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EDITORIAL

HE PRESENT generation 1s rich in doubts, richer in self-doubts
It has come to know the paradoxes, 1t Iives with conundrums.
But 1ts progress towards finding a solution or solutions 1s desultory
And this 1s for reasons more than one We have only dim glimmerings
of what the future has for us Probably there 1s an element of uncer-
tamnty as to the capability to anticipate and manage the future in view of
the not too very happy expetience of the situation as 1t prevails and as
1t has been dealt with Yet we have 1easons to be concerned about
the future and perhaps, 1n some respects, even more than the previous
generations We have to appreciate that future 1s an ntegral part of
the past and the present and the responsibilities of both cannot be
waived with impumty
In simple terms, the puipose of this Special Number is to provide
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some glimpses of a perspective for the future for the benefit primarily
of the policy maker and the administrator and then, of course, for the
citizens i general. There are those who point an accusing finger at
administration for almost everything that has gone wrong and
there are others who believe that with proper management and
administration, almost any problem, now or in the future, can
be adequately met. The realities of the situation are much more
complex. We are living 1in a world of constant change and we
are the constituents of the dynamics of change. We are aware of
the growing aspirations of the people all over the globe for a better
future Itisnot a passive expectancy but an articulate and insistent
claim The limitation of resources of various kinds to meet the aspira-
tions presents the challenges of rational social policies, adequate politi-
cal mstitutions and efficient administrative systems. The population
explosion with increasing numbers of the younger age groups with
their own modes and mores is growing to be a factor of considerable
significance from the viewpoint of pressures on social services. The pace
of urbanisation with its attendant problems will have to be understood
in the context of the coming decades. No country 1s today sheltered
either from 1deas and opinions or from the impact of economicrelation-
ships. While science and technology are solving some problems, they
erther highlight them or give rise to fresh problems. The posture of
neutrality 1s faced with claims of social justice.

Few among the distinguished writers here will claim any clari-
voyance or even an effort at crystal gazing On the contrary, they can be
seen to weigh the present carefully and suggest only a broad outline of
the future course and, even here, with considerable modesty and cir-
cumspection. The surety of touch will be missing so far as the unfolding
future 1s concerned. The limited atterapt is to unravel the possibilities
in the light of the experience of the past and the difficulties of the
present.

Broadly, the articles in this issue are n three parts : global or gene-
ral, sectoral, and a few country studies with reference to some
select 1ssues and experiences. 1t is neither possible here to refer to
each article in detail, nor is it necessary; what we do instead 1s to trace
broadly the areas covered and the issues raised with some relevant
llustrations.

We refer to the article (Administration in the Eighties : Major
Trends and Challenges) by V. Subramaniam first which, but for the
accident of having come to us late and therefore appearing last among

_ the articles, should, in fact, imtiate the discussion because it puts the
theme of the Special Number inthe correct perspective Taking hisstand
as a third world representative and taking also into account futurolo-
gists like Toffler, Subramaniam identifies five areas in administration
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and management which, he feels, will come up for serious atiention
n the future. These include: (a) the rapid spread of orgamisation and
bureaucracy and the emerging debureaucratisation, and () the univer-
sal importance attached now to management, especially the American
variety. Subramaniam concedes that all the five are mnterrelaied and
their impact 1 charting a course for the future 1s global, but he sees a
difference n their impact, 1n a paradoxical way, beiween the West and
the East. In the former, the expectation 1s that improved public policy
and management will go to meet the complex problems as they come
up, but, in the East, on the other hand, public admmistration has
so far been less productive i economic development and therefore
starts 1ts future with severe limitations.

Two others, James Heaphey and Arie Halachmi, take up another
aspect of the future of public adnunistration—as a discipline and as a
profession According to Heaphey, several possibilities can be predicted
for admmistration, such as administration as a global discipline and
the foiging of a closer Iink between public administration and other
social sciences to form an integrated human science, to view social
needs as those of the individuals composing the society, and meet
those individual needs, without the individuals having to organise
themselves into groups Halachmi further explores the problem and
traces the evolution of public administration as a disciplime and
describes 1ts long search for a synthesis. He does not quite agree about
a umversalism in adnunistration as a concept in the future, instead, he
refers to a ‘contingency approach’, which means that an administrator
anywhere has a set combmations or variables to which he should
adapt himself and consider then what to do. Here he compares the ad-
munistrator to an artist and holds that formal education and training,
though needed, are not a substitute for the artist’s sharp eye or ear.
Practitioners could have theirr own experiences and make their own
observations which they would then make available to social
scientists, who, 1 turn, will use them and other empirical data
for their theoretical nduction or deduction, rather than therr
arm-chair exercises.

Ishwar Dayal in his article ‘Management Practices in Government
for the Comimg Decade’ lays emphasis on the several circumstances and
changes 1n adminmistrative tasks that will come up in the futurc to
change the management practices from what they are now. He charts
a coutse of action which, in Tndia, about which he writes i particular,
may mean, according to him, some basic changes in theapproach and
conduct of management in government, something more than mere
change in proceduies and revision of admunistrative practices C.P.
Bhambbhri, hkewise. writes about changes in administration pamcu.larl_\'
n the burcaucracy m this country. According to him the crisis of
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bureaucracy here will increase m the future, what with the emerging
political competition and the changing social complex. The burcaucracy
has, no doubt, according to Bhambhri, adapted 1tself to scvcr.al such
changes 1n the past but in the process it has also developed, in part,
as a vested interest, with linkages to pressure groups. The future of
Indian bureaucracy, he writes, depends upon its developing internal
cohesion and becoming more conscious of 1is obligations towards
its clients, that 1s, the citizens. Later in the 1ssue, S.R. Maheshwari
(The Political Executive and the Permanent Exccutive : An Analysis of
the Emerging Role Patterns) touches upon a conncected issue, of the
relation 1n India between the elected executives and the permament
executives or the bureaucracy. According to him 1n the coming years
this politico-administrative equation will be of crucial importance
for the political system. The emerging pattern indicates a role change
which under values the Weberian norms of burcaucracy and perhaps
portends a change from the Westminster model of parliamentary
democracy also. It 1s naturally not possible for us to agree completely
with erther the diagnosis or the solutions proposed by Bhambhri and
Maheshwar, but the basic issues raised merit serious consideration
with reference to the future as we envisage
P R. Dubhashi 1in ‘Administration m Action in the Coming
Decades’ also writes about administration being exposed to increasing
pressure, both political and economic, 1n the years to come. He fecls
that even now administration is showing signs of severe strain; while
more 1s demanded of 1t, less 1s conceded to 1t The problem, as he sces
1t, 1n the future is how to ensure that no gaps develop between the peo-
ple’s demands on administration and what administration can give.
This, n turn, depends upon the nature of the society that we
may have in India in the comung decades and the stresses on adminis-
tration which the social changes are bound to create. V. Jagannadham
picks up this trend 1 his article ‘“Administration and Social Develop-
ment’ and feels that radical changes, both in political leadership and
admumstration, will be essential to tackle the society’s problems.
Though_much of the social features as they are today may continue to
be in evidence, new values will permeate the community, for the better
and perhaps also for the worse. But administration will have, from
now on, 19 tran} itself to operate above the level of the prevailing
standards in society. This is a challenge clamouring for a well con-
ceived response
No one need reiterate ad nauseum that the world 1s changing and
that the pace of cl“lange hereafter will accelerate. The dynamics of
change as a fact of life will have to be faced. Administrative personnel,
therefore, will havetoequip themselvesto beready tomeet the challenges
and thus arises the importance of training. A.P. Saxena in his article
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‘Training in the Decades Ahead : Some Design Considerations’
sums up the present position of training, its role and direction. and 1ts
linkages with government He then stresses the need for proper design-
ing of traiming 1n the future which will include curriculum development,
appropriate training methodologies and proper evaluation Taken
together, training will thus be a dynamic, forward looking activity.
Traming being just good, necessary or desirable, may not be enough
for its survival. Traming should lead to improved performance and
help in making a larger and better output from public personnel.
According to a U.N publication, as Saxena points out, in the
decades ahead, upto ten per cent of a working career of thirty years
may need to be assigned to training He doubts whether such a large
proportion is possible to be set aside in a poor country like ours but
there 1s no escape from making an effort for a larger personnel to
undergo training and, simultaneously, evolve tramming progiammes
designed with clear direction, operational plans and well defined pi1o-
rities and purposes
Changes 1in administration will not stop with the Union or State
Governments 1n this country These will extend to local adnministiation
and, in the process, to municipal admunistration which 1s not only
nearer to the people but also under strain. Abhijit Datta considers that
such changes are mevitable at the municipal level because of the
sheer foice of changes both at the State and the national level These
changes, as one can imagine, will cover the areas of municipal adminis-
tration, municipal functions, municipal finance. and administrative
procedure, Datta cites the developments in West Bengal where there
1s a clear possibility of a cabinet type of municipal government evolving
in the place of the present set-up of the municipal corporation, the
standing committees and the commissioner (the triumvirate) sharing
power When changes take place between the Centre and the State,
there will be changes between the States concerned and the municipal
and other local bodies under them at the ‘politicallevel’. Ultimately
all these changes will remain to be assessed 1n terms of the efficiency of
municipal administration in answer to citizens’ expectations. Also, at
the municipal level, there should be scope for popular paiticipationm
municipal govetnment which will notonly help tothrow up local leader-
ship but also go to check arbitrary use of the State powers. The basic
problems of effictency, effectiveness and responsiveness at the grassroot
level will get more and more pronounced in the coming decades
In the relatively large section of sectoral articles, Ram Reddy
discusses umversity administration 1 this country He points out
the several weaknesseg,d the higher education set-up today, the
foremost among them Mormous expansion of the umversities
Several of them ha ’53 manageable -lrmits and, although ~
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none is sure of the optimum size for a university, it is quite in
evidence that university size has been growing without any thought
on the consequences. It is not that the problem of university manage-
ment is just that of the vice-chancellor, or of the faculty, or of the
indiscipline among students. A lot of thought s being given to all these,
with decentralisation right in the focus. While selective lessons from
the admumistration of other institutions can be taken to tone up uni-
versity administration, Ram Reddy warns agamst any wholesale
mitation; for, he says, the university culture 1s different from that of
other nstitutions and considerable sympathy is needed in handling
university affairs. At the same time a university reflects the society at
large and the performance of universities therefore 1s conditioned by
that society to a very large measure The claims of academic excellence,
the pressures for democratisation of higher education and its relation-
ship with the lower levels, and the perspective of the academic commu-
nity as regards their responsibilities in an age of turbulence deserve
profound thinking on the part of all concerned.

Ram K. Vepa in his article “Three Decades of Industrial Adminis-
tration’, dwells on its weaknesses and lists the problems that may arise
in the future in this vital sector There is a conceptual problem—should
the policy be one of growth, or of backward area development, or of
small scale industry promotion Besides, there are issues like the role
of the public and the private sectors. Each one of these 1s apt to create
vested interests and industrial administration in the future will meet
with success only if these conflicting objectives are harmonised so as to
bscome an integrated policy. Where the government should intervene
and where the entrepreneur should be left to himself is also an area
which has led to differences in the past but a realistic approach is essen-
tial in the future in this respect if that future 1s to take this country
further on the road to industrialisation keeping in view the socio-eco-
nomic compulsions as they emerge.

Projections of sectoral growth and projections of population
growth have had several exponents here in the past But the pressing
need is to project economic growth linking it with population growth.
Kamal Nayan Kabra in ‘Some Future Scenarios and Their Policy Imp-
lications’ attempts this, taking into account some important previous
work in this regard The studies he examines differ in their methodolo-
giesand approaches and their implications also differ for publicpolicy.
Nevertheless, in his analysis of these projections, Kabra brings out
the dilemmas that face the country. A rapid rate of growth certainly
appears necessary particularly keeping the alarming population growth
ratein mind. Several other compelling factors alsoare there in the back-
ground. Kabra goes on to refer to the many inhibitions as he sees them,
especially the Tack of socio-political will. This, in turn, helps to throw
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light on the areas for public intervention and where administration
will have to come out with its weight thrown definitely in favour of
rapid development. A policy mix will be called for and the adminis-
trative mechanism and institutions will have to be transformed. On
the other hand, the perils of slow growth are obvious; they will include
unemployment, social tensions and degeneration n the quality of
Iife. One may differ with his analysis and prescription but the issues
that he highlights merit deeper probe.

One clear evidence of social tension 1n the coming decadesis the
likelihood of the increase in crime rate with which also is the con-
nected question of criminal justice administiation. Venugopal Rao in
his article ‘Criminal Justice Adnunistration : Planning for the Future’
takes stock of the situation as at present and feels that the criminal jus-
tice system is showing unmistakable signs of wilting What then does
the future hold? Writing about the crime rate, Rao fears that several
factors in the society in the years to come will conspire to put up the
crime rate quantitatively and qualitatively. The sheer population
rise and the growing unemployment and the social tensions consequent
on the attempted change from a feudal and capitalist order toa socralist
pattern, and the very process of development 1tself, will tend to put
up the crime rate The nature of crime also will change with the advance
in science and technology; the youth will feature more in crimes and
urban life will mean greater tension leading to crime The question then
1s how to transform the criminal justice system to cope with the new
situation. The present fragmentation is the system’s major problem,
says Rao. What should be brought in, therefore, according to him,
is unity of purpose and action in the system Sectoral reforms Iike
criminal law amendments, organisational restructuring etc will not be
of much use 1f the system continues to be divided against itself. Also,
1t has to get over its present conservatism and attachment to tradition.
There 1s then the larger problem of police and society where the police-
people relation needs to be radically changed to make the police more
acceptable and its role in the community more purposive According
to Rao there should be change in our outlook in regard to the role
of punishment while enforcing criminal justice which, in turn, leads to
the problem of prison administration. Altogether here is a field of
mportance which calls for reforms planned for a variety of alternative
futures.

Denudation of forests and the ecological threat looming large are
exammed by Kamla Chowdhry in her bricf article “Emerging Needs
in Forestry Management’. India has a forest policy from as carly a date
as 1894 and this policy, revised after independence, still guides govern-
ment The importance of forests in the national development has
been stiessed in the successive five year plans. Yet the eatent of the
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forest arca and their quality is rapidly deteriorating due to vandalistic
exploitation. A number of management Jessons nced to be extended
in forest policy implementation, and while hsting them, Kamla
Chowdhry siresses the importance of forest in the country’s develop-
ment 1 the future—employment, mcome generation, tribal welfare,
ccology, wood-based industrial growth, ctc. It is an arca of work
requiring more rescarch as we already find tension building up and the
sections of the people affected are the economucally vulnerable and the
socially disadvantaged.

The role of labour laws and their adminstration is next discussed
by A.M. Sarma in hus article ‘Administration of Labour Laws in India
in the Coming Decades’ He lists the important labour enactments and
examines each one of them to lay bare its weakness and the scope for
better implementation Asin the case of forest management mentioned
carlier, the successive five year plans have duly emphasised the need
for proper labour adninistration and implementation of Jabour laws.
A number of Central and State agencies, besides statuitory corporations,
arc empoweted to look after the administration of labour laws, but
then, the machinery has to be cnabled to do a more positive job m
the future, which may sce a sharp rise in the number of industries, in the
number of workers and mm the number of industrial disputes. The
claims of production and productivity will have to be harmonised with
a modicum of caution and delicacy in times to come with the impera-
tives of a more egalitarian socicty

K.L Handa and M Mushkat Ji. take up an ostensibly technical
problem m administiation which may worry us 1 the future. Both
of them examine the neced for change in the accounting system of
public funds and putting that system to a rigorous test so that 1t
answers the nceds of the future. Handa writes about the budget
management technique in India at present and examines the possibtlity
of our adopting modern methods such as the PPBS, the zcro-basc
budgeting, sunset legislation, ctc. He is of the view that line item
budgeting and performance budgeting can both be applied here under
proper accounts classification, delegation of financial powers, etc
About PPBS and zero-base budgeting, he is not very confident nor has
he to say much in favour of the sunset laws. These accordingto him, arc
too sophisticated to be adopted in India today This is also a field

wh i .
Wal;:h requires further research and eaploration 1n a dispassionate

b I‘\/I.ushkat Jr. in his article
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scale, etc. have to come to the aid of improving social service account-
ability. These techniques are, no doubt, to be designed specifically for
the occasion concerned and for the needs of specific social service
organisations The MBO has come to be accepted as one of the modern
management techniques over a wide field in this country especially 1n
the private sector and this article gives several practical guidelines in
its application to social services The need for caution 1s that many
of the techniques are adopted only ritualistically, ignoring the enviion-
mental context and requirements, often leading to disenchantment
after some time The basic objective of better administrative perfor-
mance must become our loadstar if we are not to be prisoners
of some catch phrases, without comprehending their implcations 1n
detail and i depth

In hus article dealing with ‘Challenges in Railway Administration
in the Coming Years’ A V. Poulose describes the mammoth size of
the Indian railway system and projects its expansion to meet the
needs of the people. Simultaneously, he stresses the importance of pro-
per management and admimstration whether 1t 1s finance, costing of
services, rolling stock maintenance, or rmprovement in operation.
Anticipating the workload that the railways may be required to carry
in the coming years, Poulose concedes the need for reorganisation
of the railway structure—may be bifurcation of the existing divisions,
breaking up of the zonal railways, or appropriate changes in top
management, including delegation of powers. A realistic appreciation
of the problems of the railway staff, so as to take out of them the
highest production and ensure productivity, will also be necessary.
There are a number of other reforms to be taken up but the goal of
railway admimstration is there for all to see The railways must equip
themselves to subserve the economy and should be a pace setter among
public undertakings for efficiency and task-oriented outlook We are
gstting more and more conscious as to how the inadequacies of
different kinds of infrastructural support are creating sertous hazards
for planned development.

T D Sethiin his article ‘Health and Development—A New Focus’
draws attention to what he characterises as the lop-sided growth of
the health services largely arising from our adopting norms and stan-
dards obtamnable 1n affluent societies The result has been that. in spite
of claims to the contrary, health and health care have become a
concern of the rich and the privileged in society All the plan advantages
have been 1n the uiban areas catering to the upper classes According
to Sethi, in rega1d to matters of public health, the social division is not
so much between the urban and the rural, but between the urban
rich and the rural rich on one hand and the urban poor and the rural
poor on the other. The task in the future will, therefore, be to recast the



xviii

entire health policy and administration so as 10 break the existing
features. But to look at public health all by itself will not also be
enough, for illness and poverty and poverty and uncmployment are
all inextricably mixed up and, as Sethi puts 1t forcefully, if there 1s no
scheme for full employment by 2000 AD, no health policy for the
country will succeed Here again 15 a vital sector deserving of further
detailed research.

M M.K. Wali(Institutional Credit for the Rural Poor), also spcak-
ing for the poor in the rural areas, investigates the credit structure and
deployment of credit facilities to the rural poor whether 1t be by the
cooperattves, rural banks, or scheduled banks. The proportionof credit
set aside for the marginal farmer and others of his type has, no doubt,
increased over the years, but, says Wali, this credit facility has by and
large been appropriated by the relatively affluent farmer and his equals
m the village. In a truncated rural social set-up it 1s not a surprise that
the more influential classes corner the advantagesof a liberal credit line.
Those who come out worst under the present policy are the landless
farm hands and the rural artisans. Walr’s plea, therefore, 1s to take a
realistic view of the divisions in society and tailor each credit device to
specific target groups and momtor the mechanism so that the target
group alone benefits from the specific credit line.

On the more general planning effort, Kuldeep Mathur in his article
‘Promise and Prospect of Local Level Planming in India’ discusses
decentralisation of planning and brings outits imphcations. According
to him successive plan documents, while sympathetic to decentralisa-
tion, do not go far enough to bring about decentralisation in effect,
with the result that after five five-year plans, we are groping about this
problem even in the current plan He tries to spell out the factors which
ought to go in making the local level planning more effective. The crux
of the situation, if we discard the frills of planning, is the problem
of resource availability and this is bound to be as scarce 1n the future
as at present But there has to be a strict adherence to the cost-benefit
principle and here decentralisation will be valid insofar as better
accountability can be ensured with effective monitoring at all levels
of implementation. Our sights must be clear as to the purposes and
programmes of local level planning

EH Valsan writes of the intangible value of inspiration ( Inspi-
ration - An Essential Element for Admunistration in Action) in any
national effort, in any sphere, and he illustrates his point by citing
some of the world figures who, with a vision about the future, have
f:hanged history. However, it it clear that much of the current ’think-
ing 15 befogged by cynicism; inspiration, as such, takes a back seat in
conducting day-to-day affairs. Competence and social compassion

must permeate the entire administrative system. No organisational
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effort for better administration and more effective planning is
possible without an element of hope, faith and a vision of the
future which i a way are the basic elements of inspiration.

Following these articles with a sectoral focus, we have in this

issue studies of administration 1n regard to some other countries
than India—Canada, the Philippines, Bangladesh and East Africa.
O.P. Dwivedi and P.K. Kuruvilla analyse the public services in Canada,
the former stressing the accountability of the civil service and the
latter the recruitment policy in that country. Mario D. Zamora visua-
lises the Phulippines in the future as a country set to bring about cohe-
ston within 1tself for its different ethnographic groups and also to
play an appropriate role in the socio-political sphere in the region.
Mohabbat Khan and Habib Mohammad Zafarullah write about
the importance given in Bangladesh to rural development as an integral
part of the country’s development. Walter Ouma Oyugi evaluates
the role of the civil service in the recently emancipated African
countries and assesses its capabulity to take the respective countries
forward in the economic, social and political spheres. The issues and
problems dealt with by these experts have more than local significance.
The problems of administrative accountability, nation building, the
role of the civil services and the place of rural development have equal
relevance to most of the developing countries and thinking minds are
deeply concerned as to how adequate solutions can be worked out.

In this issue we give review articles, or reviews, of some important

publications that throw hight on future developments, be they global,
regional, or confined to India. The books have been chosen in a manner
that they supplement the articles, and help to take the theme of the
Special Number further. Similarly, the documents also are so
chosen that the problems of the future are projected with some
authenticity
~ The vistas of the future underscore that mere mechanistic approa-
ches to the problems of society, policies or administrative and manage-
ment problems will not suffice; they have to be viewed in the broad
perspective of social perception and social sensitivity. The problems of
economy, ecology, efficiency and equity are going to be some of the
care problems in managing the future and they can be handled only in
terms of social efficiency, imagination and sympathy. We do hope
that this Special Number will reinforce in some small measure the
ongoing informed dialogue and debate about the challenge to the
administration and our society in the decades to come.

We are extremely grateful to all the eminent writers in this Special
Number. Our contributors have responded generously to our
invitation and it is a matter of great pleasure to us to record here
our deep gratitude to them.
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We hope that the discerning members of the IIPA and other inte-
rested readers will find this Special Number useful in the same way they
found our earlier efforts; in their appreciation lies our satisfaction,
nay, our inspiration for the future.

—Editor



Public Administration as a Discipline : Its
Importance in the Coming Decades :

James Heaphey

HITEHEAD’S PHILOSOPHIC concept of ‘the continuous present’
applies to publicadministration as a discipline What ‘will be’ 1s already

here, albert 1in a form that 1s to be greatly altered The prognosticator has
little choice but to embrace Whitehead’s wisdom To attempt predictions
based on something unknown 1n the present would be literally unthinkable

Before proceeding to look into the future of public admmistration as
a discipline it 1s necessary to answer an obvious criticism, namely, that
public administration 1s not a science. not a profession, and not a discipline.
In this essay public administration 1s regarded as a discipline 1n that 1t 1s
found 1n universities as a department or a school and includes related in-
terests People receive academic degrees in publhic administration; books
and articles are written about 1t There 1s no reason to go imnto the debate
over the disciplinary status of public administration in this essay !

It 1s also necessary, as a prologue to an essay on the future, to note that
history does not necessarily follow logic or desire Nonetheless, he who
dares to predict the future must work within logical constraints and cannot
avold focusing on what he sees as desirable and undesirable potentials
in the present scene Since logic as well as desire 15 to some extent personal,
an essay on the future is perforce a markedly individual effort

/

THE PUBLIC ADMINISTRATION PARADIGM

One of the safest predictions 1s that public adnunistiation will have more
of a paradigm 1n the future than it does today What this means 1s that a
common core of concepts, theories, and issues will be found n teaching
and research

This may be surprising to those who have heard that public administra-
tion has become mcreasingly heterogeneous and undefined It has And 1t

1For a thorough and reasonable discussion on this matter, see Dwight Waldo, The
Enterpiise of Public Admunstiation, Chandler and Sharp Publishers, Novato, California,
1980, Ch 4, pp 49-64,
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1s now 1 the process of homogenising Undoubtedly the most significant
ndication of this 1s the successful attempt by the National Association of
Schools of Public Affairs and Adnunistration (NASPAA) to establish stan-
dards for professional masters degree programmes 1n public affairs and ad-
muustration. These standaids include common curriculum components,
such as the values important to democratic society, political processes,
economic and legal environments, organisation and management concepts,
behavioural patterns of motivation and leadership, statistical analysis pro-
cedures, administrative planning and control, budget and accounting, and
labour relations

The specific shapes homogenisation will take, as well as the effects of
homogenisation, will ptobably be varied Each department or school of
public administration has piofessors withm 1t who are more dominant than
others, and this dominance 1s not a function of specialisation. In one depart-
ment the ‘political specialists’ may be more dominant than the ‘quantita-
tive analytical’ types, or vice-versa Students gravitate towards the domi-
nance, along with research grant funds, external (to the university) fellow-
ships and 1nternships, and piofessionally significant connections with
government agencies.

Research in public administration will undoubtedly be affected. although
it 1s difficult to see how much 1t will be The phenomenon of public ad-
munistration is not undergoing homogenisation, and that 1s important to
remember While a research project utilising varied talents and skills from
within the department may be seen from within as important and signi-
ficant, 1t does not follow that clientele agencies outside the umversity, or
that scholars in other disciplines, will be impressed

Similarly, while 1t may serve public administration deparinients to n-
crease ¢urriculum standardisation, there 1s no clear indication that agencies
hirmg their graduates desire this to happen Indeed, one hears just the op-
posite, namely, that the agencies want more experts and fewer generalists.
It 1s conceivable that NASPAA standardisation will lead to a decrease n
hirng NASPAA institution graduates This would be an unfortunate happen-
mg because in the view of so many observers governments around the world
need more generalists, more persons who have understanding of the political,
historical, and cultural aspects of public problems, along with specific under-
standu}g of what constitutes a budget, a personnel system, a quantitative-
analytical technique, and so forth In other words, the NASPAA move-
ment 1s clearly a response to a generally felt need But ndividual agencies of
government try to hire in terms of their individually felt needs, not in terms
of a generally felt need

The fact that this 1s at present an ‘American movement’ should not
deter from including it as a prediction in an international journal It 1g

clear that what happens in American public administration departments and
schools has considerable impact around the world.
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WEBER’S CONTINUOQUS PRESENCE

A second prediction is that a previously overlooked chapter mn the many
books of Max Weber will be increasingly part of the public administration
consciousness. Weber argued that bureaucracy 1s the most effective form of
organisation when, and only when, 1t 1s controlled by the political realm,
particularly by popularly elected legislatures When uncontrolled by the
political realm, warned Weber, bureaucracies are subject to entropy.

Already Weber’s thoughts are taking specific shapes in public adminis-
tration as a discipline. For about ten years now, though not before, the
American Society for Public Admimstration has included panels on the
organisation, administration, and decision-making systems of legislatures
In the master of public administration “programme at the State University
of New York at Albany, students can specialise in legislative organisation
and administration Other universities have similar kinds of programmes
though not as formalised as the one at Albany.

One of the reasons for this prediction 1s that legislatures around the
world are moving towards the model of professionalisation, expertise, and
specialisation Examples of this are the increase in use of specialised com-
mittees and growth in numbers of professional staff This 1s happening even
in such unlikely places as Britain and the USSR

As they move 1n tlis direction legislatures find a relevance in depart-
ments and schools of public administration. Whereas political scientists
who specialise 1n the study of legislatures tend towards measurement of roll-
call voting, and such, public administrationists are becoming more accus-
tomed to the 1dea of legislative administration 2 This 1s not meant as a cii-
ticism of political scientists who specialise in the study of legislatures, rather,
the pomnt 1s that a marriage has begun to take place between the movement
towards what has been termed ‘legislative modernisation’ and the move-
ment 1n public administration to be more concerned with the importance
of the political realm for effectiveness within the bureaucracy Previously,
legislatures were viewed by public administrationists as part of the environ-
mental constraints which damage and even pievent bureaucratic effective-
ness

THE EXECUTIVE-CENTRED MODEL

A third prediction interrelates with the second Despite considerable
argument to the contrary 1 recent years, the executive-centred model will
remain fundamental m public admmustration, albeit within the conteat of
legislative control

2John Worthley, Public Adnumstration and Legislatues, Nelson-Hall, Chicago,
1976.
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Beginning 1 the 1950s some public administrationists and many other
commentators on bureaucracy pointed to a breakdown in the effectiveness
of the classical bureaucratic model. The standard peirmanent hicrarchical
system of authority and decision-making was seen as giving way to flexible
ad hoc groups of expests gathered to solve a particular, isolated problem.
Furthermore, the classical bureaucratic model was seen as unresponsive 10
demands of a highly-educated society The dictum thadt the chief executive’s
authority and responsibility were nextricably intertwined was eroding in
the light of executive irresponsibility

What has happened thus far, and there 1s no reason to think it will not
continue, 1s that the executive-centred mode] has undergone minor adjust-
ments without major surgery The reason for this 1s that critics of the bureau-
cratic form of organisation have overlooked the varied functions of organisa-
tions, and when we consider all of those functions bureaucracy remains the
best structure for performung them To paraphrase a familiar saying :
bureaucracy 1s the worst form of organisation, except for all the other pos-
sible forms.

Herein lies another reason why legislative performance will be of n-
creasing concern to public administrationists 1n the future. Evaluation and
control are now and will continue to be of paramount interest {0 public
admumustration There are distinet limitations to the capability of organisa-
tions when they try to evaluate and control themselves Negative informa-
tion about performance 1s discouraged at best, stifled at worst, when orga-
nisations set out to explore their own strengths and weaknesses. The legis-
lature 1s an obvious setting for more objective criticism that can be publi-
cally proclaimed Traditional public administration abhorred the oversight
role of legislatures, future public administration may well loudly praise 1t.

ECONOMIC DEVELOPMENT AND HUMAN SERVICES

We are presently at a critical turning point in public admimistration
regarding the relationship of economic development and social seivices
The assumption that the admimstration of economic development 1s an
effective surrogate for the development of human services is now challenged

For many years the administration of human services has been justified
shghtly on humanitarian grounds, and greatly on the grounds that human
beings are human resources and should be nurtured like material resources
for the betterment of the economy. Of course, to this was added : what
is good for the economy is good for everyone living 1n 1t.

Insofar as public admimistration has dealt with human services 1t has done
so without differentiating human services from other objects of admunistra-
tion Other fields of education, traming and research have emerged to deal
with particular sectors of human services, such as social ‘welfare, public
health, and crimmal justice. Wathin these fields well-organised and articulate
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professional associations argue the case for human services as ends i them-
selves. These professions are far ahead of public administrationists mn for-
mulating attractive and compelling agenda for administration of human
services. But they lack the public administrationists’ knowledge of managing
an orgamsation in the public sector

Already the natuial marriage 1s taking place Public administiation 1s
utilising experts i public health, social welfare, and so on, and vice versa
The effects of this for public admimistration could be significant. Public
administrationists have always 1gnored how administrative actions affect
mndividuals and groups of individuals except to the extent that they hindered
or arded adminsstrative operations. Administrative law 1s included in the
curriculum because one does not want to see public administrators get
mnto trouble. The political repercussions of dissatisfying or satisfying specific
groups 1s considered serious business because one wants the government
agencies to keep on going and get bigger To the extent that the human
service professionals succeed i imbuing public adminstration with their
perspectives, changes will be necessary 1n at least political and ethnical
models.

In the political model, it will no longer be acceptable to conceirve of
service recipients as part of the political environment They will become
part of the direct administrative model Their importance will spring from
therr existence as individuals with needs, rather than from their capacity
to organise into politically troublesome or supportive groups The ethics
of dealing with them will have to move from concern with political equihi-
brium to concern with individuals who have rights

Eugene Lewis has accurately depicted the current situation as omne in
which public adnunistration categorises citizens as constituents, clients, or
victims 3 One of the more important aspects of the conceptual differentia-
tion lies 1n the way 1n which each classification 1elates to the administrative
process Constituents are part of admimstrative decision-making; they
engage in 1t directly or through spokesmen Clients lack direct access to the
decision-making process but can have a voice 1n 1t indirectly Victims have
no voice whatsoever

If the concepts of human service professionals have the predicted effect
on public administration this differentiation must be reconstructed. It will
no longer be acceptable for the student in pubhc admimistration classroom
to be told that ‘this is the political reality of the public administration
environment > The difference between a constituent and a victim will no
longer be ethically buried under the ‘that’s politics’ syndrome. And this
will 1mvolve considerable reconceptualisation of the admmistrative process

The writer has presented this observation in lectuies at the State University

3Eugene Lewss, Anierican Pohtics i Bui eanciatic Age, Winthrop Publishers, Cambridge,
Massachusetts, 1977
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of Moscow 1n the USSR. A reaction to 1t 1s worth noting this article.
According to the Russians 1t would be out of place to use this conceptual
differentiation 1n the USSR, because socialism-communism climinates the
class basis for it. As a witness to the Russian system the writer saw the
realities of the differentiation in operation. Nonetheless 1t is true that one
does not find acknowledgement of and justification for the differentiation
in the Russian theory of admumstration. But this may be because the
Russians do not have a political behaviour theoly of admimstration, on the
assumption that political behaviour does not exist, or that the extent 1o
which 1t does exist 15 an historical remnant that is disappearing.

TOWARDS UNIVERSAL PA

The final prediction 1s that a global discipline of public admistration
will increasingly evolve.

In the beginning, at least the way Americans think of these things, pub-
lic admimistration was a science. Luther Gulick, et al, were designing a
universal set of principles, and an approach that would yield more and
more of the same. Then, particularly during and shortly after World War
II, 1t was observed, and believed, that what the pioneers had done was to
fashion an American set of principles and approach for American problems.
Thus was born comparative public administration, which, as Fred Riggs
has noted, was “a generalized or global framework for thinking about
problems”.4 As this thinking expands and refines, says Riggs, “we shall no
Jonger need to speak of ‘comparative public administration’, but only of

the study of ‘public administration,” and of its subfield, the study of ‘Amer1-
can public admimstration’,”’s

Thus 1s not a ‘safe’ prediction. It 1s more of a reasonable hope based on
clearly discernible things happening today. It 1s one thing to say that public
problems are now global, requiring global approaches. It is another thing
to confidently predict that the requirement will be met. American public
administration was 1solationist prior to World War II, globally conscious
from 1945 to the early 1960s, isolationist again in the sixties and seventes,
although during the past five years or so we have become highly aware of
our dependence on the world. Where we go from here will depend on how
capable we are at translating felt need into public administration concepts.
Management of scarce resources 1s a concept preferred by some observers
as appropriate in this regard. There 1s probably much usefulness 1n this so
long as we realise that scarce resources 1s a subjective value 1n most cases
and that at the level of public problems there 1s competition amongst various

41?rcd Riges, :'The Group and the Movement: Notes on Comparative and Development
Administration,” Public Admumstiation Reyiew, Yol. 36, No 6, 1976, p 652
5Riges, Loc. cit. , ’
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subjective values. Is there a gasoline shortage or are there too many auto-
mobiles? Is there too much hunger or too many people?

It 1s important, at least for those wishing to take this prediction seriously,
not to confuse ‘a global framework’ with ‘a science’. There 1s no indication
that Gulick’s dream can now be realised. The future will not alter what 1s
now firmly entrenched with respect to science and public admimistration,
which 1s that public administration 1s not, cannot be, a science, though
1t can utihise all the sciences.

PUBLIC ADMINISTRATION AS MYTH

To a certamn and significant extent public administration should be re-
garded as a useful, functional myth We pretend that through the wisdom
collected 1n the discipline of public admimistration government is conducted
better than 1t would without the wisdom We pretend that methods of eva-
luation are objectively ascertainable, that efficiency 1s measurable, that quan-
titative measurement informs beyond judgment, and so forth. Pretending
1s not only important, 1t 1s indispensable for the daily procedure of any social
group or individual The myth, however, must be known as such, and the
breadth of its grasp must be constantly analysed

Public admmnistratiomists are in the difficult position of bemg defenders
and champions of the prevailling public adminmistration myths While a
sociologist, say, can analyse public administration as myth and 1emam within
the legitimate confines of his discipline, most professors of public adminis-
tration act out and add to the myths of theu field in the accepted mode of
their calling

Thus, when public adnunistration 1s challenged as myth, publhic adminis-
trationists may be the last people capable of dealing with the challenge For
example, increasingly we hear about what one wiiter has called the ‘crumbling
consensus’ about truth, who’s gaining, and what works 1 America’s largest
cities ¢ In the future we should expect such challenges to grow, perhaps
alarmingly Around the woild demands on public administiation are blud-
geoning It 1s not enough to fashion administrative technologies as responses,
a consensus of confidence 1 these technologies must also come forth The
myth of public admunistration must proceed alongside the technology There-
fore, we have an explosive scenario evolving Increases in felt needs lead to
more public administration, which means more myth Simultaneously, there
1s predictable decline n the capacity of the technologies to succged in alle-
viating the felt pressures, the deprivations, the injustices of ‘the system’,
and the loss of trust

The future of public administration as a discipline can be negatively
affected by these forces outside 1ts control There lies ahead a great need

SWaldo, op cit, p 187
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to find ways out of the role in which the public admimstrationist finds him-
self defending what may be indefensive. Can public administrationists
find ways out of this dilemma? Could there be found a role for public ad-
ministration as a discipline that did not require public administrationists
to be promulgators of precarious myths? Working on answers to these
questions may be far more important than any other activity to be under-
taken by public administrationists in the coming decades

’

O

The Interests of the Present and the Future

One reason for believing that the interests of the present and the future
are different rather than the same 1s analytical in character. One of the
powerful present needs about the future is the need 1o see it as suffi-
aiently open and sufficiently phiable to make one think that it can be
shaped by one’s plans and actions. What this condition serves is
our present need to feel a sense of potency, a sense of freedom, and
a sense of potential personal consequence This is one of the needs met
by present efforts to shape the future with long-range programs of
great magnitude One may argue that an increase in the number of
such programs need not create a sense of ‘unfreedom’ and confine-
ment of choice on the part of those who live, twenty years later, in an
environment shaped by their successful outcomes. For, 1t could be
argued, the population of 1985 will be able to achieve its sense of
potency, freedom, and consequence by using the conditions we are

creating for 1t in even more ambitious cfforts to shape the life
situations of those who will Iive 1n 2005.

—EpwIN A Bock, “Governmental Problems Arsing
from the Use and Abuse of the Future—the Last
Colonialism ”” in Temporal Dimensions of Development
Admunstration, (ed) DWIGHT WALDO, 1970,



Management Practices in Government
for the Coming Decade

Ishwar Dayal

HANGING CIRCUMSTANCES 1n the environment and changes in
the nature of the admunistrative tasks imn government will necessitate
changes 1n management practices as well. For example, distributing essen-
tial supplies ike foodgrauns, fertilisers, etc , tomuch larger numbers of people
would require more precise and uptodate information about crops, mven-
tory of foodgrains, trtansport, etc , and a dynamic machinery to take quicker
decisions on food movements A large volume of data may require machine
processing, an exercise that would, in turn, induce changes within the ad-
ministrative departments When the needed changes in administration
do not occur simultaneously with the change and giowth of tasks, public
services experience greater stresses and stramns and the people show in-
creasing disapproval of the government Changes in the environment and
in the nature of the tasks handled by government are inevitable. It 1s, there-
fore, pertinent to mmquire what changes would occur in the government’s
management practices that would match the changes in the society and in
the ever complex tasks that government must continue to assume ?

The changes I am concerned with are those that are significant enough
to noticeably alter the way the government organisation functions and
noticeably bestow the anticipated benefits on the people I shall not concern
myself here with the changes in the routing of files, in the design of forms,
1n manpower standaids, etc These are routine changes in any adminis-

- trative office, usually mnitiated by individual departmental heads depending
upon how much petsonal interest they may have in maintaining a conti-
nuously 1mproving flow of work

In order to speculate on the kind of changes in management practices
that may be expected 1n government 1n the next decade, two things must
be assessed : (z) the changes that have been brought about in the last decade

1Studies on future forccasts clearly show that the increasing burden of population and
shortages would require significant changes in adminstration to copc with problems
even at the present level of efficiency. See, for example, “An Outlook for India’s Futurc
(2000 AD)”, Interim Report on Futurology, National Committec on Science & Techno-
logy, Government of India, New Delhi, 1978,
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or so 1n order to determine the preparedness of the system for the tasks 1t
undertakes, and (i) factors within the system and outside 1t that would induce
further change.

bt

THE LAST DECADE

The two major sources of change i the last ten or fifteen yeais were:
(1) the recommendations of the Admimistrative Reforms Commission, and
(1) greater application of the 1deas of programme management 1n adminis-
tration particularly m agriculture. The patterns of change were imtiated
generally by the munistries concerned on the recommendations made by
committees/comnussions set up for the purpose or by financial agencies such
as the World Bank.

According to reports, many of the recommendations of the Adminis-
trative Reforms Commussion (ARC), 1966-69, have been implemented by
government. Many other important changes i administration have been
deferred. For example, ARC had emphasised the need for eight fields of
spectahisation in administration . economuc, industrial, agriculture, social
and educational, personnel, finance, defence and internal security, and
planning They had also recommended that performance budgeting should
be instituted 1 all ministries. I am not sure that the Commission made a full
and complete examination of the implications of the changes recommended
i these arcas particularly because support systems that could make the
proposed changes work satisfactorily were not suggested in their report.
It is doubtful whether far reaching changes of the kind proposed by ARC
can be implemented successfully without carrying out a number of simul-
taneous related changes When one considers the lack of support systems for
change, one cannot be surprised that certain important recommendations
were deferred 1n some of the sensitive areas stated above

The community development programme and the panchayati raj were
the major changes initiated 1n the past decade but few of us are convinced
of their success. Little was done to improve local administration or suitably
alter the premises of the existing pattern. Several models of urban develop-
ment in West Bengal, Delh1 and Maharashtra were tried without yielding
enough evidence of theirr having progressed beyond the mmitial stage of
experiment "

The changes 1 district or field level administration that have been
carried out relate mainly to programmes in agriculture management such as
command area development (CAD) and drought prone areas programme
(DPAP) In the;c and other similar programmes, the attempt has been made
:; dd::;n:;iz;: t;nterco;mected tasks necesary for achieving certamn results,
with o vj:\; 1012 gﬁz\ilfe ;cJO a duly rclacogmsed body to coordinate the tasks
have been given 'mtonon% SHeT oS Sqme prOgra.m me's SPCh as Dl.)AP

: ous status yet hinking them with distiict authority.
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The same programme approach 1s assumed 1n respect to tribal welfare,
small farmers’ agency and several other programmes, though executive
responsibility has seldom, if ever, been given to such bodies as have handled
these programmes.

Summansing refoims in government, B.C Mathur reports that mcreas-
g emphasis 1s laid on the following :

(1) decentralising admmistration,
(1) delegating optimal administrative and financial powers to all deci-
sion making levels,
(1) simplifying rules and procedures: and
(iv) fixing time limits and norms for the compilation of various types
of work 2

Studies have been carried out 1n some departments in the government,
and 1eports are circulated to other departments for information. The prio-
rity of reforms in the ministry being low and incumbency at higher levels
also being short, the probability 1s also low of experiments bemg repeated
i other departments Follow-up of results confirms that few departments
use with effect the advantage of the experiences gamed 1n another depart-
ment. The transfer rate of sigmificant changes in organisations 1s indeed
dishearteningly low m India as 1t is mm other developing countries ?

Government administration bemng so vast and so spread out over the
country the overall impact of 1solated measures taken 1 a department or in
a segment of admimstration, tends to get lost. Another difficulty we have
to acknowledge 1s that change strategy seldom views problems in a systemic
perspective It 1gnores interdependent 1ssues and fails to study technical
and behavioural issues as an integral part of the same package Thus the
intended 1mpact of procedural changes does not occur A typical illustra-
tion of this kind of limited impact of change in admimstration 1s the way
m which the transfer of financial powers to the ministries was carried out
This reform was expected to make ministries autonomous of the minstry
of finance It was anticipated that the change would facilitate quick deci-
sions on policies and swift action 1 programmes. In the last several years
after the implementation of this reform, its impact on the functioning of
munistries 1s imperceptible. Two explanations of the low impact of what was
regarded as a basic reform 1n administration are: (1) simultaneous changes

2B C Mathur, “Administrative Reforms for Decentralised Development. The Indian
Experience” m A.P. Saxena (ed ), Administrative Reforms for Centralized Development,
APDAC, Kuala Lumpur 1980, pp 56-57.

3In most countries reforms i admunistration have failed to keep pace with changes in
the situation For a gencral review of admmistrative changes in Government sc¢ United
Nations publication, Handbook on the Improvement of Admimstrative Management i
Public Adnunistration.
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in role behaviour and setting up of support systems weic not carried out
along with decentralisation of financial authority, and (i) the extremé caution
and implicit reservations in programme implementation have defeated the
very purpose of the reform, making it fragmentary and depriving it of a
systemic base.

Biiefly, thiee generalisations about changes in mianagement practices in
government may be made, as follows *

(1) Major changes result from recommendations of commissions or
committees appomted by the government. The quality of their
recommendations depends on the quality of the expertisc of members
appointed to these bodies. Government makes a piecemeal examina-
tion of the recommendations In doing so, the totality becomes
imbalanced.

(1) Changes 1 administration are segmentary, pertaining to a scction
of adminstration or a single function. The admunistrators sit as
judges on the recommendations and rarely asif they were party to the
logic of the recommendations. The rationale of the analysis and the
dynamics of the situation and the action plan are often on ‘separate
tables’, that 1s, much removed from the managers who manage the
change The result of separate tables 1s that the procedure and
the form are implemented. The concept that lies at the core of the
recommendation 1s overlooked

(i) Expert bodies are set up on considerations of their being acceptable
to a larger number of the people concerned and not necessanly
for their expertise in the field of concern.

The mechanics of initiating reforms and implementing changes in govern-

ment 1s impersonal, fragmentary and has, therefore, mechanistic rather than
techno-behavioural orientation

INDUCEMENT TO CHANGE

The kind of changes in management practices that are of concern here

generally come about as a result of certain pressures upon the government;
the most common are identified below :

1 A commusston or a committee has to be appoimnted to recommend
changes 1n management practices if administration 1s seen {0 conti-
nuously fail to perform well over an extended period of time.

2 Grant or loan giving agencies, especially international agencies such
as the World Bank, Asian Development Bank, etc , conditiona parti-
cular pattern in administrative arrangements or insist on the ap-

pomntment of consulting organisations before granting funds for
a project
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3 Depcending upon the leadership of an individual mnister or secretary
i the ministry, changes are initiated erther from within or through
consultation outside.

4, Strong public protest on certain issues, even if rare, lecads to the
examination of certain aspects of administration and change, as in
the case of food distribution, etc.

5. The designated agencies of the government, such as the department
of admmstrative reforms and others, undertake studies at the
request of a department, or through the individual mitative of 1ts
head or of the senior members of the unit concerned to improve
existing procedures.

Public administration 1s too diffused 1 1ts authority structure, and tco
deeply entrenched in its functional autonomy to facilitate coordinated effoit
from within the administrative system except where the 1ssues are imitiated
by the prime minister or persons close to the seat of power such as the cabinet
office 4 Invariably these changes refer to specific segments of administration
or certamn functions such as planning, licensing, etc., and not at all {o the
totality.

Having briefly examined the nature of changes 1n the recent past and the
sources of action for change 1n government’s management piractices, it
may be possible to speculate on some likely changes that may come about
m the next decade Such speculation should be preceded by identification of
the sources of pressures for change, and, secondly, by considering the kind
of changes that may become essential.

THE SOURCE OF PRESSURES

Exteinal as well as internal factors exercise pressure for change In the
next decade, the external factors that would tend to demonstrate much
pressure may be at least three, as follows®

(1) Public discontent and persistent demonstration of it in direct con-
frontation with the legal protectors of administration

(1) The impact of population and, combined with (1) above, the pres-
sure upon administration to improve public services, distribution and
movement of essential supplies, health services, and the like

(ui) The ncvitability of a greater use and application of technology on
account of much growth in population and 1its consequential pro-
blems.

4Sce for detailed discussion Ishwar Dayal, “Challenge of Change in Government,”
Paper presented at the seminnr on Public Services and Social Responsibiliey held by the
Indian Institute of Advanced Study, Simla, October 6-11, 1973,



516 Ishwar Dayal

The changes induced by these pressures would still be segments while
the totality of admimistration would remain untouched by change. The
reasons as I see them for this conclusion are to be found in the history and
the methodology of reforms 1n administration. The most important rcasons
are these :

—Contnung unwillingness both at pohtical and admimstrative levels
to bring about far-reaching significant systemic changes

—Neither the administration nor the political system has the interest,
the vitality and the drive to tackle systemic reforms. Systemic change
calls for a risk taking capacity and enough respitc from other social
problems.

—The pressure of the environmental factors would be strong enough to
require contmnuous fire fighting operations of the kind we witness
today and would hardly allow administration enough time to work
towards a systemic, wholistic and well organised approach to change.

As the problems become more complex and failures arc experienced
through admunistrative inadequacies, the need for reviewing administration
would perhaps be discussed Action in this respect will depend on the politi-
cal climate towards the end of the decade and how much time and interest
political and admunistrative leadership can spare from the demands of fire
fightimg and power consolidation The stiategy of seeking piecemeal solu-
tions 18 likely to continuc in the decade under speculation. There 1s certainly
a likelthood for setting up units outside government as an expedient, as was
done 1n the last decade, such as CAA or DPAP and to ‘somchow deal with
the situation” With 1980 round the corner, there 1s no evidence of a serious
evaluation of the programme management approach nor of its impact on
admuinistration as a whole Hence the ad hoc approach looks as if it wil]
continue to be practised whenever changes are needed; and 1n some cases
the programme management approach may even be relevant.

Two major factors would contribute to pressures from within the ad-
ministration as follows -

(1) the increasing use of technology i administration in programmes
and projects,5 and

(ir) as a result of this factor the already dysfunctional personnel practices
m government would become more stressful. The cost of admini-

stration will contiue to snowball due to ill-suited work designs and
wasteful procedures,

SIshwar Dayal, “Public Administration n 2000 AD 1n India” Econonuc Tumes,
February 13, 1976, Bombay.
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It is unlikely that really decisive action would be taken to reduce costs
of admimistration, for any action needed to deal effectively with this problem
requires careful study, planning and implementation, all these can flourish
only in a relatively stable environment and through a far deeper understand-
mg of the processes of administration than exists In the present context
few concerned persons are able to take an objective enough view of the sys-
tem. When crisis is a normal situation, administration generally develops a
fire-fighting perspective 1n place of the systemic.

Personnel management issues will surface more markedly in terms of
deeper conflict between the generalist and the specialist category of em-
ployees. Such failures shaipen the differences m the society, as much as
administiative failures do. The government has shown lack of foresight m
relating salary levels in public sector enterprises with those of the civil ser-
vices. The public enterprises employ a large number of technical staff and
their dissatisfaction with therr terms of service would become a focal pont
of their total dissatisfaction There 1s need to keep the civil service organisa-
tion separate from the public sector services 1f the developing dissatisfactions
m both are to be contained.

The differences between the generalist and the specialist category of
employees 1n government would be diffused perhaps by appointing a pay
commission to look mto the situation. The constitution and membership
of the pay commission, or a body similar to 1t, will indicate whether a long
term solution is sought to be found or the issues are to be deferred. If the
pay commission consists of people who are willing to examine the basic
structure of civil service tasks, and to suggest a long term solution, the de-
cade after next will see major changes in the personnel policy of the govern-
ment If the commission 1s pressured for solving the immediate problems,
the 1ssues will be deferred for a future date If past experience 1s a guide, the
probability of the latter approach on the part of government 1s hugh The
approach will also depend on the political situation in the country and the
concerns of the leadership guiding the political and admunistrative affairs
of the nation.

Let me summarise the kinds of management practices that my analysis
suggests will prevail for the next decade:

1. Adhoc solutions to problems in public administration would continue
to be sought. The major problems will 1¢elate to public services and
those dealing with transportation, storage and matteis that generally
invite confrontation with the public I believe that pubhc protest
would increase . it would be more direct and show aggressive m-
patience,

2. There would be greater use and application of technology and thus
a further widening of the differences betwcen the so-called generalist
categories and the specialist This matter would perhaps be sought
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to be diffused by appointment of a pay commission or the like de-
pending on the political situation and the lecadership available to-
wards the second half of the decade.

3. There would be a continuing tendency to set up ink organisations to
deal with special programmes and projects, whose cflectiveness will
depend on the particular task system for which this pattern 15 pro-
posed and not the particular design 1tsclf. In some cases it may work
and in others 1t will surely fail because government will not create the
supporting frames needed to ensure all round success.

I see no special pressures either from without or from within the ad-
ministration that would significantly induce the nceded basic changes m
management practices in government in the neat decade I must reiterate
that I am discussimg neither changes in procedures, nor revisions in man-
power standards or the like. My analysis 1s based on the premise that, gene-
rally, changes in management practices come because of pressures upon
the administration from without and from within. In my judgment the poli-
tical instability in the country would not be the proper environment in
which the government in power makes a significant departure from the situa-
tion witnessed 1n the last decade Rather, steps will be taken to diffuse the
situation to buy time For this purposc. the common strategy in public
administration is Iikely to be used, 1.e, the appointment of cpommittees or
commissions to enquire mto problems

Changes 1n basic management practices requiie change also in the under-
lying assumptions about people and the situation. As McGregor has pointed
out, procedures are derived through the assumptions underlying them.
Close supervision 1s instituted, or double checking of entries 1n the ledger
books 1s required, for example, becausc of the administrator’s assumption
that employees will make mistakes or misuse information unless there is
close supervision and double entry is made McGregor suggests that pro-
cedural changes rarely come by changing procedures unless the assumptions
underlying the procedures are examined. There 1s no evidence at present 1o
suggest that any sigmficant effort 1s likely to be made in the next decade to
examine the assumptions in admimstration or the practices as related to
these assumptions 8

It 1s necessary for me to explicitly state my assumption underlying my
analysis of management practices 1n government because another analyst
with a different assumption may point to different conclusions. My basic
assumption is that changes in government administration have had a very
limited 1mpact both in terms of services to the people and in terms of the
cost 9f managing them These are two essential criteria for judging the
effectiveness of administration. The reform measures 1aken by government

SD. McGregor, The Human Side of Entei prise, McGraw Hill, New York, 1960,
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at the recommendation of special bodies appomted for the purpose, or
from within, have had limited impact on citizen services and on the burden
of costs.

Another assumption underlying my analysis 1s that the reasons for the
failure of adminstrative reform measures are the limitations of both the
perspectives of the reforms and the dynamics of implementing them. Com-
plex situations of the kind we have in India, require changes mn several areas
simultaneously before they have a chance of success. The present method of
wnquiry through commission and committee 1s also unhkely to bring signi-
ficant results as changes require dealing with both technical and human
problems alike. Unless the ‘system managers’ were themselves mnvolved in
analysis and 1n the search for alternatives and remedial action, technical
and human problems will perpetuate, as they have done in the past.

FUTURE ACTION

The premises for analysing management development 1n the next decade
also point to the steps that might be needed to improve administration m
government The essential characteristics of the steps needed to change
management practice include the following -

(1) A more tangible effort on the part of the political and the adminis-
trative leadership, to demonstrate a shift from intent to action
which includes the following -

(@) an effort to understand what aspects of admmistration are
madequate and how they have become so. The exercise will
require specialists to analyse the situation and to help leader-
ship to understand the dynamics of drift and maction

(b) an effort to understand how admunistrative change can come
about and what role the leadership has to play m bringing it
about.

(¢) willingness to spend equivalent of about one day in a month
for discussion and such action as may be required in the situa-
tion

(1) The programme for improvement should mvolve studies by outside
experts and mvolve senior administrators in analysis and action
planning The methodology must be that of action research and
not of setting up a group to prescribe what other people thought
to do

(i1i) Given the sort of conditions we have in India the programme would
have to be housed 1n the office of the prime munister and supervised

by a cabinet commuttee.

|



Bureaucracy in India : Challenges
of the Eighties

C.P. Bhambhri

UBLIC BUREAUCRACY plays a central and critical role in nation
P butlding in modern societies, and on its performance capacity depends
{he success or failure of various crucial programmes of socio-cconomic
development, As a catalytic agent of change, bureaucracy tends to bccor?‘xc
a powerful social institution in developing countries, Because of its sqcxal
power, the 3,884 Indian Adminstrative Service (1AS) officers are described
as ‘clite’ or brahmans of the Indian society.

Since the independence of India, the higher echelons of bureaucracy have
been confronted with many challenges, and their responses have attracted
scholarly investigations. The Indian and foreign scholars in the 50s and 60s
made detailed studies of the Indian bureaucracy with specific reference
to their socto-economic background. The reference point of scholarly studies
was to find out the differences between the ‘guardian class’, i.e , the Indian
Civil Service (ICS) of the colonial period, and the Indian Administrative
Service of the independent country. The premisc of such a comparative
study was that colonial bureaucracy, its attitudes and norms of work were
ill-suited to the tasks of nation building. Regulatory burcaucracy of the
colonial period was considered irrelevant for developmental tasks confront-
ing a new nation, Two kinds of scholarly studies emerged in the 50s and 60s,
and their evaluations of colonial legacy differed because of their perspec-
tives. Ralph Braitbantil, W.H. Morris-Jones2, and Samuel J. Huntington?
described post-independence stability of India to the adaptive capacity of
the colonial bureaucracy to the new political milieu of a free country.

According to these three scholars, India escaped the holocaust and an-
archy of the post-colonial phase because of the resilience and flexibility
shown by the colonial bureaucracy in its adjustment with the new
political masters. Huatington clearly attributes effective governance with

Ralph Bratbanti (ed.), dsian Bureaucratic System: Emergent from the British Imperial
Tradition, Durham, Duke University Press, 1966,

2W.I.-I. Morris-Jones, Government and Politics of India, (3td edn,), London, Hutchinson
Unversity Library, 1971.

3Samucl J. Huntington, Political Order in Changing Societies, New Haven, 1968. -
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institutionalisation. He observes : ‘A government with a weak level of
institutionalization 1s not just a weak government; 1t 1s also a bad
government” 4

In the case of India, such an institutionalisation was provided by the
Congress Party and the Indian bureaucracy

VESTIGES OF COLONIAL RULE

While Bratbanti, Morris-Jones and Huntington attributed the success
and stability of Indian democracy to the dynamics of ‘continuity and
change’ showed by the Indian bureaucracy, a few other scholars m the
50s and 60s argued that the hangover of colonial legacy has been dysfunc-
tional to India’s development where a democratically responsive and deve-
lopment-oriented bureaucracy has not emerged because of the hold of the
old ICS traditions on the new IAS officers. The IAS was created in the
image of the ICS, and all the drawbacks of the ICS system persisted in the
new IAS Restricted entry to a hmited number of members with full control
over key admunistrative positions was the basis of the ICS system, and the
IAS had perpetuated this system It was maintained that the grip of colo-
nial traditions over the new IAS did not become weak, while the role ex-
pectations from the new IAS were fundamentally different from those of the
old ICS Harry W Blair sums up this perspective, and he observes:

In other words, the services are allowed to restrict their intake, keep
their monopoly over strategic positions mn the buieaucracy and go on
with their perqusites .and for all this they support whatever the
politicians want 5

While the scholarly studies of the 50s and 60s were primarily concerned
with the socio-economic background of the bureaucracy, and attitudes
towards development, democracy and social change, a scholarly dissatis-
faction with such studies was clearly observable. An important question
was Can bureaucracy and 1ts behaviour be analysed by focussing atten-
tion on 1its nternal structure? If public bureaucracy 1s a powerful social
institution, 1t should be studied in relation with other powerful societal
forces How does burcaucracy interact with its cultural, economuc and poli-
tical context? India 1s establishing a modein state, but 1t 1s an old and tra-
ditional society how are the modern political institutions, including public
bureaucracy, interacting with old and established cultures?®

4Huntington, op aif, p 28

5Harry W. Blair, “Mrs. Gandhr’s Emergency, The Indian Elections of 1977, Pluralism
and Marxism : “Problems and Paradigms” 1 Modern Asian Studies, Cambridge Um-
versity Press, Vol 14, No 2, April 1980, p 280,

8For a theoretical perspective on bureaucracy and culture see, David Nachmias and
David H Rosenbloom, Brureancratic Culture, London, Croom Helm Ltd., pp. 212,



522 C.P. Bhambhri ‘

Public bureaucracy cannot be completely insulated from and be auto-
nomous of 1ts cultural soctalisation. Some American scholars studied
corruption and favouritism n the public bureancracy of Incha, and accoun-
ted this phenomenon, in fact, to the ‘prismatic’ nature of India and of
Indian administration.”

Guy Peter mamtams that the mfluence of the patterns of political cul-
ture and general cultural values 1s felt not only on the output of the adminis-
trative system, but also on the intcrnal management of the organisations.
After all, we are the products of our ‘own culture and scc the world from
our own perspective’

A question was raised: What is the 1clationship between the ‘Hindu
nund’, the ‘Hindu personahty’ and the culture of bureaucratic chte in
India? V. Subramaniam examned this issue after his study of the social
background of the admunistrators 8

The Hindu sociology of behaviour 1s based on caste, community and
religious loyalties and fraternity. Such loyalties should influence bureau-
cratic behaviour and responses 1n role performance. Stanley Heginbotham®
brings out the relation between Indian culture and burcauciacy, and 11s
many facets of conflict and tensions.

During the 70s bureaucratic performance in actual action was cxamined
m relation to the cultural setting of the country and its impact on burcau-
cratic beliefs and value orientations.

CULTURAL CONTEXT OF INDIAN BUREAUCRACY

Miriam Sharma clearly brings out one aspect of the cultural context
of Indian bureaucracy while investigating factional politics at the village
level. The hugh caste sub-inspector of pohice did not visit the chamar area
to mvestigate a complaint aganst the bhumihar pradhan. While the com-
plaint against the bhumihar pradhan was filed by the chama s, the sub-ins-
pector visited the bhumihar famly to investigate the complaint filed against
them Caste status of the sub-inspector prevented him from nuxmg with
chamarpura 10

This trend of studymg buieaucracy 1 action in a relational context
was encouraged by the writings of civil servants in India who revealed great

Guy Peters, The Politics of Bueancracy. A Comparative Perspective, New York,
Longman Inc 1978, p 47 Also see Lucian W. Pye and Sidney Verba, Political Cultme
and Political Development, Princeton, Princeton University Press, 1965

8V Subramamam, Soctal Back; ’ i
) ground of India’s Admuustrators, N
of Information. 197, rs, New Delhi, Ministry

Stanley Hegmbotham, Cultures in Conflict .
Berkeley, University of Califorma Press, 1975

Miriam Sharma, The Politics of Ine
, quality. Competition and Cont
Village, Dethi, Hindustan Publishing 1979, pp 178-83. ontrol un an Incian

The Four Faces of Indian Bueauc acy,
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sensttivity to politics of administration. After independence of the country,
a democratic, open, and competitive political system not only legitimised
the role of the political actors, but 1t also established their pre-eminent
position over all other structures of society. The government in India is
the largest employer, and the biggest investor in economic development.
Because of the leading 10le of the government i societal transformation,
politics and political decision-makers have assumed a critical role in public
affairs In the performance of their role, political leaders come 1nto direct
and face-to-face relationship with public bureaucracy. Politics has become
the majo1 factor in determining bureaucratic behaviour and action. Inter-
action between the politician and bureaucracy in India duiing the last three
decades has generated many tensions and conflicts, and a plethora of studies
have emerged, based on different perspectives and concrete expeilences.

A few well known civil servants ike Bonarjee,! Rao1? and Mangat Rail®
have critically examined the relationship between political actors and func-
tionmng admunistrators, and generally these authors have attributed the
deteriorating standards of bureaucratic performance to political interference
and personalism and pressures of political leaders.

The main thrust of these writings 1s that politicians 1n India are not
wedded to norms of legality, sanctity of procedures and rules During
the last three decades, administration has been pressurised to comply with
the demands of the politicians by bending the rules and flouting the pio-
cedures

The mechanism of pohtical interference in day-to-day administrative
routine 1s dependent on the politictans’ power to promote and transfer
an unwilling, uncooperative and procedure-oriented official

Politicians have been able to establish their pre-eminent position over
functioning bureaucrats because of the ‘patronage’ of promotions and
transfers

These studies by functioning buieaucrats are relevant because they
reflect the conflicts of values, roles, aspirations and personality backgrounds

A few aspects of studies by former civil servants in the context of ad-
mimstration m action should be highhighted here

First, these studies have a virtue of stating the role perceptions of
bureaucrats, and the ‘gaps’ between theory and practice experienced by them
Secondly, such studies reveal the stresses and strains of an important social
mstitution whose collapse would endanger development of the country
Thudly, 1t 1s revealed by these authors that unnccessary political interven-
tion can be 1csisted and has been resisted, maybe even by a minornty of
civil servants

1IN B Bonarjee, Under Two Masters, Calcutta, Oxford University Press, 1970.

12p VR Rao, Red Tape and White Cap, Delhi, Onent Longmans Litd., 1970.

18E N Mangat Rai, Commmtment My Style : Career m the Indian Civil Service, Delhy,
Vikas, 1973.
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Fourthly, 1f the hugher echelons of bureaucracy are involved in serious
‘crisis’, the lower m hierarchy, being more vulnerable, must be in secrious
difficulties. If the senior ICS and IAS officers felt dissatisfied with their
political milieu, the other thousands of functionaties, managing develop-
mental activities at the grassroots levels, would also be mialadjusted with
their environment

It is obvious that writings of former civil servants have an clement of
subjectivity, and they are primarily focussed on problems of their career.
The basic defect of these studies is not that they are based on personal
expertence of the actors, but they ignore to write about some other vital
experiences of their role. It 1s correct that politicians arc interfering n
administration for personal or party benefits. How are they succeeding 1n
therr goals? Such an explanation needs a comprehensive undeistanding
of the political system, 1ts components, 1ts performance and 1ts rclationship
between ‘inputs’ and ‘outputs’.14

A political system 1s based on support structure which legitimises it.
If politicians are using their support structure to ‘get things done’, bureau-
cracy, as a powerful social group, has its own support structure. The 1ssue
18 * polities interferes mn the function of bureauciacy and bureauciy has to
confront and contain 1t. To resist political intervention, bureauciacy nceds
support from 1ts clients, i e., the citizens. What is the relationship betwcen
bureaucracy and citizens (clients) 1n India? A related question is: what 1s
the relationship between organised pressure groups and non-political lob-
bies and bureaucracy m India? A significant issue which has been ignored
by the former civil servants in their writings 1s. the politics of bureauciacy.

CRISIS IN BUREAUCRACY

The writings of the 50s, 60s and early 70s piecede the political turmoil in
the country which led to the proclamation of emergency 1n June 1975,
electoral defeat of the Congress Party in 1977, the Janata Party rule of
twenty eight months, and the re-emergence of the Congress on the political
scene 1n the 1980 elections The turbulent decade of the 70s has special
significance for the functioning of Indian bureaucracy. Some important
aspects of the 70s may be highhghted here to explain and interpret the crisis
in bureaucracy as an mstitution: and the impact of environment of actual
burefwcratlc behaviour and perfoimance

The emergency phase of 1975-77 witnessed the centrahsation of
governmental authority, and the elimimation of many mtermediate levels of
politics which actively intervened i the day to day functioning of bureau-
cracy i the pre-emergency phase of Indian politics. The progiammes and

14David Baston, 4 S i jti { i
. ystems Analysis of Political Life, Chica U ;
Press, 1979. Also see, Talcott Pars 4 3 e ietion o ook

ons, T [
MY, Prentice-Hall 1991, he System of Modein Societies, Englewood Chffs,
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goals of bureaucratic performance were laid down by the ‘apex’ centre of
politics, and the bureaucrat had to completely 1dentify with the implementa-
tion of such programmes An illustration to prove the above point 1s pro-
vided by the family planning programme of 1975-77. The central political
authority attached great importance to fanmuly planning targets, and the
bureaucrats very enthusiastically implemented 1t. The targets of sterilisa-
tion were aclhieved. The moral of this phase was that bureaucracy inter-
nalised the message of political decision-making, and vigorously per-
formed tasks which were assigned to them. Any civil seivant, who had
reservations about the new political style, was either prematuely retired
or eased out of critical assignments Whether bureaucratic enthusiasm for
implementation of the programmes of 1975-77 was based on feai or positive
acceptance of the new idiom of politics 1s a debatable point

For the first time, a new political combination, i.e., the Janata Party
came to power at the national level by defeating the Congress Party on the
electoral plank of ‘restoration of democracy’ and rule of law. The Janata
Party remained 1in power for twenty eight months, and 1t started destabi-
lising the bureaucratic elite by shifting those who were 1dentified with the
emergency structure of governance, and the new political leaders openly
talked of prosecuting bureaucrats identified with the ‘emergency cacesses’
in the country. It was a new thing fo1 the bureaucratic elite who were asked
to defend their acts of omission and commission before commissions of
mquiry. The political milieu became very hot and uncongenial for the
bureaucratic elite in the post-emergency phase i India.

The Janata Party rule came to an end, and in the elections of 1980,
the Congress(1) was returned to power. It caused a flutter among the bureau-
cratic elite who did not know the technology of adjustment with the fast
changing political complexton of the country which was dramatised by the
defeat of the Congress Party in 1977, the defeat of the Janata Party and the
re-emergence of the Congress(I) in 1980.

During the 70s India witnessed growing political competition and ac-
centuation of social conflicts All the indicators of social violence, 7 e, kill-
mgs of the landless tenants, torture of the scheduled castes and scheduled
tribes, forcible eviction of share-croppers, and inter-community and inter-
caste warfare assumed great seriousness in rural and urban India.

The 70s have ended, and the 80s have begun with a clear break with
the decades of 50s and 60s. India has entercd the phase of political com-
petition and acute social conflicts This is the scenario of social conteat to
which bureaucracy would be called upon to adjust. The first three decades
of relationship between political leaders and burcaucratic elite were of a
different kind than the emerging challenge of the 80s. Political stability and
dominance of one political party on the political scenc demanded a paiti-
cular kind of adjustment by the bureaucracy; and the emerging rohtical
competition, the alternation of parties and the severity of social conflicts
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has thrown new challenges for the burcacracy in India.

What should the bureaucracy do to meet the new challenges of 80s?

Indian buwieaucracy should develop iternal cohesion. Burcaucracy,
iike all career oriented elite groups, 1s highly factionalised and fi agmented.
It generally lacks 1 espuit de corps and intcrnal solidarty. Political lcaders
are well conversant with cleavages and divisions within the burcaucracy,
and they fully eaploit 1t. A mmimum harmony 1 the burcaucracy would
be essential to confront the challenge of the changing politics 1n the country.

Any crisis situation demands normative response, and the most
important norm of bureaucracy 1s to respect the sanctity of procedures.
Many challenges can be met by the bureaucracy if it follows the procedures
of work.

Bureaucracy should become moie conscious of 1ts obligations towards
its clients, 1.e., the citizens. Eldersveld, Jagannadham, and Bainabas?®
in therr study found that general evaluation of public administration by
Indian respondents was ‘negative’.

This low evaluation and mustrust of admimstiation by the citizens has
increased during the last decade with growing social tensions, and the gap
between the admmistration and the citizen 1s widening The Indian burcau-
cracy should consciously bridge this gap.

THE POLITICS OF BUREAUCRACY

Finally, a close look 1s essential to understand the pohitics of buicau-
cracy and 1ts linkages with various pressuie groups in the country. Bureau-
cracy 1s a powerful social group, and its neutral orientations i politics is
a myth. Many avil servants 1n India have jomed political parties and con-
tested the elections. Further, the bureaucratic elite expects re-employment
and variousother lucrative assignments in 1ts membeis’career Alargenumber
of civil servants in India have been appointed as governors of States and
they also have been sent abroad on lucrative assignements Can 1t be main-
tamed that the politics of Indian bureaucracy 1s simply to advance career
prospects? This 1s a natural desire of any professional group. When we
talk of the politics of bureaucracy, the reference 1s to the political beliefs
and attitudes of this group to the broader 1ssues of domestic and foreign
policies 16

At a macro level, the Indian bureaucracy believes m the politics of
modernisation and mixed economy On the broad political goals of nation
building, political and admimstrative, the elite n India have shown great
harmony of perspectives and interests. Further, the political commifment
of the burcaucracy to modernisation of India 1s quite firm because 1t has

15Samuel J Eldersveld, er al, Admumstrator i a Developing Democracy, Glenview,
Ill, Scott, Foresman, 1968

18Guy Peters, op cit, pp 167-196
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opened new vistas of development for public admimstrators. It would not
be far from tiuth to state that the Indian bureaucracy has a vested interest
m the industrialisation of India. This also eaplamns an easy adjustment
between bureaucracy and busmess and industrial pressuie groups m the
country

The crisis of bureaucracy i the 80s would increase if political forces
opposed to the modermsation of India came to political power The politics
of the Indian bureaucracy and its smooth linkages with pressure groups
reflect harmony in the modernising elite of India, and the only threat 1o this
would be posed by the tiaditional social forces In this sphere, 80s would not
pose any serious challenge to bureaucracy

SUMMING UP

The last three decades have revealed serious conflicts between buicau-
cracy and the cultural and political context of India. With growing poli-
tical competition and social conflicts, environmental challenges to bureau-
cracy would mcrease It must set its house in order by icreasing internal
harmony and avoid intra-professional competition This would ensure a
little smooth sailing for bureaucracy n the difficult decade of the eighties

[]

BHuman Skills as Assets

Economic growth comes about in two ways, both of which can be
powerfully influenced by government policy Oneis builldingupalarger
stock of productive assets and human skills The other 1s increasing
the productivity of these assets, skills, and the country’s natural resour-
ces. This involves moving capital and labor between sectors, develop-
g new mstitutions, mventing and introducing new techmques of
production and new products,”making better choices among existing
techniques, and taking steps to cut costs and eliminate waste. Giowth
thus 1nvolves continuous change—it has aptly been described as a
process of perpetual disequilibrium

—World Development Repoil, 1980,
The World Bank, Washington



Administration and Social Development
V. Jagannadham

HAVE BEEN thinking on the nature of society in India that we may
I have 1n the commng decades and how the administration should get
ready to tackle that society. Selig Harrison made a bold bid n this direction
1n his book The Most Dangerous Decade. The Second India series of books
constitute good exercises in scenario scripts. The Science and Technology
Department too has a futurology wing. The Indian Institute of Public
Admimistration 1n 1ts ‘Perspectives’, a supplement to ‘Indian Jouinal of
Public Adnumistration’, had engaged itself in getting articles published on
‘Futuribles’ I cannot say I am following such examples in the present
essay.

The past, present and future have a symbiotic connection in social deve-
lopment because today 1s yesterday’s tomoirow. The Tryst with Destiny
of August 14-15, 1947, the preamble to the Constitution, and the objectives
chapter of the First Five Year Plan have delineated the society of our dreams.
Mrs Indira Gandhi has, as Prime Minmister 1n the sixties, seventies and
eighties, comned an expressive indigenous phrase, garibi hatao as the object
of social development. Whether 1t 1s the secularism of the Constitution
or socialism of the five year plans, we have been endeavouring to achieve
a casteless and classless society

The First Five Year Plan has stated the problem of planned develop-
ment to consist 1n “initiating a process. . ..which will raise living standards
and open out to the people opportunities for a richer and more varied Iife”
(p 7). It has identified the economic conditions of a country at any given
time as a product of the broad social environment. Under-development
1s characterised by the coexistence, 1n greater or less degree, of unutilised
or underutilised manpower on the one hand and of unexploited natural
resources on the other. “Economic planning has to be viewed”, says the
First Plan (p.7), “as an integral part of wider process aiming not merely at
the development of resources in a narrow technical sense, but at the deve-
lopment of human faculties and the bulding up of an institutional frame-
work, adequate to the needs and aspirations of the people”.

The above para has paraphrased both economic and social develop-
ment It has three aspects: (a) exploitation of material resources; (b) opening
out fo the people new opportunities for a richer and more varied life, and
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(c) building up of an appropriate/adequate institutional framework to satisfy
the needs and aspirations of the people. These are as much dreams for the
future as the wishes of the past. The distinguishing feature of the present

1s the vital role of modern science and technology m socio-economic deve-
lopment.

FUTURE EXPLOSIONS

The few issues of the ‘Perspectives’ of Indian Institute of Public Adminis-
tration contained useful aiticles on the future of family by Rama Krishna
Mukherjee, the future of backward classes by Andre Beteille, and so on
There aie prognostications by Bulsara on urbanisation, Ashush Bose on
population growth and several others on other subjects besides commit-
tees and comnussions which have estimated the dimensions of agriculture,
industry, education, health, housing, etc. There are recommendations about
what needs to be done to meet these explosions in the future. Our concern
1s more with the structwial than the dimensional changes in the future
Thanks to the explosive developments in science and technology all over
the world, the structural changes are more or less umversal than local.
Writes M V.C. Jeffreys: “Our world 1s increasingly difficult to understand .
our values are confused and our cultute 1s beconung increasingly
standardised”, This 1s an apt description of the contemporary global
phenomenon

In India, speculations about the future society are conditioned by the
hoariness of the past, ethnic diversities, parochical attachments, caste bar-
riers, class conflicts, linguistic differences, etc Besides these indigenous ele-
ments, the challenges of modernisation brought by developments 1n science
and technology and the heritage left by westernisation consequent on two
centuries of alien rule make predictions difficult

Two theories underlie social change 1n India besides modernisation and
westernisation common among many ex-colonial countries These are. M
the theory of ‘sanskritisation’ propounded by Prof M N. Srinivas, and (2)
the ‘percolation theory’ underlying the development plans. The first theory
refers to the ascendency in caste hierarchy by the lower castes adopting
the ritual practices prevailing among the higher castes The second theory
18 1implicit 1 the view that the benefits of environmental improvement apd
economic nvestment filter down to those at the lower rungs of the socio-
economic ladder. These two theories are to be supplemented by the state
policy of “discriminating’ and ‘benevolent protection’ provided under the
Constitution to the scheduled castes, scheduled tribes and other backward
classes The prevailing social legislation pomts to the direction in which
society should travel but leaves the pace indeterminate.

. . 2
IM V C Jeffreys, Personal Values in the Modern Woild, a Pelican Onginal, 1962, p 27.
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T B Bottomoie, a noted British sociologist, after analysing the cohesion
and division 1 Indian chites, writes °

It 1s very likely that in the next decade the conflicts within Indian so-
ciety will assume a more 1deological character, and will come to resemble
more closely those in other modern nations. The divisions of caste and
region will add to the complexity of these conflicts, but I do not think
they will be divisive in themseclves Probably the most important ques-
tion 1s going to be which of the various elites, o1 combinations of them—
the political parties, the officials, the military chiefs, the intellectuals,
or others which may emerge—can establishitself as the ‘governing class’.
and this depends above all upon the ability of an eclite to assurc India’s
economic development and to represent adequately the aspirations
of the mass of the people.?

Elites and economic development seem to hold the key to the type of
society that emerges 1n the decades to come. In T.S. Eliot’s words, we pei-
ceive not only the “pastness of the past but 1ts presence”. There is a conti-
nuous interaction between the traditions of the society and the political
forces. Paul Brass correctly observed that “while politics modernizes so-
ciety, society tiaditionalizes political institutions”. This he observed 1n
his study of factional politics 1n an Indian State. The spirit of casteism, com-
munalism and parochialism seems to be dividing political leaders along
many different lines and obstructing economic development Also, we must
note that while economic opportunities liquidate social orthodoxy, the
conservation of the traditional society obstructs economic enterprisec and
cultural change. The management of the triangular interactions of polity,
economy and society 1s a complex function that requires to be handled
by statesmanship and integrity i adminstration,

ECONOMIC DEVELOPMENT

While social change 1s a dependent variable upon economic develop-
ment, the handling of the latter by the clite has been characterised by the
hegemony of vested interests blocking the realisation of the twin goals of
‘growth and justice’. Growth was being effected without justice any-
where on the horizon This 1s because of our emphasis upon increased pro-
duction of machines and materials rather than of wage goods and social
services In all the spheres, mmvestment on production 1s not matched by the
strategy of distribution of goods and services due to the absence of ‘humanism’
and civic participation in administration. Consequently we get the aphorism

2T.B Bottomore,

“Cohest i »
India and Ceplop on and Division in Indian Eltes”, in Philip Mason (ed.)

Umty and Dusersity, Oxford University Press, 1967, pp 258-59.



Administration and Social Development 531

that India’s development plans made the rich richer but the poor remain
where they are, i1f they do not become poorer.

Administration 1s critical to development but bureaucracy suffers from
tramed mcompetence 3 The inherent dilemmas between elected and appoin-
ted executives could be illustrated from Jawaharlal Nehru’s views before
and after independence about civil service In his autobiography, written
m the nineteen thirties, he says

Of one thing I am quite sure, that no new oider can be built up mn
India so long as the spirit of ICS pervades our’administration and our
public services—Therefore 1t seems to me quite essential that the ICS
and similar services must disappear completely, as such, before we can
start real work on a new order.

But he had the forethought to observe :

Individual members of these services, if they are willing and compe-
tent for the new jobs, will be welcome, but only onnew conditions 4

After independence he not only retained the ICS but praised them conti-
nuously Apart from the bulk of the British ICS personnel, few Indian
ICS officers quitted the jobs after independence-—exceptions bemg persons
like A.D Gorwala On the other hand, the government made use of them
to give public enterprises commanding heights in the Indian economy. The
general view, however, 1s that civil servants, recruited, tramed and brought
up for manning general admimistration, lack the managerial skills required
for admnistering a planned socialistic pattern of economy. Since the middle
of the century, we have been trymg to ride two hoises, namely, parliamen-
tary democracy and planned development Without appropriate ideological
commitment and adequate statesmanship, we are discovering, to our dis-
may, that the legislative debates, the interference by politicians and the
vested interests are demoialising the civil services On the other hand the
politicians complain of the delaying tactics of the demoralised civi} service
frustrating the implementation of development plans. We are caught bet-
ween the horns of the dilemma, namely, democratic polity and planned
development, without commitment to either; and also in the mutual
‘blamegame’ of crvil servants and politicians

3F N. Neville Nagler (Principal in the British Home Office) writing on “The Image
of Civil Service in Public Administration” of the Royal Institute of Public Admimstration,
Summer 1979, Vol. 1, on top of this article gives the following quotation by Brian Sed
gemore, M P, : “As politicitans writ large (civil servants) seek to govern the country accord-
mng to theirr own narrow, well-defined interests, tastes, education and background, none
of which fit them on the whole to govern a modern technological, industrialised, pluralist

and urbanized society”’.
4Jawaharlal Nehru, 4n Autobiography, Allied Publications, Bombay, 1962, p 445.
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Attempts at reforming the administration so as to make 1t suitable both
to democracy and development have been made through schemes of
democratic decentralisation and implementation of the recommendations
of the Administrative.Reforms Commussion 1 the States and at the all-India
level but with little success. Angus Maddison, after analysing the Indian
Administrative Reforms Commussion Reports, particularly of public sector
undertakings and economic administration, writes:

The marn faling of the civil service is not that 1t is too big or too well
paid, but that 1t is an autocratic Anglo-Brahmin structure created to
run a static economy.®

S.R. Maheshwari, writing a featuie article in the Indian Express
Hyderabad, June 28, 1980, says: “Seldom has the morale of the higher
bureaucracy in India been as low as 1t is at present.” Concluding the article
with indictment of the political situation and the civil service system he
writes:

We are living in an age of small men catapulted to offices too big for
them The democratic and electoral processes are now throwing up a
new class of political leadership, namely, leaders whose origins are re-
latively humble and who for their very survival forge and foster linkage
politics As regards the civil service the type of persons drawn into it
today hardly has the courage to stand by a principle or a conviction and
more often than not 1s too eager to please those in power The sacri-
ficing politician has long since vanished and his place has been taken by
a power-seeking netayr Likewise, the civil servant who 1s m demand
these days 1s one who helps such a person m fulfiling his ambitions

and in the process feathers his own nest All interests are taken care of
except the national interest 6

/

EMERGING SOCIAL ORDER

What 1s the substance of the foregoing assertions and apprehensions?
Coulc! anyt‘hing definite be said about the emerging social order and the
ways in which administration should equip 1tself to tackle them? I am afraid

SAngus Maddison, Class Structie and Economic Growth * India and Palastan since
the Moghuls, George Allen and Unwin Limuted, London, 1971, p 99

%S R. Maheshwari, Indian Express, June 28, 1980, Hyderabad

At the opposite end of the spectrum Lord Halishan considers the civil service to be an
?vxl at present, “not because of 1ts vices, but because of 1ts virtues, not because 1t 1s not
Impartixl but because 1t adds to the power of elective dictators, according 1mpartiality,

its skills, its disciplines, 1ts expertise to the organised mmority 1 power so that 1t becomes

1;'55] &osmble to unscat them”. Lord Hahshan, The Dilemma of Democracy, Collins 1978,
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the answer is in the negative What could one hasten to say is that in the
next decade or two the Indian social structure would continue to be more
or less the same as of today. Quantitatively the numbers would increase,
the investment would rise; there would be more factories, barrages, power
stations, railway lines, buses, roads, schools, colleges, hospitals, etc. But
guahtatively the life of the people would not be far different from that of
the last three decades. Some may describe this estimate as pessimistic but
Iregard this as pragmatic. The reasons are twofold: () The sanskritisation,
modernisation, westernisation and filter down syndrome has been 1 ope-
ration actively for a' century but caste, class, communal, parochial, inguis-
fic parameters have been slowly relaxing but not fast disappearing The
same phenomenon will continue under the given management of economy
and the political leadership as of today, (1) the political parties and leaders
would exploit rather than ehimimate the aforesaid divisions because the
multi-party based democracies are inherently divisive rather than cohesive
in effect.

However, the society in the next decade or two will get accelerated 1n
being more open, plural, permissive and hybrid. If I am to choose one word
for describing the emeiging society, I would name 1t as ‘hybridisation’.
Just as 1n agriculture, the phenomenon of cross-breeding 1s leading towards
high yielding varieties, just as in industry, synthetic production 1s gaining
momentum; and just as i production, communications and distribution,
massivisation 1s taking place, so also n society, rural, suburban and urban
processes, have, under the impact of mechanisation of factories and farms,
brought about less impact of collective or community will; and there will
be greater individuahsation of personal values. These will manifest them-
selves 1 the coexistence of trad-mod continuum. There will be more infants
and old people and middie aged couples facing lonelness because, when
children grow they leave home for outside jobs or they go outside the
country. There will be greater alienation of the people from the tradi-
tional values of the family and from the government There will be more
problems of lawlessness and disorderliness on account of the tensions
generated by more ‘growth’ and less ‘justice’.

PROBLEMS OF ADMINISTRATION

How should the admmustration equip itself to tackle the ‘problems’
mn the emerging society? Based on past experience, 1t would not be hazar-
dous to say that without radical changes in political leadership (the change
of system 1s not of much consequence except in respect of mmproving de-
fectional multi-party system) the administration could not equip itself with
anything significant to tackle the emerging society’s problems If new poli-
tical leadership emerges and welcomes suggestions for policy and adminss-
trative changes, they would be on the following Iines, namely:
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Policy changes
(1) Towards full employment, (2) umversal secondary education, and
(3) supply of electricity at cheap rates to the mass of the people in rural areas.

Changes in Admimstration

The secrecy 1n admimstration must be cut to minimum by creating an
open access to the people and by reducing corruption. The language of
government and the language of the people should be one. The procedural
delays and the hierarchical rungs should be reduced. Traming and recruit-
ment to ctvil service positions must be non-discriminatory and broad based
through a bilingual formula. ’

But basically, the problem 1s whether administration or polity could
stand and operate far above the level of society’s standards? Could public
opinion become more articulate and assertive? When we are talking of
improving administration 1n 1solation from the socio-economic conditions,
we are seeking the impossible After thirty years of developmental politics
and planning, we should review the planning techniques and Union-State
relations from a fresh angle. These subjects fall outside the scope of the
present essay. The emerging society would probably be a society of poli-
tical radicalism, economic liberalism and social conservatism. Adminis-

tration should adapt itself to hold and manage these diversities in a whole-
some way

O

A Lesson from History

History has taught us that wars produce hunger, but we aie less aware
that mass poverty can lead to war or end in chaos. While hunger
rules peace cannot prevail. He who wants to ban war must also
ban mass poverty Morally it makes no difference whether a human

berng 1s killed in war or 1s condemned to starve to death because
of the mdifference of others

—Introduction by WiLLY BrANDT, Repoit of the
Independent Commission on International Deve-
lopment Issues, 1980.



Contingency Approach to Public
Administration : A Promise for the Eighties

Arie Halachmi

HIRTY YEARS ago, a leading American journal in the field — Public
Adminstration Review (PAR) — published an article with the title
“The Science of Public Administration. Three Problems” Its author,
Robert A Dahl, a well known scholar, challenged the assertation that
umiversal laws could be formulated for public administration, saying :

In attempt to make the science of public administration analogous to
natural sciences, the laws or putative laws are stripped of distortion caus-
ed by the incorrigible individual psyche, and of the presumably 1rrelevant
effects of the cultural environment !

Responding to this challenge, Herbert Simon pointed out that the dic-
hotomy that has been proposed by Robert Dahl fits more the difference
between a pure science (e g, physics) and an applied science (e.g , aerody-
namics or engineering) than the difference between the social science and
natural science According to Simon -

The basic distinguishing characteristic between the pure and the applied
scientist 1s that the former 1s concerned with discovering and verifying
correct empirical piopositions about some area of human knowledge,
while the latter 1s concerned with reaching decisions based 1n part (but
not exclusively) upon scientific knowledge 2

However, one should not conclude from this passage that Simon equates

1Robert A Dahl, “The Science of Public Admnistration Three Problems”, Public
Admumstiation Review 7(1) 1947, p 1 The importance of the cultural environment and
the value system to the development of public administration was claimed 10 years later
as one of the prenmuses around which a new consensus seems to be formmg See Wallace
Sayre, “Premuses of Public Admimistration Past and Emerging”, Public Adnunistration
Review 18 (2) 1958, pp 102-105

2Herbert A Simon, ¢ A Comment on the Science of Public Admimstration”, Public
Admmistration Review T (3) 1947, p 200.
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public administration with an applied science like aeronautics. Taking
issue with Dahl’s second constramnt on the development of a science of pub-
lic admimstration (i.e., lmutation of science that deals with human
behaviour)® Simon says :

Leaving the applied social scientists, who have found the ficld of
public adminsstration too narrow for their inteiests and their needs,
we find a second group of rebels, a group of which I count myseclf
a member, who wish to create a pure science of suman behavior m
organizations—and 1 particular, governmental organizations.

Thirty years later some of the questions raised by Dahl’s article arc still
valid ; Did we manage to articulate those ‘universal laws’ or a general theory
whose validity and reliability are not influenced by changing valucs, the
uncertainty about human behaviour and the influence of the social context?
Or, did we grow up to realise and to accept the fact that it 1s impossible to
develop a umversal theory of public administration? Is public administra-
tion an applied or a pure science?

The purpose of this paper 1s to review and to assess some of the main
developments 1 public administration as a field of study during the last
thirty years On this basis the paper asserts that the contingency approach
is the most promising approach for the 80s.

THE CHALLENGE

Nicholas Henry lables the period between 1947 and 1950 as ‘reaction to
the challenge’. The challenge is contamed in Simon’s ‘The Proverbs of
Adminstration’ (1946) 1in his Administiative Behaviour (1947), and in Dwight
Waldo’s The Admimistrative State (1948) 5 Herbert Simon’s challenge, for
example, 1s directed at some shortcomings of the classical ‘principles school’,
pointing out that for every principle there is a counter principle, e g, ad-
vocacy of a small span of control (that increases the number of hierarchical
layers) vs the recommendation to reduce the number of hierarchical layers
to improve communication Robert Dahi’s challenge of ‘the science of pub-
lic admimsstration’ (1947) along with Simon’s ‘proverbs’ suggests that 1if
the theory of management — 1n general — cannot be taken as a serious

3Dahl, op cu., p 4.

4Simon, op cit, p 202 emphasis added.

SNicholas Henry, Public Admumstration and Public 4 [ffarrs, 2nd edn., Englewood Cliffs,
N7J, Prentice Hall, 1980, p. 36; Herbert A Simon, “The Proverbs of Administration”,
Public Adnumstration Reyiew 6 (1) 1946, pp 53-67; and Admmistrative Behavionr A Study
of the Decision Making Process wn Administration Oigamzation, NY , Free Press, 1947;

Dwight Waldo, The Adminstrative State A Study of the Political Theory of American
Public Admimstiation, N.Y , John Wiley, 1948,
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science, it 1s presumptuous to talk about a science in the special case of pub-
lic admmistration. The possible grave implications of such a conclusion
on the development of public administration as a field of study were felt by
Dwight Waldo. They are partly dealt with 1n his work The Study of Public
Admmstiation (1955) ©

Waldo asks ‘1s administration an art or a science? and suggests that
public administration has important aspects of both science and art.? As
this writer sees 1t, Waldo established 1n this observation an important guide-
line for developing public administration into a field of study and a theory
for action by the use of a contingency approach. The relevancy of this ob-
servation to the developing and rationale of the contingency approach will
be discussed later on Here, 1t is sufficient to note that while Waldo points
out that “the central idea of public administration is rational action”,8
he 1s careful to add a caveat that ‘“an admimnistrative organisation has an
internal environment and external environment that are largely non-ratio-
nal” ® Stmilarly, Waldo avoids the unnecessary and artificial distinction bet-
ween business management and public admimstration

Pointing out that the significance of ‘public administration’ can be
sought in varying ways by the use of structural, functional analysis, Waldo
sets the stage for analysis that relates all the elements of the environment,
the process and the structure 10 Waldo avoids a common mistake of con-
fusing a general theory of management or adminisiration with partial and
particularistic theories that result from observing different organisational
structures, motivation (e g, profit or survival) environments (7 ¢, internal
or external), beneficiaries, source of financing or types of control and re-
cruitment 1 Unfortunately, 1t 1s still possible to detect this mistake in recent
text books in public administration e g , when they emphasise the false assump-
tion that private oiganisations are driven by profit while public organi-
sations are judged by the public interest and accountability 12 To be sure,
Cyert and March’s A Behavioral Theory of a Firm (1964) compliments the
Simon Smuthburg and Thompson (1950) notion of orgamsational survival
as a major drive of organmisational behaviour.1® Even though this point 1s
not central to our discussion here, 1t is worth noting that the growing use

SDwight Waldo, The Studv of Public Admmnistration, NY , Random House, 1955

hd,p 3

8Ibid ,p 11

bid, p 13

197pid , pp. 8-9

11See for example Peter M Blau and W Richard Scott, Formal Oiganizations, San
Francisco, Chandler, 1962, p 40 ff

12See for example Jerome B McKinney and Lawrence C Howard, Public Admunis-
tration, Oak Park, Moore Publishing Co, 1979 pp 41-43

BRichard M Cyert and James G March, Behavioral Theory of the Firm, Englewood
Cliffs, NJ | Prentice-Hall, 1963
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of benefit cost analysis in the public sector, and particularly in connection
with the use of PPBS and ZBB, suggests that accounting of benefit and cost
in the public sector is as important asit is in the private sector. Turn-
ing public agencies like the post office in the US into a public corporation
to facilitate economy and adjustment to changing needs and market situa-
tions 1s another case 1 poimt to illustrate the fallacy of the proposed dic-
hotomy between a theory of business administration and a theory of public
admmmstration Fimally, the mcreased involvement of the government in
regulatmg and licensing the private sector suggests that private entrepreneurs
may have to consider accountabulity and the public interest. In comparison,
some ‘strong’ public agencies are ‘tmmune’ from public reviews by a shield
of official secrecy.

The search for a ‘unified theory of management’ 1n the fifties represents
the attempt to respond to the challenge. It can be characterised by the effort
to formulate a conceptual framework for studying or thinking about
management 4 This represents a shift from efforts to i1dentify general guide-
lines for action that characterised the classic-principles approach. The
development of such a conceptual framework was considered by many to
be the only way out of the management theory jungle 2% The works of Lud-
wig Von Bertalanffy, on the one hand, and those of Kurt Levine. Carl
Rogers and Chris Argyris, on the other, were the intellectual grounds
on which such concepts were cultivated.

TOWARDS COMPOSITION AND DECOMPOSITION OF THE ORGANISATION :
THE INFLUENCE OF GENERAL SYSTEM APPROACH

The general system theory influenced the thinking about management
m several ways First, it directed attention to the need to study simultaneously
organisational units and their interrelationships It brought up the need to
define the boundaries of the system and to determine how the system under
consideration relates to other systems. The general system theory pointed
out also that the system must be grasped as a whole; that it cannot be under-
stood by studying only its parts. Hence, it influenced a wholistic approach
to the study of any organisation.1®

The attractiveness of the general system theory to managers in general
and public administrators in particular resulted also from its similarity and

Harold Koontz (ed ), Toward a Unified Theory of Management, N.Y., McGraw Hill,
1969

1tSee for example Harold Koontz, “The Management Theory Jungle®, Acadenny of
Management Journal, December 1961, pp. 174-188.

18For a good review of General System Theory with reference to the Classical Theory
of Management see Gilbert B. Siegel, “The Classical and Systems Theories” in Michael

3. White ct. al (eds.), Managing Pubhc Systems, North Scituate, Duxbury Press, 1980,
Ch 1, pp 1546.
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resemblance to theories in the natural and physical sciences Bertalanfly’s
claim that there are basic similarities among all systems contributed not
only to the scholarly thinking of social scientists but to their self-esteem as
well.2? !

The reference of social scientists to scientific terms that were used earlier
to describe the behaviour of biological systems such as ‘homeostasis’ and
‘entropy’ is a case 1n point 18 Thus, the closed, and even more so, the open
system models provided social scientists with a way and legitimacy to present
their theories 1n the same form used by physical and natural scientists The
works of Parsons, Easton or Deutsch illustrate the general effort of social
sclentists—at least in America—to use a system approach for purposes of
basic research.l® These studies, following the tradition of research in the
natural sciences, wereconcerned mainly with descriptive-explanatory modell-
ing of social phenomenon (as distinct from normative-prescriptive modell-
mg). These works and others represent the attempt of social scientists to
study the functions and structures of systems in order to suggest a general,
1.e., universal;, concept of social systems including the sub-systems of orga-
nisations or the public admimistration

Other works, like the studies of Bauer, Pool and Dexter, Ira Sharkansky
or Thomas Dye illustrate subsequent attempts to identify not only the cha-
racteristics and boundaries of specific sub-systems, but also the critical
relationships among specific units within these sub-systems of the American
political/policy-making systems 2° Here again, the attempt was to i1dentify
critical relations 1n a descriptive-explanatory fashion. Such studies suggest
why and how policies are being shaped or what influences them Yet they
are (relatively) free from normative presumptions about the adequacy of
the ends of the policies they deal with or their underlying values In doing
so, Sharkansky, Dye and other students of public administration illustrate
the possibility to qualify Dahl’s claim that “the student of public adminis-
tration cannot avoid a concern with ends 21

17Ludwig Von Bertalanfly, General Systems Theory, N.Y., G. Braziller, 1969.

BJames G Miller, “Living Systems: Basic Concepts”, Behavioral Science 10 (3), luly
1965, pp 193-237 See also Chris Argyris, Personality and Orgamzation, NY , Harper
& Row, 1957, Ch 9, pp 229-237. Argyris uses the term disorganisation However his
second conclusion “that in every formal orgamsation lie the roots of disorganssation”
suggests that he uses this term as a synonym for general system theory concept of ‘en-
tropy.’

19Talcott Parsons and Edward A Shils, Toward A General Theory of Action, Cambridge
Mass, Harvard University Press, 1967, David Easton, 4 System Analysis of Political
Life, NY , Wiley, 1965; Karl W. Deutsch, Netves of Government, N'Y , Free Press, 1963

20Raymond A Bauer, Ithiel de Sola Pool and Lewis A Dexter, American Business and
Public Policy, NY , Alterton, 1964, Thomas R Dye, Politics, Fconomes and the Public,
Chicago, Rand McNally, 1966; Ira Sharkansky and Augustus B Turnbul, 117, “Budget-
Making in Georgia and Wisconsin * A Test of a Model” Repunted 1n Ira Sharkansky
ted ), Policv Analysis in Political Science, Chicago, Markham Pubhishers, 1970, pp 225-238

21Dahl, 0p cit,p 3
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THE HUMAN ELEMENT RECONSIDERED

Simultaneously with the development of the system approach, managers
started to give more consideration to the human side of the enterprise. The
Hawthorne studies revealed the significance of the human factor and the
need to consider it before admmistrative decisions are being made.??* The
Hawthorne studies provided a strong justification for incorporating socio-
logical?d and psychological?4 considerations into the administrative decision-
making process i general and in the area of personncl management in
particular. The Ametican Soldier (published in 1949) illustrates consequent
attempts to relate an individual’s performance to personal characteristics
or morale 26 While the war and early post-war studies on managerial thinking
influenced the use of measurement (and therefore testing!) to predict per-
formance,?5 other studies concentrated on the prospect of changing attitudes
or behaviour to improve 1t. Some of the most ifluential woiks m this direc-
tion weie produced by Kurt Lewin, Carl Rogers and Chris Argyris.

Lewmn wanted to know what conditions have to be changed to bring
about a given result and how can one change these conditions with the
means at hand. Drawing from his earlier studies on leadership, tension
and levels of aspiration, Lewin mtroduced the concept of ‘force field’ 1n
which a given condition 1s perceived as a result of a multitude of forces —
some driving and some restraining 27 A given situation, therefore, represents
a state of equilibrium among these forces Hence a desired change can result
only from careful intervention to alter this equilibrium for replacing 1t by a
new one 28

It 1s important to note that while Lewin was not referring to the system
approach when he advocated force field analysis or when he presented be-
haviour as a function of both the personality and the environment Be=f
(P,E) he was concerned with linkages and 1nter-relations n much the

22{t 1s 1mportant to note that recent analysis of the original Hawthorne data challan
ges the original conclusion See Richard Herbert Franke and James D Kaul, “The Haw-
thorne Experuments* Fust Statistical Interpretation”, American Sociological Review 43
(5), October 1978, pp 623-643

23Pmilip Selznick’s, TVA and the Grass Roots, {University of Califorma Press, 1948),
15 one of the early works in this direction

24See for example Alphonse Chapanis, Wendell R Garner and Chfford T Morgan,
Appled Experimental Psychology Human Fectors in Engineening Design, NY , John Wiley,
1949, Ch 1, pp 1-13

25Samuel Steuffer, et al, The Ameiican Soldier, Miitary Aff Aero, 1949,

28For review of other early works see John C. Flanagan, “The Critical Incident Tech-
niques” (1954) Reprinted m Don Mankm et al , (eds), Classics of Industiial and Organi-
zational Psychology, Oak Park, Moore Publishers Co. 1980, pp 4272 Or, Arturelt,
Brayfield and Walter H Crockett, “Employee Attitudes and Employee Performance™ {1955)
m Mankin, op cf, pp 232-258.

"Kurt Lewn, Field Theoty and Social Science, N Y , Harper and Prothers, 1951, p. 228.
*81bid, pp 174-187
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same way like the system approach. Also, in connection with Dahl’s concern
about norms, it 1s important to note that Lewin’s concern with the
role of the mdividual in influencing a change, results from his conviction
that such involvement may increase the prospect of a successful change, and
1s independent from his convictions of what 1s normatively right or wrong
To be sure, the normative attributes of Lewin’s approach are a function of
the ends he wanted to achieve and they cannot be derived directly from
any spectfic value In the words of Neely Gardner

one overriding theme 1s derived from the Lewinian and Rogerian postu-
late that people are more likely to change 1f they participate in exploring
the reasons for, and means of, change.2?

The approach and the works of Kurt Lewin do not support the claims
concerning the necessary role of normative values in the developing of an
administrative theory. For even though Lewin 1s not a public administrator,
his works did influenceboth the practice and theory of public administration,
e.g., in the planning of governmental reorganisations or training. Also,
Lewin’s studies do not support Dahl’s claim about the mherent limitation
on the development of the science of admimstration because of the un-
predictable human element. Lewin suggests that 1t 1s possible to generate
valid assumptions about human behaviour.

Dahl claims that “what marks off the field of public administration from
psychology or sociology or political institutions 1s 1ts concern with human
behavior 1n the areas of services performed by governmental agencies’™ .3
Using Lewin’s equation B=f (P,E) 1t 1s clear that the specific reference to
‘government agencies’ is unnecessary The ‘public’ character of the agency—
as far as it influences behaviour — 1s accounted for by consideration of
the enviionmental factors As a matter of fact, by replacing the artificial dis-
tinction between business and public admimistration with a general consi-
deration of the environment, Lewin allows for the possibility that different
locations, procedures, clhiental or organisational structure may influence
behaviour more than the legal differences between two admistrative entities
In a related fashion Chris Argyris sees 1n the ability to differentiate between
the individual and the organisation — the environment that influences be-
haviour — a justification for “a new behavioural sciences-organisation
behaviour” He says :

Organizational behavior can stake out a claim as a basic behavioral
science because of the heavily documented empirical observation that
most of Iife 1s organized—most social organizations, at the time of their

29Neely Gardner, “Action Training and Research”, Public Admimstration Review 34(2),
1974, p 107 :
30Dahl, op cerr, p 4.
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inception, contan at least two basic components. They are the individual
and the formal organization. These basic components when they are fused
givebirth to thesocialorganization Thepropertiesof cachmust beknown
if the impact of their simultaneous nteraction is to be determined.®

Carl Rogers concentrated on the individual himself and his striving for
maintenance and self-enhancement.?* He pointed out that the individual’s
reaction to the environment is dependent on the way he perceives it. Thus
a change in the pattern of reaction, 1.e., behaviour, necessitates a change in
the mdividual’s frame of reference and the way he perceives the world. The
Rogerian notion that the mndividual strives for self-enhancement on terms
that he understands fits nicely with the Lewinian notion of involving the
individual 1n the change process and the ten propositions of Chris Argyrs
about the inter-relation between the individual and the organisational en-
vironment. For the purpose of this article 1t is important to note first that
Iike KurtLewin,bothRogers and Argyris present theirtheoriesasdescriptive-
explanatory theories. Second, Iike Lewin they too differentiate between the
individual and the relevant environment. Third, that all of them see beha-
viour as a function or a dependent variable that can be eaplained or even
predicted This is contrary to the claim of Dahl that the human factor
Iimits the ability to develop a general theory.

Simon’s response to Dahl’s challenge included a suggestion for a possible
new paradigm for public administration. This paradigm recommended a
dual focus. One focusis on public admimistration as an applied science
using sociology and economics to prescribe for public policy. The other
possible focus 1s on public administration as a pure science that uses “‘a
more solid theory on the foundations of social psychology.”3? Indeced,
Simon’s satisfying model of decision-making uses social psychology to
point out that the rationality of a decision depends on the aspirations of
the involved individual(s).34 However, the works of Kurt Lewm, Carl
Rogers and Chris Argyris, together with Abraham Maslow’s concepts of
the hierarchy of needs illustrate how psychological studies can provide
a solid basis for an applied science. This point1s demonstrated in the
subsequent works of Douglas McGregor, Warren Bennis, Rensis Likert
and Frederick Herzberg 3° During the 60s these scholars and others

31Chrit Argyeis, op ¢it, p 229.

82Carl Rogers, Chent Centeied Therapy, N'Y , Houghton-Muilm, 1951, pp. 483-524

33%1mon, (1947) op ., p 201.

34Herbert Stmon, Models of Man, N.Y » Wiley, 1957, pp. 241-ff.

35See for example Douglas M McGregor, The Human Side of Enterprise, N.Y., Mc-
Graw Hill, 1960 Warren Bennis, “Organizations of the Future” (1967), reprinted 1n Jay
M. Shafntz and Albert C Hyde, Classics of Pubhc Admnist: ation, Oak Park Moore Pub-
lishers, 1978, pp 276-288, Renis Likert, The Human Orgamzation, NY , McGraw-Hill,

1967;. Frederick Herzberg, “One More Time * How Do You Motivate Employees™. (1968)
Reprinted in Mankin, op cif, pp. 258-269
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were looking at the employee’s motivation and satisfaction at work as
a key for improved productivity. These efforts are well illustrated by Blake
and Mouton’s concept of the managerial grid.3s

The attempt to provide managers with practical suggestions concerning
the orgamisation of work, tramning and the introduction of change, leadership
styles, satisfaction and motivation characterised the behavioural or Ameri-
can approach to orgamsation theory (and thus to some aspects of public

administration) 1n the late 50s and early 60s. Wendell French summarises
these efforts 1n the diagram3? on the next page.

THE SEARCH FOR A SYNTHESIS

The system approach and the works of social psychologists and socio-
logists in the 50s 1nfluenced the development of organisation theory and
practices of management 1n the 60s. The majority of these efforts can be
classified into two major categories : First, attempts to improve effectiveness
and productivity by an increased involvement of employees 1n the adminis-
trative process. Such efforts are related to the growth of the organisational
development school (OD). The second category includes the effort to
improve decision-making.

The aims of OD, as understood 1n the US, were specified by the National
Traming Laboratories as follows :

1. to create on open, problem solving, climate throughout the organi-
sation, g

2 to supplement the authority associated with role or status with the
authority and competence,

3 to locate deciston-making and problem solving responsibilities as
close to the information sources as possible,

4. 1o buid trust among individuals and groups throughout the orga-
nisation,

5 to make competition more relevant to work goals and to maximise
collaborative efforts,

6 to develop a reward system which recognises both the achievement
of the oiganisation’s mussion (profits or service) and organisation
development (growth of people);

7 toncrease the sense of ‘ownership’ of organisation objectives through-
out the work force,

36Robert R Blake and Jane S Mouton, “Grid Organizational Development” (1967).
Reprinted 1 Mankmn, op cit, pp. 548-555

37Wendell L French, The Peisonnel Management Process, 4th edn , Boston, Houghton
Muffin, 1978, p 101
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8. to help managers to manage according to relevant objectives rather
than according to ‘past practices’ or according to objectives which
do not make sense for one’s area of responsibility; and

9. to imncrease self-control and self-direction for people within the or-
ganisation.8

i

In England, a different version of the OD approach developed under the
auspices of the Tavistock Institute.?® As a result of studies in a British coal
mine and mn an Indian textile mll, the Tavistock Institute promoted the
concept of the ‘socio-technical system’ Accordmg to the socio-technical
perspective, any production orgamisation is a combination of technology
(e g , task requirements, or physical layout) and a social system — a sys-
tem of relationships between employees The two components are in mutual
interaction, each determming the other. Thus, Trist, Price and other members
of the Tavistock Institute were concerned with a better fit between the tech-
nology, structure and social mteraction of the work place rather than ex-
aggerate the importance of one at the expense of the other, 40

INCREASING THE RATIONALITY OF MANAGEMENT

The effort to improve decisions-making in the 60s was characterised
by two major efforts. First, a search for the meaming of goal, effectiveness
and efficiency. Second, an attempt to provide the manager with a framework
for action.

The different emphases of the efforts to define organisational effectiveness
and organisational goals were dealt with 1n an excellent article by J. Barton
Cunningham, ‘Approaches to the Evaluation of Orgamzational Effective-
ness’ (1977) For our purpose Cunningham’s summary of the different
approaches as presented in the statement on the next two pages®! 1s
sufficient.

The attempts during the 60s, to provide managers and 1 particular pub-
lic adnunistrators with an analytical framework for action, represent a para-
dox. On the one hand, Charles Lindblom 1ntroduces his mcremental model
of deciston-making that justifies and shows the rationality of a limited ana-
lysts 1n the fashion of ‘muddling through’ On the other hand, others were
trying to increase the use of rigorous and comprehensive analysis by

38National Traimmng Laboratory Institute, “What 1s OD?", New and Reports 2 (June,
1968), p 1.

3‘3EpL. Trist, G W Higgmn, H Murray, and A B Pollock, Orgamizational Choice, Lon-
don, Tawvistock Publications, 1965.

40See Frank J Lundy and Don A Trumbo, Psychology of Work Behavior, Homewood,
111, Dorsey Press, 1980, pp 502-ff

417 Barton Cunmingham, “Approaches to the Evaluation of Crganizational Effective-
ness”, Academy of Management Review 2(3), July, 1977, pp. 463-474 The table 1s adopted
from p 472
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his situation so unique.t8 In this way the contingency approach allows learn-
1ng and the use of new 1deas while avoiding the risk of transplanting them
without the necessary modifications. The failure of PPB outside of the de-
fence establishment m the US and its limited successcs in other countrics
that imutated the US without much modification is a case in point.

Another important attribute of the contingency approach is the advocacy
of caution and scepticism. As a matter of fact, the essence of the contingency
approach can be summarised 1n the note ‘1t all depends’. The contingency
school is against a cookbook approach. It rejects the notion that there are
readymade or permanent solutions. It points out that a recipe that scems
to work once may not work again in the futurc or in other organisations
because of differences in the external or internal environments. Instead,
the approach recommends a continuous study to find out how changes —
and particularly changesin the external environment—are likely to influcnce
the inter-dependencies among sub-systems, and thus their function. Con-
sequently, the contingency approach makes an OD cffort only onc of scve-
ral efforts to 1dentify a need for change. In other words, as I see it, the con-
tingency approach 1s concerned with all the sub-systems of the organisation,
e g., technological and financial as well as with the human sub-system.

CONTINGENCY APPROACH AS A UNIVERSAL APPROACH

I have started this paper with a reference to Robert Dahl’s criticism of
the science of public admimistration because in his opimon public admunis-
tration cannot produce a valid set of universal laws. In different places I
tried to show that some of the constraints that were supposed to prevent
the development of such laws according to Dahl, did not have their inten-
ded impact Specifically, thé unpredictability of the human nature did not
stop the behavioural scientist from developing a body of knowledge to
predict human response under specified conditions Similarly, a possible
concern about value systems did not keep other social scientists from deve-
loping frameworks to study and analyse organisations for purposc of des-
cribing and explaimning the administrative process and its results All this
took place during the last 30 years mostly without the need to pass a judge-
ment about the desirability of certain patterns of behaviour, organisational
structure or styles of management from a normative point of view Even
when McGregor and others presented alternative or preferred models of
managerial behaviour, ils desirability was explained by reference to its

expected potential to work better under given circumstances and not because
of a claim for normative superiority

‘“fThe ne,ed to tramn decision makers to differentiate between ‘generic’ characteristics
at;d ad hoc’ characteristics was elaborated 1 Arie Halachmi, “Introducing the Concept
of Feasibtlity in Class”, Teacling Political Science 6(3) April, 1979, Pp 291-310
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Since the contingency approach, as I understand it, developed as a result
of different and independent scholarly effort, 1t can incorporate opposing
views without being inconsistent.4® To be sure, the contingency approach
makes use of many theories to help the manager 1dentify the components,
variables and inter-dependencies 1n a given situation - By traming the mana-
ger to carry out systematic analysis of the situation along with the possible
consequences of each decision, contingency approach 1s a way to study or
to prepare the manager to carry out his yjob anywhere It does not tell the
manager (like the classical approach) what 1s the preferred solution or the
better theory by which to search for 1t Rather 1t leaves him with doubts
that should make him confirm and double check each move he makes Thus,
the contingency approach reduces the risk that something which 1s arti-
ficial, alien or contradicting to a given situation norm or culture would be
adopted and go undetected for a long time.

The contingency approach advocates a way of looking and studymng
organmisations Thus, 1t does not have to be concerned with the possible diffe-
rences between public and private orgamsations, character of cliental tech-
nology, products or socio-political ecology of the organisation These and
other factors are considered to the extent that they aie to be relevant to the
design of the organisation or the style of management Hence, the cultural
differences between societies become part of distinct sets of variables upon
which an optional or a satisfactory performance of a given stiucture or
managerial style 1s contingent

The theoietical elegance of the contingency approach 1s very attractive,
and 1t 1s promising to help the development of a better body of knowledge
n the 80s Yet, 1f 1t 1s to be of any help to practitioners, this body of know-
ledge must be shaped in a way that differs from the format that was used
i the past to develop and present the cumulative knowledge of manage-
ment and admimstratton This in my opinion 1s the task ahead of us

AN AGENDA FOR THE EIGHTIES

About thirty years ago Dwight Waldo pointed out that public adminis-
tration 1s both an art and a science  This, in the opimon of this writer,
characterises much of the contingency approach to management The artist
must follow the rules of harmony, or rely on the laws of prespective, use
certain materials and select particular combinations of colours or voices to
express his 1deas By the same token the admimistrator has his own set of
variables that he must consider 1n oder to do what he wants to do Formal
education and tiamung are not a substitute for the artist’s shaip eye or ear
But 1t can help to mobilise artistic talent and make 1t bloom Smularly,

49For an attempt to outline different contingency themes mn different studies see Kast
and Rogenzweig, op cat, p 305-f.
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in the ficld of management, formal traming can cenhance latent admims-
trative talents. Yet most of the cfforts in yecent years were directed cither
at the development of an abstract organisation theory, too gencial to help
the practitioner, or at the developing of inter-personal skills, The latter.
important as they are, fail to provide the practitioner with the capacity to
comprehend a situation as a whole—the cvent in its context—in order to
derive a principle for action.t®

The development of the contingency approach during the 70s 15 indi-
cative of 1ts pronuses for the 80s. However, this potential may be realised
only if a fundamental change in the interactions among scientists and prac-
titioners can be brought about. Such change should facilitate the develop-
ment of a functional admimistrative theory that is eapressed in opcrational
terms. Practitioners should make their experiences and observations asvail-
able to social scientists. The latter should use these and other <ources of
empirical data, instead of arm chair exercises in thcoretical induction or
deduction, to modify and claborate on the existing theory.

Specifically, the contingency approach may be able to help adnunistra-
tors 1f 1t will be able to provide them with tools like :

1 a clear procedure for identification of the most relevant variables
that influence a given situation;

2 a clear procedure for identifying or verifying the critical element that
makes a given situation unique—different from other experiences: and

3 a body of professional literature, similar to the one that is available
to lawyers or physicians, that allow the manager tofind out what were
the consequences of alternative solutions taken by others 1n sipular
situations.

Needless to say that while it is up to the academicians to develop thesc
tools, their exact specifications must come from the practitioners By the same
token, practitioners should be mvolved in the development of these tools to
make sure they meet the needs of the administrators. The avaijlability of
such tools 1s not going to be a panacea for all the maladies of management
everywhere However, the talented administrator may be able to do a better

job, at least by not repeating the mistakes of others, 1f such aids will be at
his disposal.

O

80See Fred Luthans, (1976), op cit., p 242 f.



Administration in Action in the Coming Decades
P.R. Dubhashi

S WE stand on the threshhold of the 80s, we look back over the course

of events of the last three decades of India’s existence as an indepen-
dent nation and try to think about the shape of things to come during the
last two remaining decades of the 20th century.

The journey of the last three decades has not been easy. It has indeed
been a constant struggle for us as a nation. The early hopes of a quick break-
through i the field of economic development have not fully materialised.
True, our economic ‘takeoff’ has not proved aboitive but we cannot say
that the takeoft stage has yielded to a smooth eia of self-sustained growth
The relentless population pressure still continues to absorb much of the
addition to the gross national product with very little left for the increasing
per capita mncome The number of people below the poverty line has not
significantly declined While agricultural production and productivity has
amproved considerably so as to falsify the ‘triage doctiine” or the worst
prognostications of the prophets of woe lIike the Paddock brothers and
while, thanks to this progress, India could face the worst drought in reccnt
years with her own resources mcluding the buffer stock of foodgrams, the
green tevolution has not been universal either in all parts of the country or
in respect of all agticultural commodities There have been critical shortages
of oilsceds and pulses which are extremely important in the Indian diet
In the remote Assam, productivity has been wvirtually stagnant over the
last threc decades Only two states, namely, Punjab and Haryana, have
been able to provide the bulk of the surplus foodgrams. Stabilisation of
agricultural production and prices has yet to be attained. On the ndustrial
front, in spite of a massive investment of more than Rs 15.000 crores 1n the
public sector enterprises, the 1eturn from the nvestment has been far from
adequate and the major sectors of the industrial infrastructurc consisting
of railway, coal, steel and power continue to be the Achilles” heel of the Indian
cconomy As a result the melasticity of our productive system, there have
been periodic shortages in the supphes of essential commaoditics and a
constant pressure of the inflationary forces in the economy An abundant
economy with plenty of production and opportunitics for full employment
still appears to be a distant goal.

The task of the neat two decades is to achieve this goal, to pursuc the
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path of ‘green revolution’ tifl it becomes universal as also the path of indus-
irial cxpansion and diversification. In pursuing these tasks we have 1o
deeply reflect on our past experience, evaluate our successes and farlures
and continue our tireless striving as a nation to attam increased production
and productivity.

THE CONSTITUTIONAL FRAMEWORK

At the beginning of our journey as an independent nation, we had d.c-
vised a certain political, social and economic framework 1in which agiml.ms-
tration has to function. That framework was provided in our Constitution.
It has undergone certain changes. The framework has been modified or
adapted but 1t has stood the test of time so far and is unhkely to undergo
a radical change through any kind of revolutionary upheaval though
nothing can be ruled out i the hfe of a nation or the destiny of a people
That basic polhitical framework envisages a system of parlamentary demo-
cracy 1n a federal pohty. The alternatives such as the presidential system
have been thought of but not adopted. Six general elections to India’s parlia-
ment have taken place as also to the state assemblies While there have
been several changes of the parties in power in the states, even at the cen-
tral level, the nation has experienced a change of the party in power, though
a regular ‘swing of the pendulum’. as in the otiginal home of parhamentary
democracy, namely, Britain, has not yet been established in our country.

Adminsstration has to work in this political frameworl In such a frante-
work, administration has necessarily to be neutral and it should be able to
serve different political parties which come to power. Because of the per-
sistence of a single party i power, this principle has not been adequately
put to test There have been talks of commitment and Joyalty, and bureau-
cracy has been under strain. However, there could be no difference of
opinton that bureaucracy, while pohitically neutral, has to be dedicated to
the goal of national development and be an efficient instrument of formu-
lation of public policies and programmes and of their mplementation.
The concept of political cadres running administration does not as yet
seem to be a possibility 1n our country. It is the ‘permanent administration’
which will have to deliver the goods to the satisfaction of the government
in authority and, in the ultimate analysis, to the satisfaction of the people
of India )

' Economic development has to manifest itself in the shape of an expand-
Ing gross national product, its just and equitable distribution, and gainful
employment opportunities to the ever increasing numbers entering into
the employment market of this country. Just as at the beginning of our
tourney we had worked out a political framework, we had also worked out
an economic framework. Whilst the political framework was articulated in
the Constitution, the economic framework was articulated in our five year
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plans. We decided at the beginning of our journey that the economic deve-
lopment of the country cannot be left to the vicissitudes of the market
forces but has to be done through a deliberately devised comprehensive
national plan covering the whole gamut of economic activities 1n the pri-
mary, secondary and teitiary sectors Both the state governments and the
union government would be partners n the national plans Indeed, they
would be democratic and decentralised plans with increasing scope for
grassroot level institutions like the panchayats, panchayat samitis and
z1la parishads While such vital sectors as agriculture, cooperation, rural
development, small scale industry, primary and secondary education, elec-
tricity, public works, etc , were under the Constitution,n the state jurisdiction,
the union government took upon itself the responsibility for laymmg down
guidelines providing leadership and providing funds under a number of
centrally sponsored schemes As a result of the pull of decentralisation,
many of the centrally sponsored schemes have been transferred to the
states but 1n the very nature of the case, the centre has not been able to
abdicate 1ts responsibility for total national effort in the vital fields of ad-
minmstiation

PROSPECTS OF SOCIALISATION

Just as planning has been a matter of partnershup between the central,
state and local governments, 1t has also been a partnership of the private,
public and the cooperative sectors This concept of the mixed economy
was adopted as an alteinative to socialism. Agriculture was almost wholly
left to the private sector with the cooperatives providing a variety of ser-
vices like credit, supply of inputs, and processing and marketing. In industry,
the mdustrial policy resolution ndicated the distribution of activity bet-
ween the private sector, the public sector and the jomnt sector. The public
sector was to occupy the commanding heights of the economy specially m
fields like atomic energy, defence, civil aviation, shipping, railways, steel,
coal, fertilisc1, power generation, petroleum, energy development, etc.
In the tertiary sector, banking and msuiance were substantially nationalised
and wlule private trade, both wholesale and retail, continues, giant corpo-
1ations like the food corporation, the jute corporation, the cotton corpora-
tion and the cooperatives have been increasingly mvolved in procurement
of agricultural commodities, extending support to agricultural prices re-
commended by the Agricultural Prices Commission, building up buffer
stocks and operating a network of public distribution system

In spite of the attacks on the efficiency of the public sector or the coope-
rative sector, 1t would be difficult to envisage a diminishing role for them
in the years to come Similarly, m spite of the profiteering by private trade
and industry, 1t would be difficult to concerve of their wholesale socialisa-
tion Socialisation of agricultural land and their management through col-
lective farms, as in USSR, appears to be almost an impossibility in India.
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All 1n all, 1t 1s difficult to visualise a radical change in the economic frame-
work of our country 1n the years to come. Hence, in the last two decades
of the century, administration would continuc to operate mn the political
and economuic framework that has been built up over the last three decades.

PRESSURE ON ADMINISTRATION

On the other hand, it is obvious that admmstration would be exposcd
10 1ncreasing pressure, both political and economic. There has been a revo-
lution of rising expectation in this country, both pohtical and cconomic.
As people become more and more conscious and organmised, the political
pressure on administration would go on increasing in the shape of parlia-
mentary institutions demanding increasing measurecs of accountability and
the local polticians and pressure groups excrting more and more pulls
and pressures. Similarly, the economic pressures arc also bound to increase
with greater demand from various groups for financial assistance, loans
and subsidies, favourable prices, employment opportunities, public distri-
bution of essential articles, etc. What is most important 1s to ensure that
the administrative system does not succumb to these political and economic
pressures. Already the admumstration 1s showing signs of severe strain.
While more 1s demanded of 1t, less 1s conceded to it. In a poor country. the
adnunistrative incomes have hardly been able to keep pace with inflation.
Salaries at the higher level are virtually stagnant and constant exposure to
criticism can be damaging to administrative morale and motivation. At
the same time, the complex and demanding nature of the tasks requires ever
increasing commitment and dedication, ever increasing efficiency and ex-
pertise. an ever increasing sensitivity and concern for the problems of the
common man The problem before us 1s how to ensure that no gaps deve-
lop between what the people demand of administration and what adminis-
tration can give

A nation can realise its purpose caly through its mstruments of action.
Where the state has such a large role to play in national life, the role of the
state’s mstruments of action, namely, that of the civil service, or the bureau-
cracy, becomes absolutely crucial. Here comes, therefore, the smportance
of sustained drive for administrative reform to improve administrative
capabilities through more rational orgamisation, quicker procedure. better
recruntment and sustained traming and this has to be done with reference 1o
the tasks ahcad of us What 1s needed, therefore, 1s 2 perspective plan for the
next two decades not only in terms of our goals and targetsin various spheres
of economic development, and plans, programmes and policies required
to accomplish these goals and reach those targets but also in terms of an
administrative system with such organisation, personnel and methods
and procedure as would enable it to shape and implement those plans,
policizs and programmes and help the nation to reach the targets.

O



Municipal Administration in the Coming Decades

Abhijit Datta

HE PAST legacy and the present status of municipal government 1n

India has by now been well documented In addition, 1ts future outlook
and prospects also have been sketched out in at least two papers.® Let us
first summarise the salient pomts arising out of the two papers concerning
the future system of municipal government before venturing into the more
mundane level of future municipal admmistration 1n action.

FRAMEWORK OF ADMINISTRATION

The Municipal Executive

Municipal Corporations : The exotic model of the executive system of
the municipal corporations (where the executive power 1s shared among three
co-ordinate authorities, wz., the corporation, the standing commuttee(s)
and the commussioner, while the executive funcrions are the prerogatives
of the commissioner) “is currently under fire” and Bhattacharya predicts
“that 1n the not-too-distant future the structure of corporation government
1n the mayor cities will undergo a change and there 1s every possibility of the
replacement of the present triumvirate by a system of government which wiil
have close resemblance with cabinet government at the State level”.2 This
has indeed taken place recently in West Bengal with the passing of the
Calcutta Municipal Corporation Bill; 1980 by the State legislature and 1s
presently (August, 1980) awaiting the assent of the President. However,
the triumvirate has continued with the corporation, the mayor-n-council
and the mayor as the executive authorities; while the executive functions
are to be discharged by the commussioner under the supervision and control
of the mayor, The analogy of the cabinet system at the State-level has not
been fully fructified, even though the principle of inducting the political
executive within the municipal corporations has been realised in the Calcutta
Bill

1Mohit Bhattacharya, “Urban Local Government” in Perspectives * Supplement to
The Indian Journal of Public Admunistration, October-December, 1971 (Vol XVII,
No 4), and Abhyit Datta, “Human Settlements and Local Government in India 2000”,
Planmng and Adnumistration, Autumn, 1976, Vol 3, No 2

2Mohit Bhattacharya, op cit.,, p 118
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Municipal Councils: Bhattacharya noted the trend of the State Govern-
ments to control municipal bodies through their control over key munici-
pal officers under the integrated or the unified personnel system being intro-
duced 1n a number of States®. Although this may have happened as an ofi-
shoot of the reforms 1n the municipal personnel system, the municipal exccu-
tive officers are generally required to work under the supervision and control
of the chairmen/presidents. Where the chicf officers enjoy statutory autonomy
in decision-making, 1t 1s expected that they would invariably be subjccted
to the control of the elected chairmen/presidents In Tamul Nadu, however,
the municipal exccutive 1s modelled on the pattern of the muniupal corpora-
tions and, if the Calcutta experiment gathers momentum clsewhere, cven
this variant would not be immune from change.

Municipal Area

The divergence of local government sct-up in the urban and rural
areas was expected to continue and “there is little possibility 1n the near
future of the merger of the two separate forms of local government—muni-
cipal government and panchayati raj”.* However, on a long-term basis, the
following forecast was made- “As local governments largely become imple-
mentors of policy for human settlements, public participation would be
related to local and area-wide interests. This might pave the way for re-
organising the local government system’’.5 Although no discernible move-
ment in this direction is noticeable in the major metropolitan areas,
especially m Calcutta and Bombay, there 1s a likelihood of a two-tier
system of municipal government emerging in the near future as a result
of municipahsing the metropolitan development functions In 1973 such a

plan was under active consideration by the West Bengal Government
for Calcutta.®

Municipal Functions

The current trend of State Governments to create ad hoc bodies to
undertake various municipal functions like city improvement, water supply
and sanitation, apart from strengthening 1ts field agencics to undertake
physical planning. social services including education, and health, creates
feeling of increasing centralisation of public services at the expense of
municipal government. Bhattacharya expresses the trend thus: <Local
government has its basis 1n the decentralization of functions. but in

contemporary India the State Governments are in general reluctant to
delezate new functions to the urban local bodies ™

3Mohit Bhattacharya, op cit.
41bid
5Abhint Datta,'op cit, p 90.

SK.C Sivaramakrishnan “Governing the Metro * 4
) polis”, Nagailok, (Vol. VI, No.
January-March, 1974. o ° > No- 1)
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However, a closer look at the centralisation process reveals two undeilying
causes for this phenomenon. (a) the hope of retaining service charges and
borrowing by the ad hoc authorities to finance the functions, and (b) the
desire for uniformity 1n the coverage of social services, The performance of
the ad hoc authorities on resource mobilisation has been dismal and since
these are to be subsidised from the State exchequer, there 1s a possibility of a
reversal of this trend 1n the urban areas, provided the local tax base could
be tapped for more funds for financing these services. Theiefore, the ques-
tion of decentralisation of State functions 1s really tied up with the ques-
tion of improvement of municipal finance Assuming such a prospect in
future, through the integration of the local and the State fiscal systems and
the setting up of a mechanism for vertical resource transfer to accommodate
the plan and non-plan requirements of the municipal authorities, one might
expect a reversal of the process of functional centralisation Assuming also
that the municipal political lobby would be fairly powerful, given resource
adequacy, to fight off competitive ad hoc authorities, one could also predict
that “in futuie many of the local special authorities would wither away”.?

Mumcipal Finance

The outlook on the future of municipal finance 1s somewhat cloudy
Bhattacharya thought that excepting ‘some increase in State grants-in-aid,
the basic structure of municipal revenue 1s not likely to change much m the
coming decade, and there 1s little prospect of diversification of municipal
1evenue sources * 8 Bhattacharya did put in a caveat and thought that the
metropolitan areas “will receive attention on a priority basis and plan
funds will soon be earmarked for their integrated development.’® His
prediction proved true in the decade spanming the 70s and assuming a
continuation of this trend the situation 1s unhikely to be different in the next
two decades. And 1f this be the case, then the entire outlook for the muni-
cipal system 1s bound to be gloomy, including municipal functions and
State-municipal relations,1?
+ However, an enurrely different prediction might be made if one could
argue that the objective situation seems favourable for a breakthrough on
the municipal finance front One such indication 1s the recent appomntment
m West Bengal of a State-municipal finance commission to cover not only
the familiar ground of municipal finances as such, but also simultaneously
examine the States’ finances for an optimum level of resource transfer 10
the municipal bodies to make these viable in relation to their needs 1 This

7Abhipt Datta, op cf, p 90

8Mohit Bhattacharya, op cit, p 123

Sbid

107pd

115ec West Bengal Government, L G. & UD Dept Resolution, dated 612 79.
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was suggested earlier by the Rural-Urban Relationship Commuttee.’* How
ever, none of the States followed up this recommendation to examine the
municipal plan and non-plan requirements vis-a-vis the State resources and
attempted mstead to reform municipal finance through delineating a static
structure of municipal taxes and 1dentifying a imited number of State taxes
as eligible for sharmg In this context, the experiment n West Bengal to
apply the lessons of federal fiscal transfer to the State-local fiscal system
takes a new direction and holds the promise of ending the stagnation of
municipal finance

There 1s another reason for entertaiming optimism regarding municipal
finances The urban areas still contain hitherto untapped potentialities
for experimenting with pricing of public services at the local level. The
quid p1o guo rule becomes operational if the localised loyalties of the citizens
could be activised and the municipal governments are made to be effective
in the deltvery of public services Municipal finance thus becomes the kingpin
of any change in the entire environment of municipal administration

ADMINISTRATIVE PROCESSES

Decision-Making

We have already hinted at the expected changes in the executive system
of the municipal corporation and the municipalittes. Apart from the formal
responstbility of decision-making, its quality would depend on the adequacy
of administrative support that the political executive has and here one
might say that the municipalities of the ‘Bengal variety’, covering the whole
of eastern India, are particularly weak Whether in future an unified or a
well developed separate personnel system would be created is still not clear,
but there 1s presently a consciousness that svithout adequate staff support
municipal management would lose its meaming It 1s expected that with
the improvement m municipal finances, the municipal staffing situation
would also improve

Oigamisational Ethos

Municipal institutions have by and large copied the bureaucratic ethos
of the State Government, which 1s not always suited to their peculiar needs
and circumstances The only exceptions are: (i) Gujarat municipalities where
some degree of business culture seems to be prevalent, and (1) West Bengal
municipalities with overt political overtones 1n decision-making With the
Improvement 1n the staffing situation 1n the second category of municipah-
ties, the political overtones might be lessened, but with the increasing trend
towards centralisation 1n mumcipal personnel system, the bureaucratic

12Report of the Rural Urban Relationship Comnuttee, Government of India, Mimstry
of Health and Family Planming, Vol T, Delhy, 1966, pp 88, 107,
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ethos mught be strengthened Only m the municipal corpoiations with
separate personnel system 1s there a possibility of the emergence of an alter-
native style of administration which 1s quahitatively different from an msulat-
ed bureaucracy.

The problem of industrial relations 1s also linked with the organisational
ethos and 1n both the bureaurcratic and politicalised systems 1t 1s extremely
difficult to deal with the inflated labour force of a municipal authority. Only
a truly autonomous and busimess-like organisation can take hard decisions
regarding productivity, lay-off and retrenchment, recruitment and promo-
tion, mcentives and punishment and so on Given the prevailing trend, 1t
would be 1dle to expect that the municipal authorities would fare better
than their counterparts in the State Government or the State-owned enter-
prises on the score of industrial relations

The question of pricing 1s also linked to the orgamisational ethos It
seems that pricing of public undertakings 1s a highly political decision at
all levels of government This being so, it would be unrealistic to expect
that the municipal enterprises would fare any better and one mught even
expect some degree of privatisation of municipal enterprise activities as an
antedote to the constraints of efficient management

Admuustiative Procedur e

The admuustrative procedures would, of course, follow future changes
n the stiucture of municipal government, as well as the dominant adminis-
trative ethos. As municipal government moves away from the commitiee
system and adopts the cabimet system, at least in the major corporations,
the concept of control of public expenditure would be internalised and ins-
titutionalisation of the coneciliar and treasury control of expenditure would
take place 13

On the plane of delegation of administrative and financial powers too,
there might be changes consequent on the trend to decentralise civic adminis-
tration 1n the major cities. Already such decentralisation of various degrees
operates in Bombay, Delhi, Madras, and Baroda Admimistrative delegation
would, however, be dependent to a great extent with improvements in the
quality of staffing at the middle and lower 1ungs of municipal management

Politician-Admunistiator Relations

Relationships between the elected and appomnted wings of municipal
government will, however, remain 1n a state of flux having conciliar manage-
ment at the top, supported by a centralised municipal bureaucracy This
would certamnly affect the States where such conflicts have not erupted 1n
a virulent form so far, as in Tamul Nadu If, however, the Calcutta experi-
ment with the mayor-m-council succeeds, such tensions would disappear

13Abhiit Datta, “Reforms m Mumcipal Fmancial Admunistration”,  Nagarlok,
Vol II, No 4, October-December, 1970
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10 the municipal corporations opting for the Calcuita pattern. In the muni-
cipalities having centralised cadres, experiments would have to be made to
create a viable form of political executive—either of astrong-mayor system
or a cabinet system—smce without such a political cushion the elected coun-
cillors would continue to harass the appomted municipal bureauciacy on
specific 1ssues, without being responsible for the decisions.

The peculiar perversity of politician-administrator relations m Indian
municipal government 1s the result of an attempt to artificially insulate
administration from the political process of decision-making, which 1s
unworkable 1n a polity where the democratic forces have been unleashed.
Unless, therefoie, there are major reforms through the introduction of a
workable system of political executive, as 1n other levels of government,
the conditions favouring mutual strife and discord between the elected and
appointed wings of municipal government would not only persist, but might
worsen, leading to a complete breakdown of the municipal decision-making
process

STATE-MUNICIPAL RELATIONS

Political Clmnate

The political chimate dominating State-municipal relations in the coming
decades might create conditions in the larger ‘Province-States’ to delineate
more precisely the realms of functions and taxation between the two levels
of government In the smaller ‘district States and Union Territories’, however,
the present jurisdictional confusion would peisist, but since these States
contain a relatively msignificant proportion of urban population and, hence,
a minor proportion of municipal governments i the country, the overall
tiend would be dominated by the actions taken by the larger ‘Province
States’, of which there are about a dozen out of a total of 22 States

The political balance abetween the Centre and States also might undergo
some change if the federal fiscal transfers to the major municipal corpora-
tions are made with pass-through clauses, in order that the States may not
divert earmarked Central assistance for urban development With rise m
urban population 1n the major cities, the necessity for federal concern to
improve the quality of life in the urban areas would certainly increase and
attempts would be made, as 1n other developed federations, to ways of by-
passing the rural-dominance of the State Governments.

A change m the effectiveness of municipal government would also sti-
mulate citizen expectations and the present public apathy regarding the
State of mumicipal administration would change when the municipal elec-
torate experience an active and responsive local government at their door-

step. Such a mutually reinforcing relationship between the municipal govern-

ment and 1ts electorate would be jealous of its autonomy and fi ght off any

atbitrary use of State powers. -
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Political stability 1s certainly desired at the State level to bring about
major reforms of municipal government and at the local level 1t 1s crucial
during the formative years of growth. But 1t may not be crucial for an on-
going system of administration which has developed internal institutional
strength and established a rapport with its client, 7. e., the citizens This may
explain why the municipal institutions in Gujarat and Maharashtra have
survived the political instability during the decade of the 70s

Administrative Relations

The major development of the last two decades in the State machinery
for municipal supervision has been the creation of municipal directorates
in the wake of centralisation of municipal personnelin a number of States
Such centralisation has had the unfortunate consequences of weakening
the role of the municipal chairmen/presidents 1n the municipalities and stre-
ngthening the role of the commussioner i the municipal corporations,
thereby increasing the conflict between the elected and the appointed wings of
municipal government As the realisation dawns that the appomted officers
must assist and not usurp the position of the political executive, the reforms
in municipal personnel would in future be thought of in conformity with
democratic norms and traditions. Assuming such a trend n future, the role
of the State directorates of mumcipal administration would cease to be
preoccupied with the control of centralised municipal cadres and approxi-
mate an mspectorial variety, as in Tamil Nadu and West Bengal

With the transformation of the States’ local government departments
mto wban development departments, the house-keeping role of the State
Governments vis-a-vis municipal authorities has declined Quite often the
urban development wing of the State department adopts an anti-municipal
government stance, due to 1ts direct resumption of urban development res-
ponstbilities In case this continues, 1t might be desirable to locate the
States’ house-keeping responsibihities for municipal government to its
home department, analogous to the Central supervision of States in India
and at the local level follows the US practice. Such a shift might also
be necessary to ward off the motely relationships of the State functional
departments with local government which run counter to the general philo-
sophy of State-municipal relations. On a futuristic plane, one might guess
that the present attempt to create a separate urban development depart-
ment at the state level would fail since urban development touches almost
every aspect of the State’s functional responsibilities and the original 1dea
of a house-keeping department for a multi-functional municipal govern-
ment might prove to have an advantage to streamline the system of State-
municipal relations.

Fiscal Relations
In case the federal fiscal transfer becomes a model for future Stafe-
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municipal fiscal relations, as indicated earlier, onc would expect a system of
block assistance, both for municipal plan and non-plan expenditure This
would mevitably reduce the numberof specific grants administered by several
State functional departments. The element of municipal discretion, both in
determining the size of the municipal budget as also in prioritisation of
municipal expenditure, would increase 1n the process. Since State transfers
would be related to some measure of municipal tax efforts, one would expect
that fiscal planning would be an important element in future municipal mana-
gement,

The question of centralisation of property valuation for municipal taxa-
tion has been debated 1n India for more than fifty years and recently in West
Bengal such a central valuation board has been created ¢ In duphcating
this experiment 1n other States, the actual performance of the West Bengal
board would be closely watched as the real problem of streamlining muni-
cipal property valuation lies not so much in centralisation per se, but in
devising an efficient system which responds to the working of the move-
ments 1n the property market. Presently, due to rent control restrictions the
urban rental market 1s virtually frozen and unless the method of valuation
1s drastically overhauled, mere centralisation of the valuation process may
not lead to substantial improvement in municipal property taxation

As indicated earher, emulation of the West Bengal State-municipal
finance commussion by other States might lead to greater fiscal integration
among the Central, State and municipal governments and in that process
increase Central participation in municipal finances as well.

OVERALL OUTLOOK

Unhke administration 1n the Centre and States, the boundaries of muni-
cipal administration are somewhat vague and subjected to change, conse-
quent on the political parameters at the State level Therefore, 1n hazarding
guesses about municipal administration in action for the future, the frame-
work within which administrative processes are conducted would tend to
be of dommant sigmficance We have attempted to examine the implica-
tions of recent changes in West Bengal in municipal government, particu-
larly 1n relation to the municipal executive and State-municipal finances,
and assumed optimistically that these trends would prove to be momentous
n shaping the future pattern of mumecipal administration 1 the country.
A pessimustic forecast, of course, would reiterate Bhattacharya’s foreboding
“in urban India, ‘self-government’ willin future have few troubadours to

come to her rescue, and there may not be many to shed tears over a lost
philosophy”.15

O

14See West Bengal Central Valuation Board Act, 1978
15Mohit Bhattacharya, op cif, p 132



Training in the Decades Ahead :
Some Design Considerations

A.P. Saxena

OF LATE the importance and relevance of training is bemng noted
with increasing interest. Its capability in improving the performance
of public personnel 1s fairly well recognised and 1t even seems as if train-
ing 1s no longer strugghng for identity. Yet questions are being raised 1f
training, and those concerned with traming, are adequately aware and
concerned with the impending challenges 1n the decades ahead when public
personnel will have to prepare and cope with an unknown pace of change 1n
the environment all around. These changes may well be perceived as a threat
or alternatively explored for personal enrichment and improved job per-
formance In either case, there 1s a relationship between the mmdividual’s
background, competence and his ability and effectiveness in assessing the
mmplications of change It i1s suggested that in this regard trammg in the
eighties and beyond will have a meaningful role to play.

It may be useful to briefly reflect on the contemporary environment of
training. In the context of the existing role and responsibilities of public
personnel, 1t can be assumed that training will be needed not only to fill 1n
known performance gaps but also prepare individuals for a stream of non-
precedent tasks that will clearly become necessary due to compulsions of
development and heightened expectations of the people—the beneficiaries
of development. These will be sharpened by the impact of technological
changes, which will not only impinge on the nature of tasks to be perform-
ed but also on the orientation of the personnel and their capability to use
mter-disciplinary techniques of analysis It will be an unusual view to assume
that public personnel can store up sufficient inputs acquired during pre-entry
traiming or during their on-the-job training and experience, to last them a
life time of change. The facts seem to be otherwise. To meet the require-
ments of the tasks ahead personnel will need updated knowledge or pre-
paredness for job rotation through training.

In an environment of rapid technological change mndividuals in govern-
ment will move from one job to another several times during their career,
and regardless of their previous education will require training and even re-
training which will be needed continuously to update performance. Cumula-
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tively all these factors will not permit reliance on hierarchical authonty as
synonymous with the requisite skills or knowledge neceded for dynamic and
responsive administiation. At the same time. the sheer number of personnel
needing training will incicase manifold. They will reflect even greater diver-
sity in terms of cducation, functional bachground and eaperience marked
by differences in motivations and inducements for tiaming?. The task of
designing traming 1n this background is thus complex and deserves careful
analysis.

LINKAGES WITH GOVERNMENT

In the past two decades or so, the role and directions of training have
emerged out of very closc linkages with government. In many instances,
traming nstitutions have been built up and grown as regular government
departments. The initial sceds of trammmg were sown and nourished in a
spirit of good faith The linkages with government thus extended a somewhat
protectionist support to training. There was even an overselling of training
and the important process of sclection of trainces did not always tihe into
consideration the training needs of the individual or the organisation In
some cases the closcness of the relationship impeded the professional auto-
nomy of the institutions [eading to long-distance control without any accoun-
tabihity for institutional performance. Training institutions were not always
eager to take a close, critical look at government systems lest the studics
be equated as criticism

In the years ahcad these hinkages will have to be 1e-defined and stren-
gthened on the basis of different relationships. The new role of training for
development will be clearly pro-active and not re-active. Tramning will have
to claim a central role and not continuc as a peripheral activity. This will
require greater professional thrust which can examine whether the 1ange of
tasks to be peiformed in the decades ahead aire perceived with realism
vis-a-vis the tramng system There will be particular necd for greater sensiti-
vity in traming to the domnant 1ssues in national development, be 1t reduc-
tion 1n mequalities, social and economic disparities or cnsuring the fruits
of development to the impoverished poor m the society.

The new linkages of trainmng will be based on a re-appraisal—both of
quantity and quality of {ramung. The trend in the recent past towards more
and more traming has imposed substantial ccsts on the government m the
form of resources needed for traming—hardware as well as software. In a
way, the costs of additional provision i trammg involves discarding alter-
native possibilities of other public and private expenditure, Thus, in the light

of competing demands for limited government funds. some compromisc

1
AT Saxena, Trammng and Development in Gover nment, New Dethi, The Indian Ins-
titute of Public Admmustration, 1974,
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has to be reached on the provision for training. On balance, and keeping 1n
view the new role of training in the years ahead, it seems the need 1s 1n favour
of qualitative consolidation as against concern for quantitative expansion
alone. Training 1n government has to grow but at the same time it has to
change qualitatively rather than expand only in terms of human resources.

In this context the stress in designing traming will be on experiential
and practical forms of learning rather than either theoretical, academic or
routine learning Trammng will thus have a much wider scope, traiming to
do one’s present job better, training to take an another existing job and tran-
ing for jobs and functions not yet in existence. In the years ahead, the design
of training will seek to centre training activity in the trainee—the learner—to
allow him a greater degree of freedom than before, in deciding for himself
what he wants to learn, and even the way he wants to learn and take his
tramning. Even 1f the traimnee has to accept certain pedagogic and socio-cul-
tural obligations as to subject-matter and methods, these should provide
greater choice than before Thus tramning will not merely aim at preparation
for doing existing jobs better but will equip the personnel to change and
grow with the pace of changes ahead This will be because the job place-
ments which the individual has hitherto followed will undergo substantial
changes, or because knowledge or techniques which were not in existence
or available when the individual was originally trained have been introduced
or because the original corpus of knowledge and skills has diminished over
time The emphasis will be on change and learning for future tasks. Itis
this lack of future sensing as well as sense of imperatives of national deve-
lopment and 1ts objectives which render much of today’s traming some-
what out of time, if not wholly without use, to the tramers and the
tramnees,

SOME TASKS

The 1mplementation of the new directions 1n tramming will mnvolve a
package of tasks. These willinclude greater concern for determuning tram-
ing needs, curriculum development and choice of training methodologies.
One could include other tasks as well but these appear crucial to the design
envisaged for the years ahead.

Studies indicate that the exercise of identification of tramming needs as
an essential pre-requisite 1s generally not conducted properly. The absence
of adequate 1dentification can well make or mar the success of any traming,
as the exercise alone can provide an objective framework for imparting
training at vartous levels in an organisation At this stage, 1t is worth noting
that training needs at the level of the mmdividual and the organisation haye
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from outside or from inside, 1t responds through developing new functions
or re-organising existing functions, and through a varjety of possible ways.
Many of the responses call for training. But the question remains who in
particular, which people, need to be trained and how are they to be identi-
fied and chosen, and how are they to be prepared for training. The profile
of needs can again be classified 1n terms of felt needs, perceived needs and
even induced needs In certain cases, the felt nceds may be far too domnat-
ing and thus suppress the induced needs, which to an outside analyst may
be more appropriate than to the mdividual?. In either case, the needs will
have to be validated because 1n the years ahead we have to design training
to meet varable learning needs The techniques for identification of needs—
rational or empirical—can be implemented in a participative or non-parti-
cipative style as far as the individual is concerned. In terms of our present
understanding and the impznding challenges facing training, participative
approaches are likely to be more acceptable

Curriculum development is the next important step in the design of
traming for the range of tasks mentioned earlier It is not a mechanistic
approach as training should cease to be organised around specialisations
and segmentation of knowledge in subjects and time-bound periods, Train-
ing cannot become a wholly organised and structured learning, confined to
mntentionally created situations It can provide organised conditions for
learning, enabling individuals to acquire knowledge, skills and even relevant
attitudes and to put into a general context the facts and experience absorb-
ed 1 unorganised learning situations. By an appropriate stress on curri-

“culum development, training can provide opportunities for alternating inci-
dental and imnformal learning with more organised and intentional training
opportunities.

It 1s necessary to establish training objectives before curriculum develop-
ment. In order to be functional and dynamic, the objectives should describe:
(a) what the learner will do to demonstrate that he has attained the object,
(b) to stipulate conditions under which the learner will demonstrate that
he has actually learnt, e g., the behaviour, and (c) specify the standards of
performance (acceptable level that will be expected) To meet these, the
objective should, (@) use specific action words to define the objective, ()
identify the expected terminal behaviour as far as possible, (¢)include suffi-
cient details so that others can recognise the anticipated performance, and
(d) prepare a statement of objectives to be accomplished?®

Objectives are often unspecified, ill-defined, non-consensual and/or time

2A.P. Saxena, “Identification of Traming Needs—A Group Approach”, The Indian
Jougnal of Public Administration, Vol XX, No 1, Jan -March, 1974, pp. 98-107.
b 1Robert F. Mager, Preparing Instiuctional Objectives, Palo Alto, California, Fearon
ublishers, 1962 See also A.P. Saxena, “Administrative Improvement at Organisation

Level—A System Design”, Economic and Political Weekly, Vol. XIII, No. 8 i
Management), February 25, 1978, Y, VOl » No. 8 (Review of
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varying The objectives should be attempted 1n measurable terms so that
we have some knowledge that they have been achieved. If we determine needs
1n performance terms, we ought to be able to evaluate performance after
pursuit of a curriculum as a means of measuring the achievement of objec-
tives If, on the other hand, we cannot project an objective in measurable
terms, the chances are that we may not accomplish it through a
curriculum.

Four bioad approaches can be adopted for curriculum development,
linear approach, blocks of learning, spiral approach and modular approach.4
These approaches to a great extent rely on learning as a cumulative process,
and the curriculum 1s conceived to progiess from the simple to the more
difficult or complex areas of knowledge or skills. Also a curriculum metho-
dology that alternates stimulation and reflection, involvement and distance,
study and practice, including individual and group work, will provide learn-
g rather than frequent changes of subject matter that have variety as their
main aim A contiuity of subject matter reinforces learning and assures
better training results. Irrespective of the approach followed, rigidity mn
implementing a curriculum methodology has to be avoided There will be
need for flexibility to ensure the basic purpose of maximising learning to
fulfil validated training needs

Effective curriculum development extending beyond compilation of
programme material will also indicate the choice of training methods The
training methodology 1n any learning situation will be related to the curri-
culum even though the options may be governed by availabihty of time
and facilities for meeting the objectives. The tramming methodology selected
thus emerges as the key instrument for achieving the trainmg objectives
with the assistance of a properly developed curriculum. An inappropriate
methodology can disrupt the learning outcome of even a well-developed
curriculum Today, a range of methods are available, including a stream of
audio-visual and even electronic aids. There 1s also emphasis, with psy-
chological overtones, on behavioural approaches. It has even been suggested
that pedagogical methods have to be supplemented or even substituted by
methods relevant to adult learning described as ‘andragogy’®

It will thus be seen that the emerging need is to change, through a pro-
per methodology, the content of traiming in favour of training people to
learn from their experiences and interests, rather than attempting learning
through academic disciplines. It will be useful to clarify the differences of
puipose, as between basic knowldege and skills acquired later in one’s career,
the acquisition of new skills and knowledge which are essentially incre-
mental, the acquisition of new skillsand knowledge which interact with and

4A P Saxena, Methodologies of Cuiiiculum Development, Kuala Lumpur, United Nations
Asian and Pacific Development Admimstration Centre, 1979 (Mimeo).
5Malcolm S Knowles, “Human Resources Development in O D *, Public Admins-

tranion Review, March-Apnl, 1974
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require some re-ordering or re-formulation of previously owned knowledge
and the more radical new learning which may require more complete reor-
ganisation of previous assumptions, attitudes and roles. This will imply
training for new purposes or ends and is necessary as a consequence of new
societal and organisational profiles in the futurec which may render carlier
knowledge and 1ts application obsolete or dysfunctional.

A training methodology thus cannot be considered in isolation because
far too many factors influence the exercise of a choice. A training methodo-
logy is not universal but instead should be seen in a situational perspective.
The range of tasks training is expected to perform in future will not always
lend themselves to a standard package of hitherto known methods. There
will be need for comprehensiveness as well as innovation in identifying which
methodology would be most appropriate 1 specific situations. As a guide-
Jine for future training tasks, it will be useful to remember that, (@) there
may not be a single methodology, but probably a range, which would deserve
consideration to support the mntervention role of traming, and (b) that a
training methodology justifies itself only to the extent to whichit can stimu-

late and sustain learning. To do so, it must become an integral part of the
future training processes.

LEARNING ISSUES

It has to be remembered m the context of determining training neceds,
curriculum development, and choice of a traiming methodology that
learning involves choice. Systems, including those in government, which
do not make choices will not learn We can only know that learning has
taken place by inference from observed behaviour or, more specifically,
from changes in observed behaviour If, over a reasonable time span, obser-
vable aspects of behaviour do not change, then either the individual has
learned nothing, or that which has been learnt does not make any practical
difference to the individual’s Iife or work situation. However, the observa-
tion of changes in a person’s behaviour does not by itself suggest the con-
clusion that learning has occurred. We conclude that learning has taken
place when a person’s behaviour reveals the ability to do things that could
not be done previously, or to employ different methods in doing thin gs that
have been done before, or to do things that have been done before, with the
same methods as before, but more efficiently.

Today there is an increasing emphasis on the learning process itself and
models of learning are being evolved to find out why some individuals seem
to learn at a faster rate than others and how we can support and sustamn the
process of le'flming. Human potential is in general unlimited, and to an extent
an under-utilised resource of creativity. Individuals are capable of much

‘%Ofc.thaﬂ they are normally called on to do, and they can learn much more
than is normally considered possible, It is even stated that in a typical

7
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work situation, workers are anxious to extend and explore the mnnovative
capacity and keep pace 1f given a chance to do so.5 At the same time, human
learning like human "growth seems to advance rapidly at some points, to
level off at others, and to decline eventually in still other periods. The rea-
sons and conditions for such periods will be the focal points of learning
analysis and the designing of training for the future.

EVALUATION

In regard to evaluation—always a gray area in the emerging field of train-
ing—altogether new considerations will be necessary for the future tasks of
tramning It 1s well realised that our understanding of what to evaluate, when
to evaluate and how to evaluate 1s still not fully clear. It is, however, accept-
ed that evaluation should be a built-in part of the training process and equal
attention should be paid to ‘prior’ evaluation as compared to, say, ‘product’
evaluation. Evaluation approaches, both subjective and objective, as well
as a mix, may be conducted 1n either a formal or an informal manner. As a
continuing exercise, attempt should be made to evaluate the process and
product of learning with reference to achievements in the cognitive, effec-
tive and other domains 1n order to evaluate achievement as a function of
learning rather than as a basis for comparing performance.

In the years ahead, tramning will be evaluated in terms of altogether
new criteria. These will include inculcating sensitivity to environment, making
mdividuals and groups responsive to new work content and patterns and
improving awareness about the beneficiaries of national development pro-
cesses. Evaluation will also examine if traming has succeeded, and if so,
to what extent, in strengthening collaborative work relationships in lateral
and vertical transactions in organisations Evaluation will seek to probe the
validity of tramming by examining its ability in locating viable intervention
points which will be amenable to improvement and resolution by traiming
It should be rerterated here that by definition all problems are nof equiva-
lent to traming problems and as such not responsive to training interven-
tion. With an eye on the future, evaluation will need adaptive and innova-
tive approaches rather than being overtly concerned with designing instru-
ments—even unobtrusive instruments—and establishing time schedules for
formal evaluation exercises Evaluation of training 1s needed to Iift training
above the level of an activity transpired by faith but there 1s also need to re-
design an outhine of its objective and purpose to include even examming the
extent to which traimng has stimulated change and induced some funda-
mental changes 1n the tramnees and the work systems including the organisa-
tions

SRobert M. Gagne, The Conditions of Learning, 2nd edn, New York, Holt, Rinehart
and Winston, 1974
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TRAINING OF TRAINERS

A problem impeding planning training for the future 1s the lack of train-
ed tramers. In the current situation, the capabilities of a tramer are taken
for granted or assumed to exist. A trainer 1s even visualised as a disposable
commodity and anyone who 1s not so good in his job in the government 1s
sent to the traming mstitution. There 1s an underlying assumption of infinite
transferability and tiamers are expected to emerge from the general stream
of government personnel. As 1t 1s, trained trainers are in short supply and
the problem 1s compounded by the inability of the traming system to retamn
and protect them from the placement policies of the public personnel sys-
tem which, 1n piactice, gives training a low priority.

In the coming years we have to see trainers 1n enlarged roles 1ather than
the single outmoded teaching role. Trainers are not teachers and the tramner’s
role 1s not interchangeable with the teaching role. The tramer will be needed
to serve the individual as well as the organisation He has to become a facili-
tator of learning for individuals as well as to be a facihtator of leaiming or 2
consultant to the organisation, to assist personnel to integrate the tramning
function 1n their 10les and thus help 1n making the workplace 1tself a learn-
g environment characterised by participative learning In this approach,
learning and traiming will thus become 1mportant elements of the work pro-
file of all officials, especially at higher levels.

There will be need for participatory traimmers who do not operate on
the giver-recipient axis, are not dogmatic, ever ready with a bag of answeis
but instead serve as part of a learming group 1n search for answers. Such
trainers can alone generate stimulating experience and provide insights
without ‘conditioning’ the trainees In the environment of the future, trainers,
acting as facilitators, will also have to absorb some of the shocks of change
mherent in new learning

The tramer will need a broad perspective realising all the time that his
jobis changing, 1s multifaceted and a continuing challenge. It is often suggest-
ed that he has at least three distinct roles: as an administrator of training,
as a learning speciahist and as a contributor to organisation problem solv-
g It seems that in the coming decades he will have to be an adapter, a
vistonary and an imnovator, when alone he can assist 1n organisation pro-
blem solving In any case, mumimally to justify his office in the face of the
{mpendlng challenges, he has to hasten his own professionalisation If he
1s truly a professional, the chances are that he will carry with him the top
levels in the system The trainer in the future has to operate on a plane of

sustaned credibility based on cooperation and communication apart from
adherence to the key objectives of training.

CONCLUSION

In the decades ahead traming will find it hard to survive merely on
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axiomatic principles of being good, necessary or desirable. It hasto justify itself
by providinga discernible impetus for improved performance—be it by formal
inputs of knowledge, skills or desirable attitudes, Training should become a
synergic process 1n which the employee increases his ability to make an effec-
tive contribution to the organisation’s goals thereby making an enduring
impact on 1ts output. Tramning will find 1t difficult to sustain only on the in-
tangibilities and uncertainties of future gains, but instead will have to give
evidence of a perspective for future and a promise of early, positive
results.
In this background, traming has to be considered as a dynamic, forward-
looking activity, an action process by which capabilities of personnel can
be improved to meet the future performance needs in terms of relevant
knowledge, skills and attitudes within relatively short periods of time It 1s
to be viewed as a continuous process, an act of providing a means for learn-
ing to take place. This 1s important to note because training does not begin
and end, and the tramming cycle has built-in measures which can allow it
to regulate itself. In the decades ahead, up to ten per cent of a working career
of thirty years may need to be assigned to training, a suggestion discussed
1n a United Nations Handbook several years back 7 In the context of our
present available resources, this may be a rather high target Even so, train-
g will be needed to cover the massive numbers of public personnel posing
a challenge to all professionals and trainers. In the meantime, efforts will
have to be made continuously to evolve a training design incorporating
clear directions, an operational plan and well defined priorities The plan
should go beyond an expression of the goals, intentions and will of the policy-
makers and include an appreciation of the present position of training, the
size and scope of coverage of the target training population, as well as an
mdicative availability of resources for training over a specified time span
This indeed 1s the task of designing traimning 1n the decades ahead and it may
as well be the key to the entire process of development. O

7United Nations, Handbook of Traming in the Public Service, New York, Department
of Economic and Social Affairs, Public Admmistration Branch, 1966.



University Administration in India—
Some Critical Issues

G. Ram Reddy

O PUBLIC institution, except the political institutions, attracts as
much attention as the universities m India. This is partly because of

the mmportance of higher education in the society but mainly because all
is not well with these institutions, One reads in the newspapers about the
malfunctioning of the universities. “Our universities and nstitutions of
higher education today arein great trouble”, saysDr. MalcolmS. Adiseshiah.?
Everyone would agree with this statement of Dr. Adiseshiah, for the Indian
universities are 1 a crisis. One aspect of this crisis relates to the quality and
relevance of education and the other to organising higher education. The
crisis of quality and relevance arises mainly from the inability of the uni-
versities to meet the challenges of the times. The administration of higher
education i1tself 1s posing a problem because of its outdated nature The

seventies have witnessed turmoil 1n most of the universities in the country
and it 1s likely to be accentuated in the eighties.

The unsversity has become one of the key institutions in Indian society.
It is at the centre of social conflict and the topic of heated debate. It
1s expected to perform a variety of services to society despite the fact

that many of society’s demands are contradictory or simply impossible
to fulfil.?

The society’s expectations and demands are likely to be even greater in
the decades ahead. The eighties, therefore, will witness all the problems
of the scventies and add a few more to the existing ones. In this paper it is
proposed to describe the nature of some of the problems of umiversity

IMalcolm S. Adiseshiah, keynote address, Higher Education and Development (Golden
Jubllcc Seminar), 1975, Association of Indian Unuversities, New Delhi.

2Amrik Smgh. and Philip G. Altbach (eds), The Higher Education in India, Delhi,
Vikas , 1974, p i; “Our colleges and universities are expected by the public to perform
something close to a muracle 1n the next 10 to 15 years’”, says The President’s Commit-
tee on Educatron Beyond High School in the United States, quoted in his Governance of
Colleges and Universities, New York, McGraw-Hill Book Company, Inc, 1960, p. 1.
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administration 1 the country which, if not tackled m time, will produce
chaos 1n our universities.

¢

MEASUREMENT OF SUCCESSFUL ADMINISTRATION

Before we proceed to consider the problems, three assumptions are made
here Furst, 1t 1s assumed that the present policitcal system will continue in
the country, the main characteristics of the system being a liberal demo-
cracy with a parliamentary form of government Parties with different
1deologies will continue to function and the fact that we have a soft state
will influence the functioning of universities. If there were a change in the
political system it would have different consequences for education in the
country Secondly, the economic system 1s characterised by mixed economy
and 1t 15 likely that the system with a strong dose of planning will be there
for quite some time to come Thirdly, while there has been a good deal of
planning 1n other sectors, 1t has been singularly absent in the field of edu-
cation It 1s the laissez faire thinking which still dominates the educational
field in the country, there 1s a free-for-all atmosphere 1n this sector A strong
private sector co-exists with the public sector in higher education all over
the country There 1s no indication that this 1s likely to change in the near
future All these factors will produce their own problems which will
mfluence the administration of higher education in the country.

There 1s a general feeling that the universities i India are not managed
well. As Dr. VK R.V. Rao says :

It is unfortunate that the problems relating to the governance of univer-
sities and colleges have not received adequate attention Educational
adminmistration is generally tradition based and tends to rely on rules,
procedures and technics which have not changed over the years. The
static organisation cannot meet the needs and challenges of a dynamic
situation,3

-

Professor K R. Srinivasa Iyengar 1s extremely critical when he writes,
“the university system in India—if ever it was a ‘system’ has now all but

[naugural Address, S C. Mahk (ed.), Management and Orgamsation of Indian Uni-
veisities, Institute of Advanced Study, Simla, 1971, p 5. The problem 1s not pecuhar to
India only Writing about the American umversities, George W. Bonham says “}’Vhen
serious people are asked these days who 1s incharge of the umversities, the answer 1s us-
ually “No one”, Or the question occasions a series of guffaws, which, though avoiding
the issue, suggests the delicacy of the question, “who runs the show?”, in Nathan Glazer
(ed), The Third Century, New Dethi, Ambika Publications, 1977, p 158



576 G. Ram Reddy

broken down.”* It only shows that the university administration is not suc-
cessful 1 discharging its function satisfactorily. Therefore, let us first try
to be clear about what we mean by successful administration of the univer-
sities. What are the criteria of measurement of a successful administration?
It 1s doubtful whether the criteria can be laid down in precise terms. Diffe-
rent people have different yardsticks to measure the performance of the
management of a university. One simple answer 1s that, 1f the admimstration
1s realising the goals of the organisation, it can be called a successful ad-
ministration But there will agam be this question : What are the goals of
the universities 1n India? And what 1s the meaning of realisation? Are the
educational mstitutions clear about their goals? It 1s well known that the
basic functions of a university are teaching and research. These, as all the
academics are well aware, cannot be measured quantitatively. Further, if
a untversity 1s open throughout the year and there are no strikes and if the
examinations of the year are conducted during that year without malpractices
and results announced m time during the year, can one call these sufficient
tests of successful administration? The staff members of a university are
engaged 1 research and publish papers Both teaching and research are
important but what 1s the quahty of these two? Quantitative measurement,
no doubt, 1s important but even more 1mportant 1s the quality of teaching
and research in these institutions of higher education. In other words,
what 1s the quality of students produced and the standard of research done
in the university? It is the quality of educational mmstitutions which contri-
butes to the growth of society and they are known and remembered only
for their quality., Quantitative contribution without quality adds to the
problems of the society. A successful university administration, therefore, 1s
one that not only manages the numbers but also pays equal attention to
promotig quality of teaching and research. Butif the university adminis-
tration itself is unsystematic and unsound, which 1s the case with most of
our umiversities, the primary objectives remain unfulfilled.
The universities do not function in a vacuum: therr functioning, more
than any other organisation 1n the society, 1s condrtioned by environmental
factors & Universities, being very sensitive mstitutions, reflect the conditions m

“K.R Srinwvasa Iyengar, “Ends and Means m University Education”, m S.C. Malik
(ed.), op. cit., p 217 * The concept of university autonomy is often misunderstood. It is
not a ‘legal conc:apt‘, not even a ‘constitutional concept’. It is an ethical concept and aca-
d‘ermc concept . in other words, university autonomy does not suggest that the univer-

Séties are a stjfe{jwﬁhm a state and a law unto themselves”, Report of the Committee on
overnance of Universities and Colleges, Part 1, University Gran .
Delhi, 1971, pp. 9-10. y ts Commussion, New

thesux{fv]es mt ?n}lsua], then, that the Indian university should be the Indian before it is
s a partrsxtfy ]tls so everywhere Environment has its strong wilful way. The university
ity RIO a larger community reflects trends, schisms, attitudes of that community”,

s R1. Gaudino, The Indian Umversity, Bombay, Popular Prakashan, 1965, p 1.
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the society and the impact of external factorsis immediately felt on the cam-
puses. The most mmportant ecological factors which are of immediate and
direct relevance to the universities are political stability in the country and
the States, attitudes of political parties and the government towards uni-
versities, policies of the government, democratisation of the political system
and cultural valuesof the society All these factors condition the functioning of
administration If there 1s no political stability in the country or 1n a State, it
leads to the weakening of the university system The attitudes of the political
parties and also of the government towards universities very much shape
the wotking of the latter. Where political parties or groups encourage law-
lessness and defiance, there 1s hardly anything that the management can do.
Some of the social policies of the government have their own 1mpact on the
university system Democratisation of the political system has unleashed
several new forces 1n the univeisities and wherever the university systems
are conservative, they come to grief, for they do not appreciate the changing
ethos 1n the umiversities Quite often the values taught mn the universities
are modern and rational Generally universities promote liberal values and
these values come 1n conflict with the traditional values m society. The
management of the umiversity, therefore, has to contend with these con-
ditioning facto1s which either lIimit or promote 1ts performance

-~

UNIVERSITY—A UNIQUE SYSTEM

The university system is unique 1n many respects Often 1t is not reahsed
that 1t has different components 1n 1ts system which cannot be easily com-
pared with any other system, such as government departments, public cor-
porations, district admimistration, industrial management, etc. While m
certain respects 1t shares a few general characteristics of the other systems,
1t has quite a few properties of 1ts own, and 1f one lost sight of these, 1t would
be difficult to understand 1ts very nature. The administration of any orga-
nisation has to contend with 1ts staff and clients, the latter, 1n many cases,
scattered all over. Therefore, the admnistrator deals with only indivi-
dual clients; rarely does he deal with large concentrated groups What1s
mmportant 1s that the clients of these institutions do not reside at one place
Only industrial managements come closer to the umversity system. For,
n industry, one finds a large number of workers who work and also some-
times reside at one place Concentration of large numbers at one place has
1ts own effect on the management, mobilisation of people for any cause
becomes easy. But an advantage that the management of an industry has
18 that 1t 15 dealing with 1ts employées who are mature and have stakes in
their jobs.

The university administration, on the other hand, has to deal with four
categories* (@) general public, (b) students, (c) teachers, and (d) ?on-teach-
Ing staff. Since parents are concerned about the education of their children,



578 G. Ram Reddy

they tend to keep an eye on the functioning of the university. Parents make
demands on the management of the umversities which, sometimes, the latter
cannot meet Secondly, the management has to deal with a Jarge number of
students. The main feature of the student community is that it has youth
full of 1dealism; further, this community is concentrated for purposes of
learning and residence at one place. Thirdly, there is a Jarge number of
teachers who work at one place and several of them also stay at a place.
Being highly learned they are extremely sensitive to issues and the general
concepts of hierarchy and discipline are to be viewed differently here.®
Finally, most large universities have thousands of non-teaching stafl who
also work at centralised places. They imbibe some of the aspects of the aca-
demic culture which affects their style of administrative behaviour. A close
observation of these characteristics would reveal that they are special only
to the university system and they tend to put far more pressurc on the
management of these institutions than can be found in any other large
organisation,

That autonomy 1s a necessary condition for the proper functioning of
universities is well accepted in most societies?. While the degree of auto-
nomy may vary, all universities 1n India are legally autonomous bodies.
Legislative enactments which create the universities provide the legal frame-
work of autonomy and the administration of the university is regarded as
autonomous However, the concept of autonomy of the modern Indian
umversity is different from what it was a few decades ago or from what it
15 in several western umiversities. It should be emphasised here that total
autonomy of a university anywhere in the world is a myth.

Complete autonomy 1s utopian, very unpromising as an ideal and
in practice absurd. But it 1s realistic to insist that a university has, and
must keep, freedoms which other public institutions do not have 8

Even the private universities 1n the United States which are said to be fully

8Talking of the personality of the American Professor George Williams contends that
this 1s “typically underlamn with a deep sense of inferiornty, fear and maladyjustment, yet
overlamn by an almost frantic sense of superiority. This deep split in the personality 1s
further complicated by a latent hostility to that which is non-bookish and non-intellectual,
and a fluttery insecunity that creates morbid fear of any cnticism that may endanger hard-
won academic place”, quoted 1n John J. Corson, op. cit., p. 31.

“M.R Siddiqu1 who has rich experience of the university system in the sub-continent
says that, “the concept of university autonomy is derived from the corporal nature of its
con‘stitutxon and structure. The umversity 1s a commumty and corporation of scholars
junior as well as senior, 1 e, students as well as teachers”, Establishing a New University
in a Developing Countiy; Policies and Procedures, Islamabad, University Grants Commis-
sion, 1977, p. 69.

8RI: ‘Gaudino, op. cit., p 103; See the Report of the Committee on Governance of
Unversities and Colleges, Part 1, 1971, op. cit.
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autonomous are today compromising their autonomy because of financial
compulsions.

The State universities all over the world are dependant on the govern-
ment for their finances. Therefore, it 1s not unusual for the governments to
lay down certain restrictions on the financial autonomy of the universities.?
The Indian universities lost part of their financial autonomy because of
their irresponsible use of this freedom. It 1s alleged that, at a time when
they enjoyed a good deal of financial autonomy, several of them were not
careful with their money and were lavish in spending; they created senior
positions in order to satisfy certain sections in the university and made the
government pay the bill. This led the governments to curtail their financial
freedom. However, in some States, governments in their anxiety to control
the expenditure in universities have gone to the other extreme of imposmg
a ban on the creation of any new posts or incurring of any major expendi-
ture, which is not there in the budget, without their concurrence. Thus,
one finds that, so long as universities are totally dependant on the government
for finances, it is futile to think of financial autonomy in the management
of these mstitutions. But if one looks at the picture in the country as a whole
it would be evident that even the State Governments which are the creatures
of the Constitution and whose powers are guaranteed by it are also not
fully autonomous. They are helplessly dependent on the Central Govern-
ment. While there should be control over the expenditure in universities,
too much of rigidity hampers their smooth functioning. Once the block
grant 1s fixed, the university should be free to make internal adjustments.
This much of flexibility 1s necessary.

Barring a few exceptions, 1t is generally found that universities still
have sufficient freedom in academic and adnimmstrative fields The univer-
sities are free to prescribe their courses, arrange their teachmng, conduct
research and recruit teaching and non-teaching staff In most universities
there is hardly any interference in the performance of these functions. There
are, however, some universities in the country where these are interfered
with by State Governments and universities have been reduced to the posi-
tion of directorates of governments This 1s certainly not a healthy feature,
for 1t will adversely affect the growth of institutions of higher education
Autonomy is not a luxury but a functional necessity for them However,
keeping the demands of society 1t is not difficult to work out the extent
of university autonomy and governments’ right to formulate broad policies
for them The managements of the universities, therefore, should primarily
bear in mind the extent of and the imits to their autonomy, in law as well
as in reality. They should view autonomy in the societal context.

9See J.L. Azad, “A Critical Study of Financing of Higher Education n India”, and
G D. Parikh, “University Finance* Problems and Procedures”, in Amrik Singh and Philip
G. Altbach (eds.), op. cit.



582 G. Ram Reddy

of a selection committee.ll Both have their merits and demerits and space
does not permit us here to go into the details, What is necded is a conscious
search for a suitable person who is not only a good academic but also an
able captain of the team and who can command the confidence of the govern-
ment and the constituents of the university system. It should not be difficult
to devise a system which will take care of these characteristics.

COLLECTIVE MANAGEMENT

As has been mentioned earlier policies are formulated by academic bodies
and their implementation is done by different functionaries in the university—
the vice-chancellor, the registrar and his office, principals, deans and heads
of departments.’? In many respects it is a collective management, while
each functionary 1s in charge of specific units of the organisation. The
principal is concerned with the management of the college, the dean is
mainly the in-charge of academic matters in the facuity, and the head of the
department is both the academic and administrative head of his department,.
The jurisdiction of each one of these functionaries is clearly defined. The
function of the registrar and hus office is to process the proposals that come
from departments, faculties and colleges and to pool and provide necessary
data which will assist the vice-chancellor in decision-making. It is not realis-
ed that these are very important offces, for much of the administrative bur-
den 1n the universities is carried on by them. At the moment very few uni-
versities pay adequate attention to the selection of these functionaries., The
prevalent practice is to select them on the basis of seniority. While seniority
ensures objectivity, it does not guarantec administrative competence. Since
registrars, deans, principals and heads of departments discharge difficult
administrative functions in large and complex organisations, it is necessary
to select persons who are fairly senior and known not only for their scholar-
ship but also for their administrative abilities—in short,they have tobe com-
petent team leaders (there are cases of good scholars who are woefully defi-
ctent in human management), There is no casy way to do this; a proper sys-
tem has to be evolved to do conscious planning in this direction. For too
fong we have relied on the rule of thumb method which is certainly not a
sign of scientific administration. .

Like most public institutions, Indian universities suffer from a high

1Committee on Higher Education, pp. 61-62; Also see Report of the Committee on
Administrative Structures of the Universities, 1979 (Government of Andhra Pradesh,
Education Department), mimeographed, pp. 22-26.

12Report of the Committee on Governance of Universities and Colleges, Part 1, op. cit.,
PP. 64-66. Also see R. Rajaraman, “Faculty and Departmental Organisation : Structural
Changes”, n S.C., Malik, op. cit., pp. 109-111; and R.L. Gaudino, op. cit , pp. 183-196;

Report of the Committee on Administrative Stiuctures of the Universities, 1979, op cit,
PP 29-30 and pp. 62-63.
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degree of centralisation. There are several levels and units 1n the organisa-
tion, which should be able to take care of most of the work and take the
appropriate decisions. Centralisation 1s the result of concentration of
power of implementation mostly in the hands of the vice-chancellor—parti-
cularly 1n financial and administrative matters. The tragedy of most of the
institutions 1s that the various levels in the system—deans, principals and
heads of departments—have not been delegated authority commensurate
with their responsibilities. A style of functioning of the university which
was meant for it when it was too small continues even today when it has
to deal with thousands of students and teachers mstead of a few hundreds.
It is a typical joint family model of administration where the patriarch de-
cides everything. Lack of decentralisation is the single major factor which
adversely affects the management of the universities in the country today.
Colleges are a good example of this Each college has a large number
of students and teachers. Some of the big colleges are much bigger than
some of the smaller universities; they are now much larger than the univer-
sit,y itself thirty years ago. But the management of the college is made to
depend on the university for every small decision. In other words, there 1s
a strong case for reversing the centralisation trend and for strengthening
the different units of the university organisation. They should be enabled
to operate as semi-autonomous units within the system. The policy frame
of the UGC has this to say:

It is, therefore, absolutely essential todecentralise authority and confer
autonomy from the university administration to the university depart-
ment and from the universities to the colleges The existing bureaucratic
and centralised structures of universities have to be radically altered
to avoid delays, to evade attempt at rigid uniformity, to create an elastic
and dynamic system and to promote innovative initiatives and reforms?s,

Unless this is done there will be no sense of participation and responsibi-
lity at these levels in the management of universities.

AUTONOMY FOR COLLEGES

An offshoot of*centralisation is uniformity in all aspects of academic
matters within the university system. Most universities in the country are
teaching and affiliating and several of them have dozens, sometimes hun-
dreds of colleges which are under the iron heels of the university; they have
to follow the same syllabus, same methods of instructions and the same
examination system. Affiliation signifies, writes R.L. Gaudino, a relation

18University Grants Commission, Development of Higher Education in India—A
Policy Frame, 1978, p. 11,
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between scveral of numerous colleges and the university, a contact of. pre-
scribed inequality, a definite dependency, a survc.illanc'e c?f nregular minors
by a competent guardian, the incomplete off-spring dst{rlmcd by the dis-
cerning parent4. Colleges do not make their own reckonings, do not judge
their students, do not give their own examinations, In short, they do not
awaid their own degrees. The degice is granted by the umiversity, the sober,
disinterested, qualified expert.2® It is aimed at having total uniformity in
all the colleges. Examination has to be conducted n all the colleges on ?hc
same day, at the same time. If there 1s a breakdown in one college, which
1s not unusual, it affects the total system A university has about 100
colleges (Calcutta has 6 university colleges and 211 affiliated colleges, and
Madras has 150 colleges); one finds that the colleges do not have a uniform
development and growth—some arc very well developed, others are not.
But all of them have to follow the uniform laws prescribed by a distant
university.

The present spectacle of numberless colleges taking easy refuge under
the tattered umversity umbrella is scarcely edifying and redounds to
the credit of neither the parent university nor t{o crowded colleges,1®

writes Professor K.R. Srinivasa Iyengar. Though, since the days of the
Education Commission, there has been talk of giving autonomy to colleges,
very few universities have moved m this direction. Even the talk of autonomy
to the colleges 1s very inhibitive, for only a very few colleges arc selected
for the purpose. One fails to understand whether such uniformity achieves
the purpose, particularly when colleges are located at very distant placces
and are in different stages of development?”. The Indian academic mind 1s
conditioned by the system of affiliation and 1t aims at uniformity in all the
mstitutions of a umiversity The logical implication of this is that while a uni-
versity which has 100 or 200 colleges located at far ¢ff places exerciscs mini-
mum of supervision throughout the year, 1t 1s supposed to conduct their
examination and issue certficates to them “Controls by the university
are loose, careless, casual The university inspections are periodic or
perfunctory” 1 The system 1s hughly impersonal which 1s justified only in
the name of umiformuity of standards and objectivity. The concept of

4R L. Gaudino, op,cit,p 79. See Ministry of Education, Report of the Education

Cormumission, 1964-66, Volume III, Higher Education, New Delhi, National Council of
Educational Research and Training, 1970, pp 618-623
R L. Gaudino, op catr, p. 79,

16K R Srinivasa Iyengar, op arr, p 214.
7Balwant Smgh, “Relations with and Management of Colleges”, in S C Malik (ed.),

op ct, pp. 188-197; Repoit of the Education Commussion, 1964-66, Volume III,
pPD. 618-623,

18R.L. Gaudimo, op cit, p 88.
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affiliation and its implications, therefore, need to be looked at critically.1?

In the absence of clarity about the purpose of higher education in the
country, the task of university administration becomes very difficult Even
after thirty years of independence this clarity 1s still lacking. In spite of
education commissions and commuittees, there still exists a lot of confusion
about the purpose of education. As a result, universities have become wait-
ing rooms for the society—people would like to be on the rolls of these 1ns-
titutions so long as they do not get employment Further, there 1s hardly
any manpower planning: nor is there any 1elationship between the demands
of the society and what the universities produce. This mismatch of demand
and supply is a serious problem which universities alone cannot tackle.
As the report of the International Commission on the Development of
Education points out:

Whereas, in the past, socicties evolved slowly (except for number of
mutations) and absorbed the products of education easily and willingly,
or atleast managed to adapt to them, the same1s not always true today.20

The Commission is emphatic when 1t says that “for the first time in history
some societies are beginning to reject many of the products of mstitutionalised
education.”?% This 1s the consequence of unbalanced growth—stop and
go development which creates equilibrium 1n one sphere by upsetting it
m another.2? It 1s a common phenomenon in India today to find hundreds
and thousands of graduates being without employment, whereas for the
kinds of skills that the society needs, people are not available The demogra-
phic pressure being what 1t 1s, this will further accentuate the irrelevance of
present day liberal education It is true that in a democratic society like
ours there cannot be a perfect manpower planning but some plan of educa-
tion is better than none

19Balwant Singh writes, “As all colleges are not alike, a university should not accord
the same treatment to the different type of colleges For instance, where there is every
justification both for rigid enforcement of its presciibed norms over the sub-standard ins-
titutions as well as for a periodical appraisal, there 1s hardly any justification for its being
fastidious in the case of colleges which are jealous guardians of their own autonomy and
resent 1n any outside encroachment, they should also adopt a similar attitude towards a
few of their sister institutions which have established the claim for recognition and for
preferential treatment’, “Management and Colleges”, m S C Malik, op, cit, p 196.

20UNESCO, (Paris, Learning To Be—The Woild of Education; Today and Tomorrow,
1972, Delhi, Sterling, 1973, p. 13.

217pid , p 14; “Government of India 1s confronted with a situation in which the num-
bers of young people finishing degrees and secking employment far exceeding the poten-
tial of the economy to provide them with jobs It 1s likely that this situation will persist
for a long time and may well become a permanent feature of Indian society”, writes Warren
F. Tichman, “People in Plenty * Educated Unemployment 1n India”, in Amnk Singh,
Philip G. Altbach (eds), op cf, p 132

221 earning To Be—The Woild of Education, Today and Tomorrow, op cit,p 14
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Rapid expansion in higher education since 1947 is another phenomenon
to be noted by the administrators of universities. There were 20 universities
at the time of independence: today there are 115 of them.??

These are impressively high rates of growth, and over-fulfilment of
targets is a familiar story i educational expansion. If one wants 1o be
comforted about the growth in India and seeks consolidation in cold
statistics, one can scarcely do better than go through our official educa-
tional data.?*

Enormous expansion has taken place within cach university also. Where
there were four or five hundred students, today there are 40 or 50 thou-
sand of them in a medium sized university. Universities like Calcutta have
nearly 200 thousand students. It is no consolation that they are not
at one place but are in different affiliated colleges. Lucknow and Baroda
have nearly 19 to 20 thousand students enrolled in their departments.
Thus, most institutions have grown in size beyond manageable limits. The
students of management know the implications of the size of an organisa-
tion to its system. No university in the country has any idea of its optimum
size and everyone of them has been growing in size without any thought
being given to its consequences.?® Human beings have the painful awareness
of the consequences of putting on too much of weight which is dysfunctional
to the body. It is time that educational planners have some idea about the
size of a university. Further, in the light of the explosion of numbers, what
should be the nature of organisation of a college or a faculty merits serious
attention; the form of organisation should change to cope up with the
demandsand pressures. The questions to be tackled are: How large should a
}miversity bein termsof the number of students, staff and institutions in it? If it
is large, how should it be reorganised 728 There is no use in imitating foreign
universitics, for the simple reason cultures and traditions are different.

THE UNIVERSITY CULTURE

Just as every society evolves its own culture, large organisations also
yave their own cultures which are produced by the nature of work of their
inhabitants. Thus universities have their own culture, the main characteris-
t}cs of which are: tolerance of dissent, idealism, lack of hierarchical rigidi-
ties, etc. If managements of the universities blindly follow the principles of

z:University Grants Commission, Repoit For the Year, 1977-78, New Dethi, p. 143.
25{}marty:at Sen, “The Crisis 1n Indian Education”, m S C Malik (ed.), op. cit., p. 248
--- What is the optimal size of an institution?” asks the Robbins Committee
Report on Higher Education, op cit.,, p. 153,

20 ,
- Report of the Committee on Governance of Universities and Colleges, Patt 1, op. cit.,
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general administration, they will be inviting serious trouble for themselves.
For instance, note the following incident 1n an American university where
an able military organiser had taken over as the president. He appeared
to have expressed surprise that ‘the employees’ did not fall in with an order
that seemed appropriate. He was then reminded by a nobel prize winner
that ““Sir, you may not be aware of it, but we are the university”.2? Acade-
mic culture is something which 1s to be lived with and felt; 1t takes a long
time for an outsider to understand and appreciate the culture of universitses.
If they do not make distinction between the general administrative culture
of government departments and the academic culture of universities, they
would fail to understand the university system itself. Quite often outsiders
are shocked to find several deviations from the norms of general adminis-
tration in the universities; one may even define it as a ‘loose system’, but
that 1s what an academic system 1s and ought to be, provided 1ts Jooseness
does not become detrimental to the realisation of the objectives of the
system.

The expectations of the society are very high from umversities, for,
they are temples of learning and scholarship. But when these institutions
are faced with crises, there is a sense of disappomtment. Universities are
not islands of total autonomy and they cannot function in complete isola-
tion—after all, they are a part of a larger system; what happens to the sys-
tem as a whole has its effects on the sub-systems The performance of uni-
versity administration is, therefore, very much influenced by the conditions
in the society. While there 1s scope for improving the administrative effi-
ciency in the organisation, the total functioning of the organisation 1s very
much situation-specific. It has also to be borne in mind that the manage-
ment of academic institutions is quite different from the management of
other institutions; it is more vulnerable and challenging than others. Answers
to problems facing the administration of Indian umversities cannot be found
either 1n the study of other public institutions or in the observance of the
managements of foreign universities. One might learn a few things from other
institutions and countries, but caréful studies of our own educational
institutions alone can help us in understanding these institutions 28

a

27Quoted in J. Barzun, The American University—How 1t Runs; Where it is Going, New
York, Hanfer & Row, 1968, p. 105.

28“One of the most urgent needs 1n Indian higher education 1s for research and for
comprehensive planming based on adequate facts and documentation . Indian aca-
demics, somewhat like their counterparts elsewhere, have not been anxious to expose therr
own universities to careful scrutiny, preferning to observe primitive tribes or the mdustrial
working class”, write Amrik Singh and Phulip G. Altbach (ed ), op cit., p X



Three Decades of Industrial Administration
Ram K, Vepa

N THE three decades since independence, India has established an
mdustrial network which is one of the most well advanced m the deve-
loping countries. In many sectors, Indian technology and expertise are now
bemng widely recognised as equal to that of many developed countries and
certainly one of the best amongst the developing countrics.

The eighties will present new and challenging problems to the further
growth of industrial economy in the countiy. These problems will need to
be met by a judicious combination of industrial policies which while re-
gulating the growth do not obstruct 1t and serve the broader objectives of
the country. These objectives themselves may have to be reoriented to suit
the compulsions of the coming decade.

PRE-INDEPENDENCE PLANS

It was not till independence that industrial administration, as we know
1t today, wasnitiated. Prior to independence, there was an attempt at national
planning under the aegis of the National Planning Committee presided over
by Jawaharlal Nehru which, however, was purely a non-official body with
no authority vested mm 1t In 1945, the then Government of Indja set up a
planning and development department which began to look at the problems
that were Iikely to be posed after the termination of World War II.
During that war, as the need to supply arms on a massive scale in the South-
East Asian theatre of war arose, Indian industry, both civilian and defence,
began to grow rapidly. It was then realised that this growth would have to
be regulated 1f 1t was to make a meaningful impact.

In 1944, some of India’s top industriahsts formulated, what was then
known as, the ‘Bombay’ Plan. The Plan envisaged massive investments for
providing better infrastructure to the growth of the industry. It envisaged
also a rapid growth n heavy mdustry, particularly mimportant sectors such

as steel, cement, fertilisers, etc However, the Bombay Plan, although widely
recogmsed as the first sigmificant attempt on the part of the captains of

Indian industry to look mto the future, did not receive any official
backing,
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EARLY YEARS OF INDEPENDENCE

It was only in 1948 (a year after independence) that the first Industrial
Policy Resolution was enunciated, which outlined the policy of the new
government. This policy spelt out the government thinking 1n respect ofthe
growth of heavy industry and also indicated the important role of the public
sector. There was also a reference to the importance of small-scale and cot-
tage mdustry as providing greater opportunities for economic growth in
the villages.

In 1951, the first attempt to regulate industry was done through the
enactment of the Industrial (Development and Regulation) Act. The Act
listed a number of important industries which 1t was considered necessary
in the publicinterest for the central government to regulate. This was attempt-
ed through a system of licensing which was meant to conserve the scarce
foreign exchange resources of the country both on ashort as well as long term
basis. The Industrial (Development and Regulation) Act which 1s still 1n
force, has been the main framework through which the growth of large
mndustry has been regulated n the last thirty years.

In 1956, the Industrial Policy Resolution was enunciated which reiterat-
ed largely the principles laid down 1n the earlier statement of 1948 However,
a more precise categorisation of the industries which are reserved for the
public and private sectors, and those which are to be jointly developed
was attempted. There was also a categorical reference to the need for deve-
loping a comprehensive support programme for the small and cottage indus-
tries which were increasingly recognised as the main channels of growth 1n
the rural areas and also for providing large-scale employment at compara-
tively small investments.

INDUSTRIAL GROWTH IN THE FIFTIES

Meanwhile 1 pursuance of the recommendations made by an inter-
national planning team, the Government of India began to set up an ins-
titutional framework for the growth of the small industry. Three important
mstitutions were established in the mid- and late-fifties- the Central Small
Industries Organisation (which later was designated as Small Industries
Development Organisation) for providing technical support and guidance
to prospective entrepreneurs m the small-scale sector as also to advise
government on matters of policy relating to that sector; the National Small
Industries Corporation which was ntended to help the marketing effcrts
of the small-scale sector and also to supply machinery (primarily imported)
on a hire-purchase basis and also to help the small units to participate 1n
the government purchase programme; and the Small Industries Extension
Traming Institute at Hyderabad for tramning personnel connected with the
development of small industry. Also at the same time were set up on a
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statutory basis the Khadi & Village Industrics Commission at Bombay which
owed its inspiration to two organisations that had been started by Gandhiji,
viz., the All India Village Industrics Association and the Al India Spinners
Association.

The fifties laid the foundation for a new industrial framework through-
out the country. Public scctor enterprises in stratepic arcas such as machine
tools, clectrical generators, clectronics, heavy engincering and fertilisers,
were also set up which were to yicld considerable dividends in increasing the
technological capabilitics in the ndustrial scctor n the coming decade,
There was also a plan for a significant increasc in steel production; three
steel plants each of 1 million tonne capacity were proposed at Rourkela,
Bhilai and Durgapur, cach aided by onc of the advanced countrics,

The full impact of the new industiial framework began to be evident
by the end of the decade when India’s industrial production began fo prow
rapidly. It was during this period when the foreign exchange position was
still comfortable that many large-scale projects could be initiated which
involved massive capital investments, The manpower skills required for these
projects were also being developed simultancously through the establich-
ment of high grade technology institutes at Kharagpur, Bombay, Madras
and Kanpur as well as through the opening of a chain of national labora-
tories in a wide variety of scientific disciplines. In the ficld of nuclear encrpy.
the Atomic Energy Commission had begun to operate a research centre at
Trombay as well as the Tata Institute of Fundamental Rescarch at Bombay

both of which were soon recognised as centies of excellence in the develop-
ing world.

PROBLEMS OF THE SIXTIES

The euphoria of the fifties, however, did not last long. In the early siatics,
even as industrial production was still showing signs of rapid growth, the
country ran into a number of problems, the most important of whichwas
the difficult balance of payments position. With the heavy capital invest-
ments that were being made 1n long gestation projects, there was jnevitably
a strain on the foreign <schange reserves which had accumulated during
the war. In addition, althcugh in many parts of the country, increased pro-
ductivities were registered in the agricultural sector, the scasonal conditions
were not favourable for a rapid growth of agricultural production parti-
cularly in the successive years of 1965-1966. Power and irrigation projects
which were in the growing stage had not yet begun to yield tangible benefits
with the result that there was a mismatch between the immediate require-
ments of the industry and the infrastructure that was being set up to meet
the demand.

This resulted by the mid-sixties in an extremeley difficult position which
led to the devaluation of the Indian rupee in 1966. It was expected at that
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time that such devaluation would benefit Indian exports sigmficantly and
would therefore release the strain on the foreign exchange position of the
country. It was also meant to curb the stramn on imports of unnecessary
goods by making them prohibitively expensive within the country. The deva-
luation, however, did not entirely fulfil either of these objectives; instead it
tended to weaken the economy as a whole, making investments much more
expensive than what they might have been without a corresponding benefit
in the export position.

The result of it was that the Indian economy began to show signs of
developing as a high-cost one, while, with the plentiful supply of cheap
skilled labour, it would have been reasonable to expect to produce goods
at a comparatively low cost. However, with rapid escalation of capital invest-
ments, the cost of production began to rise. There was also a tendency at
this time to seek collaborations with various countries 1n the western world
for even simple items which also tended to increase the cost of production.
Although the Indian heavy industry sector was beginning to produce goods
of increasing diversity and complexity, there was still a reluctance on the
part of most Indian industrialists to purchase these goods since 1t was felt
that those made abroad were of a superior quality.

In the small-scale sector, however, there was a perceptible improvement
both in the number of units as well as in the diversity of products they were
to produce. The Small Industries Service Institutes were opened orie in each
State and their assistance to new entrepreneurs resulted 1n a rapid growth
of the small units particularly in the metropolitan areas. The industrial
estate programme which began in 1957 grew rapidly in the early sixties
and some of the estates as at Okhla (near Delhi), Guindy (near Madras),
Sanatnagar (near Hyderabad) and Thana (near Bombay) became vast com-
plexes where goods 1n large quantities were bemng produced by small-scale
units.

A significant programme which was undertaken at this time to expand
the growth of rural industries 1s the rural mdustries projects under which
parts of a district were identified for special assistance for the establishment
of rural industries. The assistance included subsidies for the interest, grant
of small loans at concessional rate, traiming programme as well as demons-
tration units and common facility centres where the rural artisan could use
modern machimery which they could not afford themselves. The rural indus-
tries projects programme began to play a modest but significant role in the
growth and spread of industries to the semi-urban and rural areas m the
districts in which 1t was being implemented.

REGIONAL IMBALANCES

The latter years of the sixties, however, began to show disturbing signs
of growing regional imbalances in the country It was noted that while some
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of the States such as Gujaiat, Maharashtra, Tamil Nadu, Punjab, were tov-
ing fast to an mdustrial society with greater mechanisation of agriculture,
other States such as U.P., Bihar, Orissa, Madhya Pradesh and Rajasthan
remained more or less at the same stagnant level. In between were States
such as Karnataka, Kerala, Andhra Pradesh, West Bengal where the progress
was somewhat mediocre. These regional imbalances caused social and poli-
tical tensions which sometimes led to violent disturbances as in the case
of location of a steel plant in Andhra or the establishment of a second oil
refinery 1n Assam. There was increased awareness of the need to reduce
these regional imbalances and it was recogniscd that unless growth was
tempered with a certain amount of balanced dispersal, 1t was bound to
lead, 1n the long run, to creation of social and political tensions in the
country.

The National Development Council at ils meeting in 1969 decided to
undertake a ‘capital subsidy’ scheme of 10 per cent of the total capital cost,
which was later enhanced to 15 per cent. In cach of the backward States,
two districts were to be designated for such support while in the other States
one district was to be taken for implementation of the scheme, Subsequently,
the number of districts in the backward States was increased to six while
that 1n the forward States i1t was increased to three. In addition, special
transport subsidy for remote areas such as the hill regions as well as the
north-east were decided to be provided up to 50 per cent of the transporta-
tion cost of raw materials and the finished products. The financing institu-
tions also 1dentified a number of districts wheie credit would be made avail-
able at concessional rate of interest. Many State Governments declared a
‘package of incentives’ 1n the backward districts of the State where a capital
subsidy of 10 per cent was to be given besides interest-free loans.

Thus the sixties ended on a note of caution; while many parts of the
country were registering significant growth rates, there were others where
the momentum of growth was yet to be initiated. A specific policy for the
development of backward areas was also formulated which 1t was expected
would result 1n such States catching up with the more advanced States. It
wat felt that in this manner a more balanced industrial development through-
out the country could be achieved which would result in a greater diffusion
of prosperity 1n the countryside.

NEW PROBLEMS

As the seventies opened, new problems were 1dentified as demanding
high priority. One was the problem of concentration of economic power
i the hands of a few large houses. The report of the Industrial Licensing
Policy Inquiry Commuttee (ILPIC) as well as the investigation of Dr. Hazari
revealed that a few large houses had begun to corner licences which were not
always fully utilised It was feared that this would lead to a greater concen-
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tration of power in the hands of a few companies which were interlocked
and would account for a sigmficant proportion of the industrial production
m the country.

The second problem that became evident in the early seventies was the
need to create employment opportunities at a much faster rate With the
rapid growth of population 1n the country, 1t was found that the creation of
jobs, both in the agricultural and non-agricultural sectors did not keep pace
with the increase in the labour force in the country It was noted that at the
end of each five year plan, the number of unemployed were significantly
higher than atthe beginning of it. Thus at the beginning of the First Plan
period, 1t was 5 mullion, at its end 7 million, at the end of the Second, 9
million while 1n the nuddle of the sixties 1t was estimated at around 13
mullion. Even more disturbing was the fact that a large number of educated
persons were remamng unemployed because of the fact that the pattern
of education they had received did not meet the requirements of the imndus-
try.

The twin problems of economic monopoly and unemployment were
proposedtobesolved by the enactment of the Monopoly and RestrictiveTrade
Practices Act which envisaged the establishment of an independent authority
—the Monopoly Commission—which would consider all applications of
licences by one of the large houses who were designated as those with a
total investment of more than Rs. 20 crores Monopoly was also defined as
having a significant market share for a group of products The Monopoly
Commission was a quast-judicial body which would ensure that the economic
power did not come to be concentrated in the hands of the few top com-
panies. This, however, had 1its repercussions on a slowing down of the
licensing procedure which, 1n turn, led to a reduction in the growth rates
registered 1n the sixties.

The procedures laid down for licensing itself tended to be long drawn
out and the need for a quicker disposal of the licensing applications became
more evident, Although various committees were appomnted to ensure that
the licensing procedure became quicker, 1t was realised that the system 1tself
had begun to slow down because of a wide variety of mutually conflicting
objectives Growth was no longer seen as the only, or even the main, goal to
be achieved. It had to be tempered with distributive justice so that (both
regionwise as well as sectionwise), all parts of the country could receive
the benefits of such growth. Further, increased employment was beginning
to emerge as a fundamental goal of planning, and this in turn meant that
the growth rate would somehow have to be reduced to enable larger employ-
ment to be achieved

INDUSTRIAL POLICY STATEMENT OF 1977

The emphasis on distributive justice found eapression 1n the policy
statement 1ssued by the Government of India in December 1977. This policy
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statement, while not entirely superseding the Industrial Policy Resolution
of 1956, emphasised certain basic points in regard to the need for curbing
concentration of economic power as well as ensuring a greater atfention to
small and cottage industries. It enunciated the principle that whatever can
be produced in the small scale must be so produced and this applied equally
to the cottage industry sector as well.

The real significance of the 1977 policy statement was in the fact that
for the first time after independence, the India Government had come out
openly against a programme of relying on heavy industry alone for growth;
it was more in favour of a decentralised growth pattern. The burden of provid-
ing the stimulus for growth was shifted from the large steel plants, oil refiner-
ies, fertiliser units and others (which would, however, continue fo be esta-
blished) to thousands of small-scale and cottage industrial units operat-
ing all over the country. As a consequence-of this policy, two important
decisions were taken—first, to expand the existing policy of reservation for
the small scale sector and the number of items so reserved was increased
from 180 to 504 (reclassified as 807). The second was launching of a pro-
gramme for the establishment of district industries centres (DIC) which
would provide under one roof all the necessary inputs required for a rural
entrepreneur for the establishment of his unit.

-

District Industries Centre Programme

The DIC programme was in fact a continuation of the earlier rural indus-
tries projects programme but considerably expanded so as to provide a
critical mass of technical and managerial capabilities at the district level.
According to the schematic pattern each DIC was to consist of a general
manager and seven functional managers dealing with areas of economic
investigation, machinery and equipment, credit, raw materials, training,
marketing and village industries. The manager for credit was drawn from
the lead bank while the others were drawn mostly from the industries depart-
ments and some from other government departments and a few from the
open market. By the end of 1979-80, nearly 382 DICs were sanctioned out
of which about 300 had become operational.

The results achieved under the programme have been somewhat mixed.
In some States such as Rajasthan, Madhya Pradesh, Gujarat and Tamil
Nadu, the programme was utilised to bring together the various schemes
which already were in operation through separate agencies. The DICs in
these. States have begun to emerge as a focal point of economic growth in
the .dISttict. In other States, however, there have been difficulties in the dele-
gation of adequate powers and in forging effective linkages with other
agencies dealing with similar problems of rural development. Throughout
the country in 1979-80 about 148 thousand new units were established pro-
viding employment to 411 thousand Persons.

An important programme of rural development which was undertaken
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by the newly created ministry of rural reconstruction was the integrated
rural development (IRD) programme launched initially in about 2,400 blocks
all over the country to provide new inputs for revitalising the erstwhile CD
programme and, together with its associate programme of traimning rural
youth for self-employment (TRYSEM) which made available considerable
funds m the rural areas to tramn personnel for non-agricultural operations.
Thus, for the first time, a total programme of development involving both
the agricultural as well as the non-agricultural sectors was being undertaken
so as to make a significant dent on the problem of growth and providing
new employment opportunities in the rural areas.

NEW STRAINS ON THE ECONOMY

In the industrial sector, however, there have been considerable strains
which had developed 1n the past. Power generation, both thermal and hydel,
fell far short of expectation; the former due to the fact that adequate coal
was not available due to transportation bottlenecks; hydel power had be-
come difficult because of the failure of the monsoon in many parts of the
country. The power shortage affected the industrial sector as a whole and
there has been considerable under-utilisation of capacity leading to loss
of production. Another factor which has contributed to this decreased pro-
duction has been the increased problems due to inflationary pressures that
had built up in the economy.

CHALLENGES OF THE EIGHTIES

In the coming decade there would need to be a more ntegrated look by
the government at the industrial sector as a whole so as to harmonise various
conflicting objectives that had now become prominent in the policy. For
nstance, a policy of growth may not always comcide with a policy for deve-
lopment of backward areas or reservation for the small-scale industry.
Similarly, the roles of the public and the private sectors would also need to
be more clearly defined so as to bring out the original intention of the
government to go into limited areas where the private sector would normally
be unwilling or to act as a balancing force on the price structure of the eco-
nomy.

The apparent dichotomy between the small and large industry would
also need to be harmonised and a greater recognition given to the fact that
both the sectors are complementary to each other and one cannot survive
in a sense without the other. There 1s also the further problem due to the
need for significant increase in exports with the falling off of inward remit-
tances from Indian nationals abroad as conditions for work in many coun-
tries have become increasingly difficult. The export potential of the country
would therefore need to be raised to balance the increased imports conse-
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quent on the continuing rise of oil prices. On the other hand, domestic
consumption has also tended to rise as standard of living specially in the
rural areas begms to go up and 1t becomes thercfore necessary in the policy
to bring a balance between the need for exports and the 11sing consumption
within the country.

Another important factor that would need to be decided 1s the role of
the laige houses and the multinationals. A policy of growth would neces-
sarily offer a greater support to them but, on the other hand, this may mean
a greater concentration of economic powers. It may, therefore, be necessary
to balance the objectives of growth with the need for dispeisal of industry
on a wide scale particularly mn the rural and semi-urban areas.

The creation of new employment opportunities remains a paramount
objective with the labour force increasing at a fast 1ate However, this would
need to be harmonised with other compulsions such as increased produc-
tion and greater international competitiveness. The use of improved equip-
ment and machinery may, i the short run, create problems of increasing
unemployment although on a longer basis they may contribute to the growth
of the economy.

An important factor which might emerge with greater importance is the
role of the centre and the States in puisuing a policy of industrial develop-
ment. So far, the development of heavy industry has been considered as the
prime responsibility of the centre while that of the small-scale industry as
that of the States There 1s likely to be a greater demand in the coming years
for the States to exercise a larger measure of autonomy in developing the
industries relevant to their States. The distribution of raw materials, the
control of power generation, the availability of credit, are factors which the
State Government are secking for themselves so as to have a greater say in
the 1ssue of licsnces and regulation of industry It may, therefore, be in-
creasingly important in the eighties to provide for a greater role for the State
Governments mn the development of industry.

CONCLUSIONS

In the ultimate analysis, the ability of mdustrial planners and adminis-
trators will consist in devising a strategy that will harmonise and reconcile
apparently conflicting objectives so as to reach the larger national goals.
Events 1n Iran and Korea have demonstrated that mere growth may not
produce public satisfaction unless accompanied by a greater sense of distri-
butive justice; on the other hand, growth 1s a necessary pre-condition be-
fore any attempt is made for a more egalitarian distribution.

Such a strategy will also need to be administratively workable and make
the existing procedures simpler and at the same time enabling government
agencies to monitor the trends of the economy The instruments of regulation
would need to be made procedurally simple and, at the same time, refined
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50 as to ensure that the taigets set in the plan are being realised. All too often
in the past, well formulated plans have failed because of the absence of a
quick ‘feedback’ mechanism which would ensure that solutions are quickly
found to meet problems as they arise.

It 1s becoming increasingly evident that the assumption made in tte
early years of planning were too naive and simplistic to meet the complex
challenges of so diverse a country as India. The coming decade will call for
a judicious combination of government intervention in select areas and a
vigilant watch over the others without at the same time curbing individual
initiative which will remain as the spark plug for growth. However, such
entrepreneurship is not always visible in the rural and semi-urban areas,
although present; 1t is the task of promotional agencies to identify such
entrepreneurs and give them meaningful support to enable them to parti-
cipate in the development of industry in the eighties.

D

Industrial Progress

It 1s true, Ithink, that there are ceitain inherent dangers in big
industry and the big machine. There 1s a tendency to concentrate
power and I am not quite sure that this can be wholly eliminated
But I cannot conceive of the world or of any progressive country
doing away with the big machine. Even if this was possible, this
would result in lowering production tremendously and in thus
reducing standards of life greatly. For a country to try to do away
with industrialisation would lead to that country falling a prey,
economically and otherwise, to other more industrialised countries,
which would exploit it. For the development of cottage industries
on a widespread scale, it is obvious that political and economic
power is necessary. It is unlikely that a country entirely devoted to
cottage industries will ever get this political or economic power, and
so in effect it will not even be able to push cottage industries as it

wants to.
—JAWAHARLAL NEHRU, Selected Works,

Vol. 10, 1977



Some Future Scenarios and Their
Policy Implications®

Kamal Nayan Kabra

HOUGH A plenty of population and scctoral growth projections
are available for the year 2001, only a few projections arc available
for the growth of the Indian economy as a whole in that year. As distinct
from ‘growth’, hardly any futuristic exercises or predictions have been scien-
tifically worked out for the ‘development’ of the economy. Admittedly,
the latter exercise 1s rather difficult in view of the wide scope for value judge-
ments involved in it, over and above its inherent technical and methodolo-
gical difficulties.

Even for growth projections, there arc plenty of methodological diffi-
culties owing to the non-spontancous, planned, and sponsored nature of the
phenomenon of ‘growth’ 1n our economy. Since ‘growth’ (sustained and
substantial increase in national income, a /e Kuznets) is a planned affair,
the projections will have to be based on a whole set of assumptions concern-
mg economic policy, planning, and the mechanisms of implementation.
As the Base Document on Futurology (Department of Science and Tech-
nology, Government of India) rightly pointed out

The challenge of 960 million people of the year 2000 AD is thus not
merely a challenge to the scientists and technologists, it is a major chal-
lenge to the Indian political genius as well.

Thus the methodology for growth projections has to be based on the
assumption that the government, through planning, achicves a given rate of
growth (by bringing about needed social, economic and political mobilisa-
tion) and then one his to work out the implications of the chosen rate of
growth, though these growth rates do not embody the effects of investments
in human resources and institutional innovations.

Various plan documents carry a particular growth perspective for the

*Based, in part, on a report prepared by the author in 1976 cntitled “A Survey of
Growth Projections for the Indian Economy for the Year 2000 AD and Some Implications
for Crime and Social Tensions”, which was undertaken by the IIPA for the Burcau of
Police Research and Development, Ministry of Home Affairs, Government of India,
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long-run - (though not extending up to the year 2000). Also since these
are well known, we do not include them in the present paper. Here, we
biiefly survey some major attempts at economy-wise projections for India
of the year 2000 and bring out some of their implications for public
policy.

It is true that no such exercise can be carried out without assuming a
certain character of the state for the period of the projection, We, none-
theless, refrain from assuming any specific character of the state except the
bold assumption that its present character survives. It 1s needless to add that
such an exercise of extrapolation of the existing has its obvious implications.
However, 1t may be noted that one of the scenarios discussed in the paper
specifies the kind of mstitutional set-up which would have to be associated
with the postulated developments. It goes without saying that the signifi-
cance of the projections discussed arises from factors other than the probabi-
lity of their actually mateiralising, Then, international dimensions of the
developments, likely to take place over the next few decades, their inter-
action with Indian developments, etc. are not sought to be covered 1n the
present exercise, without, of course, denying their importance.

In section I, we briefly present the results of a futuristic excursion by
Surendra J. Patel® and contrast his appioach to that of F.A. Mehta,2 which
we discuss subsequently 1n section III. Before doing that, in section II,
we work out some implications of Patel’s scenarios for public policy.
In the section on Mehta’s projections, we similaily attempt to spell out some
of its implications In section 1V, we specifically focus on the employment
scenario in the year 2000 and try to show its links with social tensions.
In section V we present a basically quantitative projection exercise and
find 1t sterile for the purpose of throwing meaningful light on the 1ssues of
public policy. In the last section, we sum up some of the important conclu-
sions of the papei.

INDIA’S ECONOMIC TRANSITION TO 2000 AD

A pioneering work in the direction of pirojections for the year 2000
is the one by Surendra J Patel 3 The central theme of this exercise is
to spell out the implications of “an affluent India in an adult’s lifetime”,
an adult who is raised within 40 to 50 years from his present low level of
living to the highest attained so far by the most prosperous of industrial
nations. It 1s worthwhile to note, at the outset, that Patel’s approach is
vastly different from that of F.A Mehtat (which we will review 1n the next

1Patel J. Surendra, The India We Want- Its Economic Transition, Manaktalas, Bom-

bay, 1966, pp. 223 & xxwviii .
2R.A. Mechta, Second India Studies+ Economy, Macmillan, Delhi, 1976, p. 169.

3Patel, op cit.
fMehta, op. 1t
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part of the paper). While Patel translates the aspiration of becoming an
affluent nation in terms of the day-to-day recognisable idea of catching up
with the most affluent industrial nation, Mehta clearly has a different pers-
pective when he says :

There is no way in which Second India will ever catch up with the per
capita incomes of the advanced countries, even as the per capita incomes

of these countries stand at present, leave aside as they will be by 2000
AD.®

Among the many sertous differences in the approaches of the two is the
reliance they place on the national income figures currently available and
used. While Mehta apparently does not question the methodological bases®
and, consequently, the comparability of such statistics, Patel attempts to
look below the surface. By 1iaising the well-recognised methodologtcal
1ssues 1 comparing national income statistics in countries as different as
the USA and India, Patel tries to refathom the extent of economic dispari-

ties between the two countries. On the basis of such methodological argu-
ments he concludes that

the economic distance between the richest and the poorest countries is
not forbiddingly large And the task of narrowing it, even at 1ts widest,
needs no more than half a century The pathetically pessimistic pros-

pects which some people outline for the poor countries have thus little
basis 1 fact”.

\

According to Patel’s calculations, the real economic distance between the
two countries is not 1n the ratio of 1 to 28 as suggested by the conventional
comparison of per capita income levels, but only in the range of 1 to 10.

The economic transition needed to cover a gap of this magnitude,
according to Patel, would involve the following :

Raising national income some sixteen times, or at an annual growth
rate of about 7 per cent for 8 to 10 five year plans; with an expected

5There 1s a remarkable similarity between these views and those contained in the
World Bank’s 1979 Annual Report according to which the trends over the current decade
provide no hope that the so-called gap between the developing countrics and of the indus-
trialised world might be narrowing As the Annual Report puts 1t, ¢ even 1f the developing
countries were to manage to double their per capita growth rate, while the industrialised
world but mamtained its, 1t would take almost a century to close the absolute income gap
between them, so great are the differences m the capital and technological base of the two
groups,” Mehta, op at, p 7.

SThese methodologies are based on comparison and extrapolation of nominal, un-
adjusted estimates of Gross Domestic Product, Mehta, op. cit.
Patel, op. cit., pp. 57 66.
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decline in birth rates the per capita income towards the end of the period
nearly equalling the present American; a five-fold increase 1n agricul-
tural production to be brought about through major tenancy reforms
and through raising chemical fertihser (in terms of plant nutrients) out-
put to over 20 mullion tons during the next 20 to 30 years; and in Ime
with it, expanding the supplies of all other modern mputs (improved
seeds, medicines, insecticides, pesticides, new techniques, etc); orga-
nising the production and distribution of all these new inputs on a so-
cialist basis; forty-fold expansion of industrial output with the ‘heavy’
industries rising nearly ninety times; the extension of public ownership
to 80 to 90 per cent of the industrial assets, attainment of western Euro-
pean levels of educational enrolment by 1980, and the American levels by
2000 or earlier; and to achieve these goals, raising the real gross capi-
tal formation from about Rs. 26 billion m 1960 to Rs. 125 billion by
1980 and Rs. 500 billion by 2000, or from over one-sixth of national
income now to around one-fourth laters,

It can be seen that among the evolving mechanisms for the transition,
Patel visualises not only increased rates of savings, capital formation, indus-
trial outputs and traming of manpower but also a realignment of socio-
economic forces and institutional changes. He does not, however, seem to
believe that no real progress is possible without a fundamental and imme-
diate reorganisation of social relations His recipe seems to be

to consolidate the strong points, to overcome the weak points, to fill
in the gaps, and to advance simultaneously towards a faster economic
and social development and the creation of a fair and an equalitarian
society?,

In contrast to the analysis presented by Patel in terms of institutional
openness, Mehta’s analysis 1s more strictly confined to narrow economic
variables, except his assumption that in 2000 India will be a ‘demo-
cracy based on pluralism’ which will need to recapture the spirit of austerity
and the spirit of charity. One can see how subjective values correlated to the
unfolding reality of India of 2000 (even in terms of Mehta’s own ana-
lysis) are sought to be substituted for hard socio-economic analysis. His
sociological, political, intellectual and technological ‘revolutions’ are not
integrated with the analysis of the behaviour of the economic variables and
appear like results of a flight of fancy. However, as far as ‘pure’ economic
variables aie concerned, they have been methodically projected into the
future.

8patel, op cit., p Vit
9Epilogue by Kuishna Ahuga in Patel, op. cif, p. 207.
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Before we turn to the projections arrived at by Mechta, let us detain
ourselves with a bricf excursion into the implications of Patel’s scenario
for public policy.

PUBLIC POLICY: 2000 AD

The transition period in Patel's analysis is a period of intense social
and economic mobilisation during which large scale shifts of men and mate-
rials will take place over scctors and regions. Such a period is fraught with
many tensions because many realignmentsare going to take place. However,
if the process 1s undergone through careful social and cconomic planning
(as the process must of necessity be in a country like India), the tensions
need not erupt into chaos or breed dysfunctionalitics. However, in order to
obtain such orderly movement of the process, onc has to introduce signi-
ficant widening of the paramcters of planning, beyond strict economic as-
pects, to include social, cultural and socio-psychological aspects. Tt is true
that this 1s easier said than done and in reality many conflicts and strifes
are bound to dot the period of transition. The nature and magmitude of
such tenstons 1s a function of many impondeciables. What, in any case, can
be done 1s to 1dentify someof the important sourcesof such tensions and con-
flicts. This exercise suggests arcas in which progress needs to be monitored
with a view to work out the implications for social tranquillity.

Employment to those who have already entered the labour market and
are yet to find means for stable and adequate income as well as the avail-
ability of 1ncome-earning opportunitics to the new entrants to the labour
market 1n both rural and urban areas is closely connected with social well-
being and effective operation of the cconomy The rate and pattern of growth
envisaged by Patel (1.e., 7 per cent per annum rate of growth with emphasis
on heavy industries) in 1tself is quite attuned to meet the needs of giving
meaningful participation to the masses in cconomic activities However,
the nature of industrialisation (in terms of products, location, size of indi-
vidual units and technology) has to be specifically designed to suit the man-
power balance, income distribution, over-growth of metropolices and the
vast existing size and prospective scope for strengthening and expanding
artisans and household industries in order to deliver not the percentage
gfowa points and technological coefficients between various human and
I;:)itizl';‘)la}(fs;‘;eprodtécible and reproducible) resources alone but also the

pattorns of indlfspte‘th of it. It implies that soc_lal consgquences of‘ various
ables in the S Srl? 1sat1cc{)n must enter as conscious choice and policy vari-

Tn torme of b c:r mdustrialisation.
vide 2 mmin:umazisdm()deh personal incomes cannot be adequ.ate to pro-
over, the policy andnc ard ]Of living during the transu}onal period. More-
pected to emphasise th?amp exion of the unfolding regime can also be ex-
role of public consumption to continually expand
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to meet the needs of social services like health, education, sanitation, water
supply, housing etc. in order to supplement the personally provided quan-
tum of consumption of private or market-based goods and services In fact,
given the Indian situation there 1s a paramount need to see that personal
imcomes cease to be the determinants of the availability of health care, edu-
cation, hygienic water supply, sanitary environment and decent housing
both for the less well-to-do and the well-to-do Freeing the quantum and
magmtude of social services from the determining influence of personal
incomes will imply reducing the pull on their limited availability presently
exercised by the higher echelons of society and thus create an essential
condition for the successful assumption of the role of purveyor of public
consumption by public authorities.

In the absence of such a public supply of essential ingredients of a tole-
rable living standard, disparities will become all the more explosive, breed-
ing individual and group-based tensions and not mnfrequently violence too.
Given the slow pace of super-structural change, particularly in the sphere
of values and 1deas, the mediation of such conflicts through entrenched
mnstitutions of caste and regional/ethnic diversities will tend to give a very
distorted and, 1n the short-run at least, intractable character to such crises.
The impact of such imbrogltos on the specifics of the extended reproduction
of both the material and social conditions of existence could be serious.
Provision of collective non-market consumption and expansion of capacity
in this respect are essential for both short and medium term management
of social affairs. Thus continuous expansion of the role of public consump-
tion with a mechanism preventing its cornering by the better-off sections
1s a precondition for social harmony.

How can one find resources for such a massive programme of socialised
consumption? Obviously normal, conventional, fiscal and monetary mea-
sures are not equal to the task. Western welfare state models had a base in
economies of high productivity and sustamed growth based on unilaterally
favourable internal and external conditions Obviously, India has no such
prospects. Hence the base for such expanded level of public services has
to be found n a growing, buoyant and restructured economy in which
social and economic developments are concomitant and complementary.

Patel’s model of transition of India to ‘affluence’ by the turn of the cen-
tury postulates simultaneous social and economic advance. It imples that
without the two marching together, the end of the tunnel can hardly be seen,
let alone the prospects of there being hight at the end Therefore, 1t can be
inferred that simultaneous social and economic advance 1s an essential
precondition for social harmony For this purpose, Patel outlines the changed
nature of agrarian relations (7 e, major tenancy reforms etc ) which would
be an essential precondition for agricultural development One would like
to add new patterns of ownership of land and emergence of new, local
resources and ecology-based technology to the list of such pre-conditions,
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particularly if the experience of the post-1965 green revolution is any guide.
Similarly, 1n the field of mndustries, a forty-fold expansion of output visualised
by the year 2000 1s accompanied by a postulation of public ownership
of 80 to 90 per cent of industiial assets. Such a character of agricultural
and industrial development not only contains inegnalities but facilitates fair
distribution of the fruits of development. It is thns perspective which 1s
basic to the mamntenance of peaceful and harmonious social rclations ac-
companying sustained and sizeable expansion of the annual flow of material
means of satisfying social and individual wants.

ECONOMIC GROWTIT PROJECTIONS

As a part of their Second India studies, the Ford Foundation, New
Delhy, got a study made by F.A. Mchta on the growth of the aggregate
economy. This study has presented four growth scenarios based on diffe-
rent rates of growth of income, viz., 3 per cent, 5 per cent, 7 per cent and
-9 per cent average compound rate of growth of GDP. For the purpose of
each growth scenario, the economy has been divided into six sectors hike
primary production, indusiry, power generation, construction, transport
and other tertiary services. The time period upto 2000 has been broken into
six sub-periods, corresponding to the periods of five year plans. As the
growth rates are taken as given, the savings ratios are the varijables corres-
ponding to each growth rate. Even with a certain rate of savings, the result-
ing growth rate is a function of the sectoral allocation of the savings and
average capital output ratios for these six sectors, With certain assumed
average/capital output ratios, the sectoral allocation of total savings has
been obtained. In an aggregate growth exercise, 1t is obvious that the sec-
toral rates of growth must be mutually consistent.

Given our population growth, the need-based food requirements can
be determined. It has been shown by V.M Rao (in his study on Food
in Second India, sponsored by Ford Foundation, New Delhi, 1975) that if
the Indian economy grows at about 6 per cent per annum, the aggregate
demand for food by the turn of the century is likely to be four times the total
consumption of food in 1964-65; this would consist of more than five-fold
increase in the demand for ‘other foods’. In the absence of direct state inter-
vention, even an increase of this order will leave out of its ambit about a
fifth of the total population in low-income brackets who will be unable to
obtain adequate food. Implications of this finding for social development
are too obvious, as hunger is the most powerful spur to desperation. Thus,

in order to eliminate mass hunger, India needs, along with effective produc-
tion and distiibution policies, a four per cent annual 1ate of growth m food
output and a 5.5 per cent rate of giowth in other foods. As about 750 million
people will then live m about 480 thousand villages, the need for the growth
of small and agro-based industries is obvious 1f unemployment and low-
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productivity and consequent low-standard of living and the consequent
welling-up and eruption of frustrations are to be overcome. As the detailed
break-down of agricultural performance and its quantification are more a
function of policy-choices and policy effectiveness, a topic too complicated
to be dealt with in this kind of a paper, we just mentioned some notable
aspects on the basis of Mehta’s medium growth rate assumptions

As far as the developments 1n the field of agriculture are concerned,
their predominant rural character cannot be denied Presently, there are
over 350 thousand villages with a population under 500. These rural people
based on agriculture have not only to contribute the bulk of agricultural
growth but must also be made the focal points of rural regeneration for
improved living. The existing settlement pattern is too dispersed and mini-
sized to be effectively communicated with, let alone the question of being
managed and integrated into viable social patterns Deliberate policies of
scientific settlement pattern are essential to make these rural people part-
ners 1n progress Rural tensions derive considerably from the overlordship
of the bigger cultivators and landlords combining the roles of money-lenders-
cum-traders dominating rural superstructure. Apart from land reforms,
institutionalisation of credit and market, etc , bigger and scientifically plan-
ned rural settlements are essential for effective communication and social
interaction which in many ways go to increase the social defence available
to the weaker sections. It also increases administrative capability to pro-
vide retroactive and proactive mnputs for social harmony.?® The more basic
pomnt arising from the plea for a scientific settlement policy 1s the depen-
dence, particularly in the coming decade, of social tensions on increasingly
newer kind of factors, exclusion from or peripheral inclusion in social
communication being one of such factors The mmplications of this consi-
deration impinge crucially on policies concerning science and technology,
agropolitan versus metropolitan development and pattern of income and
employment.

Apart from the nature of agrarian relations, the regional aspects of
agricultural development too are closely connected with the emerging social
balance in the agricultural sector. Agricultural development has a tendency
to get focussed in irrigated and better climatic regions Continuation of
such trends may not only worsen the lot of unirrigated and poor resource
regions but may create increasing propulation pressures (through natural
factors and migration) in the thriving regions This may adversely react on
the performance of agriculture even in the better endowed regions Hence
emphasis on dry farming and general improvement of the economy of the
backward regions 1s critically important for preserving social harmony and
promoting cohestve social development.

10See, The Causes and Nature of Current Agiarian Tensions, Ministry of Home Affairs,
Research and Policy Division, Government of India, August, 1969 (mumeo) for detailed
description of measures needed to contain rural tensions.
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Temporal fluctuations in the fortunes of agriculturc may also engender
social tensions and stresses through disrupting food sccurity with over-
concentration of the mimical consequences on the worse-off sections in the
poorer regions. It is difficult to visualise that by the end of the century we
would have overcome fluctuations in agricultural output and droughts.
However, what can and must be acquired is the capacity to minimise the
ups and downs and, more important, to minimise, localise and overcome
their consequences through a scries of short and long-term measures and
through contingency planning. Special efforts to protect the drought-prone
areas and sections of population more exposed to such calamitics are essen-
tial not only for a meaningful spread of the development net but even from
the point of containing probable trouble-points.

Apart from dealing with the conscquences flowing from the continucd
importance of crop-soil-rainfall zones, there are some aspects deriving from
the rate of population growth and urban-rural balance which are critical
from the angle of social development. For many reasons, the pool of young
entrants seeking employment 1s likely to be larger in rural areas. Evidence
from NSS data suggests a higher rate of growth of population in rural India
than in urban India. Then, the existing bigger population base of the rural
areas will make for larger absolute numbers, It means the pattern of rural
and agricultural development must be so designed as to be able to produc-
tively absorb this bigger addition to the workforce,

This task 1s made more imperative by the big absolute size of the urban
population 1n India. The urban population base of 109 million (1971) and
its natural rate of growth (even with effective adoption of family-size limita-
tion norms yielding a less than 2 per cent growth rate) will add naturally to
urban population numbers large enough to require substantially high rate
of growth of secondary and production-oriented tertiary activities in order
to absorb them in gainful employment. It imphes weakening of the urban
pull factors for the rural labour force, because urban areas can, by and
large, provide the needed labour force internally.

Even in mdustry, a number of alternative models about the pattern of
industrial ‘growth’ can be postulated, which can be defended or attacked in
terms of their policy implications and social consequences (again too de-
tailed a task to be attempted here). We take the simple assumption of conti-
nuance of the current industrial structure (which may well to considered
unrealistic) and report the outcome of the four alteinative growth scenarios
for the economy as a whole. Table 1 presents details of these annual com-
pound rates of growth for the year 2000, dividing the entrie period into six
separate sub-periods.

As can be seen from Table 1 (alternative growth scenarios), even on the
lowest growth profile, in the year 2000 our national domestic product can
exceed one hundred thousand crores of rupees, if we are able to generate
savings to the tune of nearly Rs. 70 thousand crores in the last five years
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of the century. Employment implications of this exercisc at over 42 million
are too modest in view of even the lowest population and urbanisation
growth estimates. Hence the nced, on the one hand, for a step-up in the
growth target and, on the other, for changes in the industrial structure and
technology to employ a larger number of people in the industrial activities.
The low-profile, which is nearer to our performance so far, also spclls out
the social tensions inherent in a slow-growing cconomy. As the current
growth record has been the outcome of large scale state intervention through
planning, 1t needs to be emphasised that cven a repeat performance will
require much greater state effort through far more cffective planning than
has been the case so far. This is because now the scope for taking in the
slack is greatly reduced. In case even this level of performance 1s not
obtained, the resulting tensions will impose a heavy law and order burden,
the budgetary resouice mobilisation implications of the choice (in terms
of finding resources for financing devclopment or to find resources to con-
tain the law and order crisis resulting from non-allocation for develop-
ment) may not be much different if higher growth were attempted.

The 9.02 per cent growth profile promises more than four times larger
national income in the year 2000, though requiring about 877 thousand
crores of rupees of investment during the last five year plan ending in
2000, ie., about two-fifth of the terminal year income. This magnitude
of effort will generate about 270 million industrial work opportunitics. With
suitable changes in product and technology-mix, the employment perfor-
mance can be improved still further.

The modest growth rate profiles (5.01 per cent and 7.01 per cent) natu-
rally give intermediate quantitative positions as can be seen from Table 1.
Their importance lies in showing the big absolute level of differencein out-
come. For example, industrial employment in the terminal period 1s 96.64
million with 5.01 per cent growth and nearly 164 million with the higher
growth rate of the two. In terms of social consequences, development impact
and containment of social inequities and tensions, the outcome is very signi-
ficant. This is partly because the effort and sacrifice saved and spared in the
lower rate of growth would have to be diverted to dealing with poverty
and unemployment and maintenance of social order and tranquillity with
the additional 70 mullion unemployed in the case of the lower growth rate.

A study™ estimated that nearly 150million new jobs will have to be created
during the next 25 years, giving an average of generation of 6 million new
Jobs every year. Given the modern high capital-intensity per job, it throws
up massive capital accumulation requirements. Given the most optimistic
growth rates for the GNP and savings, a continuation of the present arrange-
ments cannot be expected to generate resources of this magnitude. This

1P.D Malgavkar, and V. A. Pai Panandiker, Towards An Industiial Policy—2000
AD, Centre for Policy Research, New Delhi, 1977.
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suggests need for a serious review and consideration of all the relevant vari-
ables if a stupendous crisis 1s to be averted. The relevant variables which
need to be examined may include technology and product-mix for new
job opportunities, mechanism and motivation for allocation of resources
for additional capital formation, the extent and nature of additional
resource identification and use, etc.

It 1s easy to see that society does not gain respite simply by setting its
sights low, owing to the force of objective factors Iike population growth,
urbanisation, rise in the size of the work force, and unemployment. In these
exercises, we are not in a position to make guesses about the extent of dis-
parities because the exact institutional pattein (role of the private sector,
the kind of farm orgamisation, the piroduct-mix and technology, the tax
structure, the fiscal and monetary policies etc ) associated with the growth
process and the resulting growth rate have not been assumed. However, it
can safely be said that given the growth of disparities over 1950-1976, special
measures are required for correcting the imbalances Around the year 2000,
the disparities are bound to become all the more indefensible because by
then, we would have left behind us nearly half a century of planning for
development. Thus, 1t can be said that continuation of the present institu-
tional pattern will give rise to greaily indefensible mequalities with serious,
nearly unmanageable consequences for law and order administration.
Quantification of such tensions 1 terms of crime rate and size of police
budget 1s an airy-fairy exercise, mainly because these tensions are reducible
through conscious social policy and the expenditure on law and order
can ecasily be diverted to promote higher growth with greater social
Justice

Mehta has not apparently forgotten the equity and social justice dimen-
sion. He has projected what he calls a ‘growth-cum-distribution model’
on the basis of all the four growth-scenarios which he has earlier visualised
This exercise 15 based on a simple mechanical formula (without regard to
how 1t 1s to be brought about) that

every one per cent rate of growth in the per capita GDP must be accom-
panied by at least twice this rate in the per capita GDP of the bottom
40 per cent 12

This arithmetic of growth rates with chosen (airbitrarily) equahisation
factor yields ths following results .

The 3 per cent growth-profile enables the bottom 40 per cent of popula-
tion to have a consumption level equivalent to Rs 500 per annum at 1972-
73 prices (the mmimum level) by 1996-97 only. Obviously, as a consequence
“the principles of both growth and equalisation fail”” It can be seen how, 1f

12Mechta, op. cit, p. 91.
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the equalisation bias was not introduced, the situation will worsen due to
non-availability of this mmimum consumption level cven by the turn of
the century.

At 5,7 and 9 per cent compound rates of growth the bottom 40 per cent
will cross the poverty barrier ;n 1985-86, 1981-82 and 1980-81 respectively.
In fact, with the 7 per cent performance, the lowest 40 per cent reach the
level of the remaining population by 1996-97. It 1s also maintained by Mchta
that with the 9 per cent growth scenario’s operation,

unemployment will almost certainly have disappearcd as with such a
major rate of growth sustained over such a long period of time.1

Such a high level of performance is dubbed ‘out-Japaning Japan’ by Mchta,
though 1t will leave India a long way below the US level; in fact, cven more
than one-third of the developing countries are already around or above
the 9 per cent per annum growth rate induced level.

Mehta’s projection of the distributional aspects scems to rest on shaky
foundations. The biggest snag is how his ‘doubling-principle-of-equalities’
is going to be realised, through what kind of principles, policies, measures
etc. It appears as though income distribution is like putty-clay; one can
gwve 1t any shape one likes, prowided enough has been produced to
begin with. Simlarly, 1t 1s believed that therc is some nccessary posi-
tive co-relation between high and sustained rate of growth of n-
come and that of employment. It may be noted that ecven India’s own recent
experience has been different from such an expectation. As our discussion
of Patel’s projections brought out earlier, a massive redistribution requires
simultaneous social and economic development, changing the structural
and 1nstitutional face of the economy as development takes place.

The disparities leading to social unrest and tensions aspect is grossly
oversimphfied by Mehta’s procedure of dividing the entire population in-
to two groups only, viz., the bottom 40 per cent and the top 60 per cent.
As the analysis 1n the Draft Fifth Plan in terms of many more fractile groups
brought out, many significant dimensions of disparities are discovered by
a more detailed mcome consumption groupmng of the population. From
the point of view of policies concerning the creating of built-in mechanisms
f‘)f structurally interlinking growth and development, the relevant categories
into which the population ought to be divided are those concerning the
differential place and role occupied by different groups o1 strata of society.

Just as the institutional aspects impmging on the distribution of social
power fail to surface in terms of Mehta’s analysis, hardly anything is notice-
able. on the role of social consumption in general and for the less well-to-do

sections 1n particular, m terms of his projections for the year 2000.

3Mehta, op. cit., p. 95.
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As a result of the above-mentioned factors, not much can be mferred
about the disparities—social tensions connection on the basis of Mehta’s
projections. However, a more concrete dimension of the social tensions situ-
ation can be seen in terms of the emerging employment situation in the year

2000.
EMPLOYMENT SCENARIO

The story about unemployment begins with the inadequacy of reliable
estimates on the magnitude of unemployment. In 1971, the Committec on
Unemployment’s estimate put the number at 18.7 million—16.1 million in
rural areas and the rest in urban centres. In 1976, the employment exchange
figures are about 10 million, of which a little less than a half consists of the
educated unemployeds, it rose to 14.44 million by the end of January, 1980,

On the basis of Ambannavar’s estimates (Second India Studies: Popula-
tion, Macmillan, New Delhi, 1975), the labour force will grow from 190
million in 1961 to 420 million by 2000, 7ie., by about 230 million.
Providing employment to this big increment, along with the removal of the
backlog of unemployment of about 20 million and improving the level of
productivity of the underemployeds, are, by all reckonings, stupendous
challenges. For example, if about Rs. 10,000 were needed for creating gain-
ful work-opportunity for one worker, providing full-employment by 2000
would require an investment of the order of Rs 250 thousand crores
We have seen that the perspective worked out by Patel, involving a sustained
growth rate of 7 per cent, necessitates an investment of the order of Rs. 500
thousand crores by 2000, which will be around 25 per cent of the pros-
pective national income. Given the mstitutional restructuring and mobilisa-
tion suggested by him, full employment in 2000 falls within the realm
of possibility. We have also seen in Table 1 that, even according to Mehta’s
calculations in terms of a 7 per cent growth scenario, total savings during
the five year period endings with the year 2000 will be of the order of
over Rs. 383 thousand crores Thus it can be seen that the savings needed
for full employment can be generated provided adequate growth of national
income 1s achieved, which, 1n turn, imposes a gigantic {ask in terms of a
thorough going, new policy package (a specific variety of such a package
was outlined, as we saw in the preceding paragraphs, by Patel)

However, growth and availability of savings are not sufficient to guaran-
tee full employment for the labour force. It also depends on the pattern of
development, on the sectoral and inter-industry composition of output,
scale of production units, technology (capital and labour intensities, cons-
truction period etc ) and locational pattern of economic activities and power,
will and motivation of decision-makers including the question who the
decision-makers are and what their respective roles and responsibihities are.

For example, imitative industrialisation (in terms of products technology,
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management and spatial concentration) which we have, by and large, wit-
nessed so far, cannot meet the needs of creating work and income oppor-
tunities on the scale required. This raises the question: how to change the
content of industrialisation tn terms of products, technology, management
Jocation, etc.? Arc market and private enterprise, along with a regulatory
role of government, equal to the task? What arc the alternatives? Then,
the strategy of agricultural development in our context has to be based on
higher labour intensities than are prevailing presently. It means moderni-
sation of inputs and farm practices have to be based mainly on new and
scientific “objects of labour’ which inciease the cffectiveness of land and
labour and only marginally on the introduction of sophisticated ‘means of
labour’ which can reduce the nced for labour. Then, the shill intensity of
agricultural labour has to be increased much more than equipment infensity
of work. It may be noted that, as of now, compared to Japan and Egypt,
labour intensity of Indian agriculture 1s way behind.

Thus employment and earnings to the masses and the consequent reduc-
tion in disparities are contingent upon both a high and sustained rate of
growth coupled with detailed selective policies about the pattern of deve-
lopment. What would be the situation in the absence of such an employ-
ment-thrust development cannot be precisely indicated except that mm a
general way one may state that the greater the short fall, the worse the situa-
tions with respect to unemployment and disparitiecs (without, of course,
postulating anyone 1o one, proportional relationship). It 1s again obvious
that employment and disparities are the variables most closely bearing on
the social tensions and harmony, more so when the phenomenon of partial

and slow growth worsens both the absolute and relative position of the
large majority.

QUANTITATIVE PROJECTIONS

Apart from Surendra Patel’s and the Ford Foundation projections which
I have discussed i the preceding part, I could obtain one more private study
on projections of income growth for the year 2001 The results of this private,
unpublished study are presented below.

Table 2 presents four projected levels of national income at 1960-61
prices. From the futuristic view of real economic growth and welfare, per
capita mncome projection is of crucial significance. The per capita income
])-I‘OJCCﬁO'n is definitionally based on national income-projection and popula-
tion projection Since there are four views underlying 1ncome-projection
a‘nd population-projection respectively, their various possible combina-
txon.s can yield as many as sixteen views underlying the per capita income
pro“ectl.on..The sixteen elements represent sixteen different angles from which
Per capita income can be viewed, each yielding a single level of income per
capita. On this format, per capita income estimates have been prepared
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TapLe 2 PROJECTED LEVEL OF NATIONAL INCOME AT 1960-61 PRICES

(In  Rs. crores)

Views 1976 1981 1986 1991 1996 2001
View 1 30371 48911 78771 126861 204309 329041
View II 25837 35397 48495 66422 91031 124720
View LI 24647 32212 42100 55022 69891 91227
View IV 22289 26342 31133 36796 43490 51401

for different years which are presented 1n Table 3. It may be noted that for
each year, the range of variation in the size of income per head 1s defined
by two hmuts, which shows that the range 1s wide, because the degree of
variabihity in the underlymng assumptions 1s high; 1t varies from extreme
optimism to extreme pessimism. For reference and operational purposes,
an arithmetic mean of all possible levels of income for each year has been
calculated; these average figures are placed at the bottom of each box. It
shows that, other things remaming constant, India’s real income per capita
(at 1960-61 prices) may increase from Rs. 348 6 in 1971 to Rs. 4217 mn
1976, Rs. 526.6 in 1981, Rs. 667.8 in 1986, Rs. 861.5in 1991, Rs. 1124.4 m
1996 and Rs. 1498.7 in 2001. This means that the real income per head may
increase three and half times in the course of the next two and a half deca-
des, i.e., a cumulative growth rate of about 5 per cent per annum

There may be an upward bias 1n the estimates presented above. The up-
ward bias results from the mcoiporation of a probable 10 per cent growth rate
in national income as oneof the views If we drop this view of income growth
from the assumption, it 1s found that India’s per capita income mn 2001
will be about Rs. 896. If the extremely optimistic views are dropped not
only with regard to income growth but also with regard to population growth,
it is found that the per capita income for 2001 moves down to about
Rs 833 If even the modeiately optimistic views with regard to mcome and
population growth are also discarded the per capita income at the turn of
the century 1s further revised down to Rs 625 The more optimistic views
one drops, the more conservative become one’s per capita income estimates

The element of real optimism, without qualifying it with respect to degree,
consists in the postulation of a steady 11se 1n the level of per capita income
This implies that in the years to come, national income will grow faster than
Ppopulation In fact, 1t 1s believed, though population growth per annum may
vary somewhere between 1 5 per cent and 2 5 per cent, yet national mmcome
growth per annum may vaiy somewhere between 3 5 per cent and 10.0
per cent It follows from these assumptions that the per capita income growth
per annum may vary somewhere between 2 0 per cent and 7.5 per cent.
These rates may appear quite high because these are cumulative rates and
because these rates have not prevailed in a sustained level in the past. If
one goes by the 1ecord of our past performance, say, over the period of two
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TasLe 3 PROJECTED PER CAPITA INCOME (in Rs, at 1960-61 priccs)

1976
Views on national income View 1 View Il View 111 View IV
Views on population
View 1 516.0 439.0 418.8 378.7
View II 493.7 420.0 400.7 362.3
View 111 493.4 419.7 400.4 362.1
View IV 483.8 411.6 392.6 355.1
Average 421.7
1981
View T 769.9 557 1 507.0 414.6
View II 715.9 518.1 471.5 385.5
View III 708.1 512 5 466.3 381.4
View 1V 691.0 500.0 455.1 372.1
Average 526.6
1986
View T 1154 6 710 8 6171 456.3
View 1 1049 1 645.9 560.7 414 6
View III 1015 5 625.1 542.7 401.3
View IV 979.2 602 8 523.2 387.0
Average: 667.87
1991
View I 739 9 911 0 754 6 504.6
View 1I 1549 811.5 672 2 449.5
View III 1456 3 762.5 631 6 422.4
View 1V 1387 5 726 4 601 8 402.4
Average: $61.5
2001
View 3999.0 1515 § 1108 7 624 7
View 11 3449 8 1307 6 956.4 538.9
View III 2995 9 1135 5 830.6 468.0
View IV 2785 4 1055 8 772 2 435 1

Avcrage : 1498.7

decades (1951-71), India’s pei capita income in 1960-61 prices cannot exceed
Rs 550 by the year 2001. However, 1t 1s hoped that India in near future
will be ablfz to break the low level growth trap such that, with regard to
per capita income growth, a break from the past trend may be established.
In other words, some sort of a theory of ‘great spurt’ (Greschenkron) ligs
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behind the per capita income projection in this exercise

From the above exercise it can be seen that not much useful purpose
can be served by making projections about future income which are based
stmply on quantitative assumptions about growth rates, savings ratios, and
mput-output and capital-output ratios. For purposes of drawing policy
mmplications and action guidelines, detailed policy-mix assumptions m a
broad sense of the term, and administi ative mechanisms and effectiveness assum-
ptions, with their counterpart of growth rate assumptions, are required, and
not simply faith and hope 1n some sort of a theory of great spurt. Needless
to say, this 1s a big and ambitious exercise, but 1t 1s certainly needed 1n order
to throw light on lines of advance action so essential if we are not to be
caught unawares 1n the turmouls of the future and effective contingency plans
are to be made ready for meeting anticipated crises The twostudies discussed
earhier provide some elements of such an exercise.

IN LIEU OF CONCLUSIONS

We can briefly sum up the major conclusions of the foregoing as follows:

In view of the difficulties involved in making growth and development
projections, not many such projections have been made. We have surveyed
three attempts based on three different methodologies and approaches at
such projections 1n the present paper and brought out some of their implica-
tions for social development and public polcy.

One thing which comes out fairly clearly from the various projections
of the growth of the economy and population 1s that a fairly rapid rate of
growth of the economy 1s an objective necessity, particularly for a country
like ours with 1ts demographic pressures, the historical nature of backward-
ness, the rising level of expectations, nature and pace of urbanisation (or,
metropolitanisation) and extreme disparities In fact, one can be a little more
firm and say that if we just succeed 1n obtaimming a repeat peiformance on
the growth front of what we have achieved 1n the preceding three decades
or so, we will hardly be able to contain the fmpendmg crisis, sharpened
additionally by international demonstration effect, greatly aroused expecta-
tions and enhanced politicisation of the masses. A slow growing economy
(around three per cent rate of growth of per capita incomes) not only fails
to bring about cheer to families with a low-standard of hving and a re]atlvel-y
heavierincidence of unemployment-under-employment, and increases disgan-
ties, but restricts the capacity of the state to provide the public amenities
and socialised consumption even on the minimum needed scale

An overall rate of growth of about three per cent will imply an even slower
rate of giowth of agriculture and thus may fall shoit of the hunger level.
In the field of mdustries such a growth rate will cause a much wider failure:
mputs for modermsing agriculture, wage-goods for the lucky among the
rural and uiban labour force who have assured flow of purchasmg powcr,
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jobs for the teeming mullions, equipment etc. for social overheads, growth
of small towns through a scatter of small and modernised houschold indus-
tries, prevention of the over-growth of megapolicies, balanced regional deve-
lopment; none of these avowed ends of rapid industrial development can
be obtaned at a 4 to 5 per cent rate of growth of industrial output. The
implications of this growth rate for the extent of capacity utihsation in the
already nstalled heavy and basic capital goods industries too arc not very
encouraging because it cannot generate adequate demand for either fresh
capital construction or for modernisation and replacement.

We have spelled out the implications of the various growth rates for
employment generation. If full employment remains a far cry for rates of
growth lower than 7 per cent, it can easily be visualised what massive pro-
portions unemployment will assume at a 3 per cent growth rate. Taking an
overall view, it can, therefore, be maintained that on an cconomic plane a
3 per cent or lower rate of growth can be seen as causing severe socio-econo-
mic and political crises. The social tensions™ implications and cquivalent
policing needs 1n such cases may well be frightening and hardly a manage-
able and pleasurable task even for a quantifier.

While 7 per cent or higher rates of growth along with certain policies
may be able to provide answers to many of the fundamental problems of
Indian economy, society and polity, its implications for quality of life and
holistic social development are a function of a number of non-cconomic
variables, which connot be dealt with here

Whatisimplied for the Indian scene in the foregoing is obvious. Economic
growth and per capita income and wealth have something to do with social
tensions and quality of life After all, it would be rather difficult to main-
tain that affluence as such adds unequivocally to the quality of life or per se
exacerbates social tensions. These will depend on the pattern of development
and the resulting quality of Iife which have a lot to do with the kind of path of
development and the socio-economic policy-mix whicli is relied upon for achiev-

14 3 - >
In the present exercise we have raised some questions regarding social tensions and
not regarding social contradictions

. . The question of social contradictions is a basic one
and 1s embedded in the existing social structure. The future character of social contra-
dictions will depend on many basic social processes which have not been, and cannot be,
analysed 1n a short paper like the present one. Tt goes without saying that it is a far more
challenging task As Nizard Lucien, puts it, social tensions “are manifest, the latter
(social contradictions) may be latent or potential and are not empirically observable Ten-
?_lortls express a conscious and exteriorised conflict of mnterests that may be ephemeral or
Ig;n‘i::y‘l:ngogtrta dlg.tlon structurally opposes roles and processes that are both comple-
system Acsg ral ictory, whose joint reproduction is a permanent feature of a social
and this is one ofmfh system might Possibly reduce or eliminate certain social tensi9ns
that 1s an 1nherent ¢ essential functions of regulation. Tt cannot resolve a contradiction
political risks b part of the system, but merely attempts to circumvent or reduce the

Tisks by dealing with some of the resulting tensions.” “Planning as the Regulatory

R ” 2 .
3 sgr\o?\c;:énon of the Status quo” in Planning, Politics and Public Policy, ed. Hayward, J.
on, M, Cambndge University Press, pp. 440-441.
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g modern, non-spontaneous, sponsored economic development. It is equally
clear that 1n the absence of economic development, social tensions bursting
out in the form of overt crime cannot be contained because the major physi-
cal where-withals of social harmony and increased cultural content of life
are provided through and in the process of economic development In brief,
a certain 1ate of growth of the economy is a necessary but not a sufficient con-
dition for social development. Hence the projections for the economy-wide
variables throw some limited light on future areas of policy intervention,
designing of new and modification of existing institutions, tension-points
and needs, methods and magnitude of public intervention and magnitude
and pattern of economic expansion, etc. A more sharply pomnted picture
can be obtained on the basis of a series of really multi-dimensional, inter-
disciplinary studies. In-any case, extrapolation of existing rates and patterns
of induced and autonomous change i a sub-system as ciucial as the economic
bringsout more about the adequacy or otherwise of the present patteins seen
m the Iight of their future consequences than about the future as such

0

About the Future

Purposeful action is aimed at validating some image flung ahead
of us mn time: a “project”. The more time the achievement of a
project requires, the more thought we give to changes aptto occur
m relevant circumstances. Thus we both wi// some thing to come
(the actualisation of our pioject), and try to guess other things to
come (1elevant future circumstances) Man, naturally and unavoida-
bly, thinks about the future.

—Introduction, BERTRAND DE JOUVLNEL,
Futuribles, Droz Geneva, 1963.



Criminal Justice Administration:
Planning for the Future

S. Venugopal Rao

THE CRIMINAL justice system represents orgamsed societal response
to crime. It conforms to the accepted definition of a system as “a com-
plex of elements or components directly or indirectly related in a causal
network, such that each component is related at least to some others n
more or less stable way within any particular period of time...””?
Nevertheless, viewing the criminal justice system in its various operational
stages, 1t 1s difficult to perceive it as a unitary system. On the contrary, it
emerges as a loosely-kmit medley of diverse institutions (police, judiciary and
corrections) striving apparently for the consensual goal of effective control
of anti-social behaviour but often working at cross-purposes. This happens
because the functions of the major components of the system are performed
in different settings and perceived from divergent situational perspectives.
Added to this are the complexities mherent 1 the functions of the compo-
nents. From the police we demand willy-nilly effective social protection while
safeguarding the rights of those who have hittle respect for them; from the
Judges we expect that they are not only just but appear just; and in the pri-
sons we seek compassion while inflicting pain. Our attitude towards crime
a‘nd punishment undergo dramatic changes rangipg from pamc and vindic-
tive retaliation to a deep concern for human dignity and an impassioned
zeal for reforming the deviant The system that has emerged from historical
caperience and alien mmposition is extremely complex and differs widely
fi ronll other administrative systems which have more specific and well-defined
goals,
_ Exposed to a series of stresses and strains in the seventies, the criminal
justice system in India shows unmistakable signs of wilting. The courts are
clogged with hundreds of thousands of cases reflecting the enormous delay
and 1rritations of the system; the polhice have failed to achieve a reasonable
degree of public acceptability and display serious cracks in organisation;
and the prisons, euphemistically termed as correctional institutions, are

1 -
Hauﬂ;lggcy, W., Sociology and Modern System Theory, Englewood Chffls, NJ, Prentice
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totally out of tune with the reformatory ideology which dominates penal
policy. By and large, the criminal justice system reveals a disconcerting degree
of hollowness, a deepening sense of frustration and lack of direction.

Why has this come about? Some obvious factors such as legal conser-
vatism, organisational mertia, politicisation and lack of resources come to
mind. They are undeniable, but overriding them 1s the harsh reality that in
the cructal years immediately following independence, there was hittle or
no planning in criminal justice administration although the country’'s
commitment to the rule of law was articulated in no uncertain terms in the
Constitutron. The enunciation of principles, imbued with soaring 1dealism,
was not followed up by constructive action to restructure the existing insti-
tutions appropriately. The consequences of this serious neglect have surfaced
now.

- In extenuation of the organisational neglect of planning in an area of
human relationships where the impact of socio-economic and political
changes was 1nevitable and should have been foreseen, 1t is often put for-
ward that the agencies which constitute the criminal justice system are crisis-
oriented and have hardly any time to plan for the future. Thus the failures
of the system today can be traced to our inabulity to think ahead in 1950.
Today’s problems are vastly different and more complex than those of
yesterday; tommorrow’s will be infinitely more so. We can prepare for change
only if we have some idea, however vague, of what the future holds.

Dror’s definition of planning as “the process of preparing a set of deci-
sions for action 1n the future, directed at achieving goals by optimum means’’®
1s a generalised statement which nevertheless underlines the nced for think-
ing ahead of the times, antictpating the situations that are hikely to emerge
and being prepared for them. The first stage in the planning process with
Particular 1eference to criminal justice 1s visualisation of the state of society
as1t 1s hikely to emerge and the nature and intensity of social tensions that
are likely to be generated We must also accept the limitations of this exer-
cise as pointed out by Katz: “Forecasting the future is no guarantee that
we will be able to meet the problems we see; but, at least, 1t can accomplish
one thing-——avoidmg the fear of the unknown and the unexpected.”®

CRIME RATE IN THE FUTURE

What does the future hold? A horrendous growth of crime or a crimc!cs#
Society, the utopian dream of samnts and philosophers? Futuristic projec-
tions are hazardous and more so in regard to a phenomenon which has to

*Dror, Y, “The Sociology Planning Process : A Facet Design” in Planning, Prozr;é’q"
mmg and Budgeting+ 4 Systems Approach to Management, Chicago, Itfﬂr};hflm. 1 ! :!
Katz, Michacl, S, “Cryminal Justice Planming* Prediction or Projection™, i Crintir:

;g;{;ce Planning and Deyvelopment, ed Alvin W. Cohn, Beverely Hills. Sage Publications,
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be assessed 1n relation to the cultural, social, economic and political posi-
tions which the counfry may take.?

One of the major difficulties in forecasting the state of crime even within
the foreseeable context of the turn of the next century which is barely two
decades away is that the socio-political movements seeking radical changes
in the structure of society can be seen as plausible only 1n retrospect. When
Gandhiji launched his historic ‘Quit India’ movement in 1942 it was difficult
to imagine that within six years the nation would free itself from the colomial
yoke which appeared so impossible. Yet, 1n retrospect, we can see how
inevitable was the event as also the uprooting of millions from their homes
and the savage killings of partition.

Another difficulty relates to the use of social indicators. Presently crime
rates are ‘jumbled’ and represent a conglomeration of different types of crimes
of varying seriousness and impact, commencing from murder at one end of
the scale and a minor traffic violation at the other. How can valid socio-
political indicators be constructed, let alone a common crime rate? This
difficulty was placed 1n perspective by Bell:

We do not know exactly what relates to what and how. In a general
way....we know that there are correlations between heavy mugration
and crime rates But we do not have the model of the economy, and so
we lack precision in relating social change to each other.5

In the first year after mdependence (1948), the incidence of crime under
the' Indian Penal Code alone was 625,000 for a population of 342 mullion.
Thirty years later, in 1978, the incidence of reported crime stood at 1,313,564,
W?ule the population rose to 635 8 million.® The three decades have thus
witnessed a substantial increase in crime 1n rough proportion to population
whxcl{ nearly doubled in the interval. Subject to the fluctuations which were
occasioned by external factors, the rise in crime has been steady, but there
15 a perceptible increase n the rate of crime from 183.2 to 205.8 per ten
thousand. By the end of the century, the population in India is expected to
be very near the one billion mark. Given the same socio-political and econo-
mic copdltions and the same rate of change, a simple linear relation-
ship will pr oject crime under the Indian Penal Code to about two million
and Oth'er offences to about five million. Reported crime in the Indian
context is barely one-fifth of actual incidence, and if the same content of
hidden or unreported criminality is accepted, it would be quite reasonable

4yer, Raghava, “Th
Martinug Nyhoff, 1972,

5 . .
Bell, Daniel, The Coming of Post-Industrial Society, 1976, Arnold Hemnemann

6
of P'S’e statistics were drawn from Crime India, the annual publication of the Bureau
ice Research and Development, Government of India. The figures for 1978 are

compiled from quarterly statistics and will need some correction.

e Great Challenge” in The Future is Tomorrow, The Hague,
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to anticipate that the emerging society at the turn of the century will be fac-
g a forbidding challenge of crime to the tune of about 10 million offences
under the IPC and 25 muillion under special and local laws, although all of
them may not be reported and processed in the criminal justice system.

It would, however, be a serious error to attempt a simple linear relation-

ship i the mudst of bewildering changes. The rate of change may be more
rapid and spectacular in the coming two decades than in the last thirty years.
The non-linear 1dea of time adds a new dimension to any futuristic projec-
tion.” The impact of the growth of population does not permit measurement
i mere numbers. Population growth of the dimensions visualised by our
demographers must necessarily disrupt the eco-system. The effects of environ-
mental pollution are already well known. The development of megalopolitan
cities—it 15 anticipated that there would be five of them in India at the end
of the century—will mean rising pollution, food shortages, pressures on
housing and transportation, and consequent tensions leading to neurosis
and crime. Inflation, emerging from the disparity between demand and
supply will be another important crimmogenic factor. It was estimated that
world demand for goods and services had expanded by about 4 per cent
during the quarter century (1950-75), but more than half of production gains
were absorbed by the population growth. Crowding and competition for
dwindling resources accentuated by the energy crisis (if alternative sources
of energy are not forthcoming by the time) will increase individual and cor-
porate aggression and the stress situations created by an escalating popula-
tion will result 1n serious behavioural aberrations which include child abuse,
drug addiction, and brutality.

In 2000 AD India will not be a post-industrial society Although
the rate of urbanisation will gather greater momentum, the rural areas will
not be depopulated. There will be a greater volume of migration—the pro-
cess 1itself contributing to higher crimmality— but the overall growth of
population will compensate 1t. The pressure on land will be severe in rural
areas and thus conflicts will be accentuated both 1n the urban and rural sett-
mngs, and increased crime rates have to be anticipated in the rural mi]ieu. as

. Well and this will be assisted further by improvement in the communication
system There are already clear indications of increasing crime rates in the
rural areas. '

The most alarming feature of the present trend is the growing involve-
ment of youth in crime. It is a corollary to the demographic trend—the
significant growth of population between the ages of 18 and 25 by the end
of the century and the spectre of unemployment which cmerges with

TWilkins, Leslie, T., “Crime and Criminal Justice at the Turn of the Ccntur}'”_o n
The Future Society+ Some Aspects of America in the Year 2000, The annals of Amcrican
Academy of Social Scienees, Vol. 408, July, 1973. For a full discussion of nccc]cratlc_m
of change, sec Margaret Mead, “The Future : Prefigurative Cultuies and Unknown Chil-
dren™, in The Futwist, ¢d. Toffler, A.Random House, New Yotk, 1972.
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unambiguous clarity. The American futurist may take solace that the post-
war baby boom would be reduced substantially by the end of the century,
but 1n India, we have no ghmmerings of such hope. The family planning
programme has been vitiated by the traumatic experiences of the emergency.
Ignorance and religious obscurantism continue to inhibit progressive plan-
ning. Two decades are thus too-short a time for a whole people to readjust
themselves to the compulsions and realities of population control although
two reservations have to be made as suggested recently: “Possibly by 1985,
some dramatic new technology in the field of population control will deter
growth considerably in a revolutionary direction.”8

It 1s surprising that Alvin Toffler who shocked the world with the shape
of things to come devoted barely a page to crime although it 1s very much
on the cards that crime will dominate the life in future societics in much
greater measure than we are able to comprechend. He said:

Given skill, the men of tommoirow will be capable of playing in ways
never dreamed of before. They will play strange sexual games They
will play games with the mind. They will play games with society. And
m so doing, by choosing among the unimaginably broad options, they
will form sub-cults and further set themselves off from one another.?

He was, of course, thinking in texms of the post-industrial stages of affluent
societies which are likely to create certain anti-social gioups who will dis-
1upt society not for material gain but for the sheer sport of beating the sys-
tem. By 2000 AD, the situation 1n the third world will be different from
what it 1s today. But here too, crime will emerge {from leisure-forced due to
massive unemployment. As the crisis deepens, brutalisation and violence
will tend to rise It must, therefore, be reiterated that the simple lincar pro-
jections of crime attempted on the basis of imited demographic and crimi-
nological data have to be adjusted to unexpected changes in the economic
structure, the impact of mternational developments, the resource position,
the efficacy of the political system and the impact of science and technology.

Whether 1n examining the current trends of criminality or in attempting
their projection at a future date, the role of legislation cannot be ignored.
-While new laws continue to be made as changes overtake society, there is
reluctance to remove the penal laws which are either obsolete or have little
meaning with reference to our existing knowledge. Thus there 1s not only

an increasing degree of criminalisation, but considerable mismatching of
law and social need As Wilkins observes*

Legislation by reason of its very nature, has difficulties in coping with

8Mayur, Rashmi, “The Coming Third World Crisis” m The Futurist, Volume IX, No
4, August 1975
9Toffler, Alvin, Future Shock, London, Pan Books Ltd, 1970
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projections and probabulities, future events, no matter how probable,
do not provide a strong argument. Legislation must, by this token and
mdeed almost by definition, always be out of date.. If the disparity
between law and the needs of contemporary social control 1s mismatched,
then the degree of mismatching will tend to increase as we move towards
the next century.l0

From the foregoing 1t 1s clear that we may not be able to project a pre-
cise estimate of crime either quantitatively or qualitatively, but we can
predict some of the situations and conditions which are likely to prevail
and have an impact on the nature and volume of crime They suggest that
if crime 15 mtractable and defies a solution now in the early eighties, 1t will
be moie so at the tuin of the century

)
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According to demographic projections, the population of India
at the beginning of the next century will be 945 million of which
about 300 million will be urban e

Along with population explosion, there will be unemployment
explosion According to Raj Krishna, in 1973, 28 per cent of
Indians wete 1dle, 33 per cent were poor, and 12 per cent were both
idle and poor. By the end of the century, the number of the un-
employed and the poor will be staggering 2

The attempt to substitute a feudal and capitalist order by a socia-
Iistic pattern of society through democratic means 1s bound to
meet with considerable resistance and consequently demand ex-
tensive penal legislation which 1imphes enhanced criminalisation
The threat to the quality of Iife emerges not only from what are
designated as traditional crimes, but in an increasing measure
from the more sophisticated and extended forms of crime, charac-
teristic of industrial societies, e g , white collar crimes, environmental
pollution, vehicular homicides, drug addiction, illicit immaigration,
etc.

The development process 1tself will generate more crime by virtue
of the mevitable rise in the aspirational level, and a higher degree
of alienation

The advances 1 science and technology will add a new dimension
to criminality

As global wars tend to recede under nuclear threat, international
tensions will be sought to be resolved through crimmality (terro-
rism and sabotage) — a contingency which all societies ncluding

10Wilkins, op cit

HRaghavachari, S, “Population Projections 1976-2001”, m Populution wm India’s
Development, ed. A Bose, Vikas, New Declhi

12Nag, Kinshuk, “The Unemployment Explosion®, The Indian Expiess, June 17, 1976
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India will have to face. It is also reasonable to anticipate that
similar techniques will be adopted by ideological pressure groups
at the national level also.?®

The projection of the alarming dimensions of crime and the prospect
of brutalisation and violence which we foresee in the not too distant future
ratse a number of issues of critical importance relating to the structure and
organisational capacity of the existing criminal justice system. A redeeming
feature, however, 1s that crime 1s not an absolute entity whose proliferation
and 1ntensity can be measured in accordance with the principles established
i physical sciences. The society at the turn of the century may not be in-
capable of generating the countervailing forces to help in the control of
crime.

DIRECTIONS OF CHANGE

Given a rough 1dea of crime and social tensions in relation to the socio-
economic growth projections by the turn of this century, an attempt will
be made to 1dentify the major areas i the criminal justice system which
demand change not merely in form but in content and philosophy A radi-
cal restructuring of the entire system, divested of traditional prejudices and
iterests, and committed to a common goal of societal regulation and
crime preveniion, emeiges as the most compelling task in the coming two
decades The directions of the change are briefly discussed in the related
settings of criminal law and procedure, police and correctional ser-
vices.

The overreach of criminal law and its proclivity to lag behind the com-
pulsions of social change are well known, but there are no significant indi-
cations of any sustained effort to overcome its inherent conservatism. There
1s perhaps no other mstitution which 1s more tradition-bound than criminal
law with 1ts unwavering faith in precedents and irrational sensitivity to
change The coming decades will witness a spate of legislation, a process
of acute crimmalisation. In a situation of this nature, a suitable machinery
has to be evolved to review the laws, orient them to the changing condi-
tions and values and reduce the ever-increasing burden on the system. Such
review and action have to be based on systematic research and evaluation
which are conspicuous by their absence on the Indian scene. The scope,
functions and working of the Law Commission have to be enlarged specta-

cularly to enable 1t to play a positive and constructive role in criminal
law policy formulation.

18Rao, Venugopal S., “Contemporary Trends of Crime”, Seminar on Perspectives in
Crlmlrlology, Indian Institute of Advanced Study, Simla, 1978 Extracts taken from the
author’s forthcoming book Ciime in our Society, Vikas, New Delhi.
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The most important task of the criminal justice system i the coming
decades 1s one of divesting 1tself of the responsibility for formal intervention
in many areas of social relationships. It means a pragmatic separation of
sertous crime from minor offences and legal violations and eliminating the
latter from the purview of formal judicial process. In short, 1t signifies selec-
tive processes of criminalisation and penalisation, ie, concentration of
the system on more serious acts perceived as crimes from the angle of social
harm and dealing with other forms of anti-social behaviour through alter-
native channels of conflict resolution—Iless severe sanctions, administrative
action, and informal adjudication at community level.

In 1ts present form, the judicial system 1s cumbersome, dilatory, expen-
sive and even discrimmatory The concern for the offender’s rights and
privileges 1s so disproportionately weighed 1n his favour that it has resulted
in proliferation of technicalities which impede 1ts effective functioning The
dimensions and the nature of cruminal activity in the ensuing years may not
permit this legal luxury. The balance between individual rights and social
justice 1s no doubt dependent on the political philosophy of the state, but
we can reasonably anticipate the emergence of new orgamisational models
1n the system. The admunistration of criminal justice in India follows the
Anglo-Saxon adversarial pattern in which the enforcement component
(police) 1s reduced to the position of a party in dispute In such a system,
procedural aspects of law are bound to donunate When crime and violence
reach forbidding proportions and the criminal justice system 1s found to be
madequate 1n achieving social goals of equity and justice, changes in the
system are inevitable. There may be vehement opposition to change, not
the least from the legal and judicial profession 1tself which develops 1ts own
vested interests and prejudices, but the realities will be so compelling that
soctety will be left with no alternative The Law Commission 1n 1ts 47th
Report, while accepting the gravity and pervasive nature of socio-economic
offences 1n society, have suggested certain basic changes in the concepts of
criminal law and observed :

If legislation apphicable to such offences, as a matter of policy, departs
from legislation applicable to ordinary crimes in respect of the traditional
requirements as to mens 1ea and other substantive matters as well as
some ponts of procedure, the departure would, we think, be justifiable 14

The trend 1s unmistakable; and even in regard to traditional offences Iike
rape and exploitative practices against weaker sections, there 1s a swelling
demand for replacement of the cumbersome Anglo-Saxon procedures by
more pragmatic, expeditious and effective alternatives, and it appears almost

14The Law Commussion of India, 47th Report on the Trial and Funishment of Social
and Econonuc Offences, 1972
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certamn that the Indian crinunal justice system will veer round to an inquisi-
torial system of adjudication, with suitable adjustments.

Decrirunalisation and procedurcal simphification are not the only reforms
that can be anticipated The sheer burden on the system will compel decen-
tralisation—an organisational reform with which we tinkered but did not
have the political will to carry it to the logical conclusion. There has to be
increasing recourse to adminstrative adjudication, on-the-spot disposal of
minor offences and common man’s courts at the grassroots level. Present-
ing the case for nyaya panchayats, Mr. Justice Krishna Iyer says:

The great advantage of common man’s courts at the panchayati level
1s not merely that it promotes accessibility to the institution of justice
for the httle man, the deprived and the neglected classes who are priced
out of the judicial market and forbidden by the logistics of court-centred
justice from reaching the institution, but also because of informality of
the procedure 18

Our experience with these courts has been mixed and grave doubts have
been expressed about therr viability and integrity ammdst intense factionalism
and casteism, but a people-oriented criminal justice system 1s bound to emerge
from the compulsions of the future.

"POLICE AND SOCIETY

The visibility of the police far exceeds that of the other components of
the criminal justice system because 1t 1s the segment which provides to the
majority of citizens their first contact with the system. Public attitudes to-
wards law and social regulation are, therefore, moulded to a remarkable
extent by the nature of police response and behaviour not only in crisis situa-
tions but also in day-to-day interactions The events of the seventies have
exposed the major deficiencies of the police—politicisation, lack of social
responstbility, and acute demoralisation. Many of the present ills of the
police continue to be speciously attributed to ‘colonical legacy’, overlooking
the dismal truth that over three decades the political and administrative
leadership did little to restructure the organisation and equip it to cope
with the demands and expectations of a society struggling to move from
tradition and feudalism to modernity and socialistic pattern through demo-
cratic means The solutions were often sought 1 the numbers game, with
an emphasis on the armed component The police-people ratio which deter-
mines the requisite level of policing 1n any society will certainly compel in-
creases in manpower and the impact of science and technology will necessarily

15]yer, Krishna, V.R , “Nyaya Panchayats in Retrospect and Prospect”, in Of Law
and Life, New Delhi, Vikas, 1979,
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demand far-reaching innovations m communications, transportation,
investigative techniques, laboratory facilities, data information systems, etc.,
but neither numerical increases nor technological inputs will make the police
more acceptable and socially purposive unless it can combine its pumtive
role with the service function in an appiopriatc manner.

In a report prepared for the Fifth United Nations Congress on Crime
Prevention and the Role of the Police it was said:

Police planning is complicated by the delicate balance which it must
strive to maintain while attempting to provide adequate protection that
will help to preserve the climate of secwity without creating the feeling
of oppressiveness and resentment of police authority which the intensi-
fication of its activity may arouse 16

1t 1s wishful to hope to achieve this balance without making courageous
changes 1n the existing recruitment policies which we have inherited from
the colonial past and to which we cling due to menial 1ese1vations that an
enlightened police force may entail higher investments and may not be amen-
able to strict regimentation and discipline. The police system was thus design-
ed on the basis of distiust and continues to function within that fiamework,
Admittedly, checks and balances are necessary m any oiganisation which
wields power, but in the Indian context, this concern was taken to the ex-
tremes of distrust which dominates and vitiates the system. One has only to
go through the papers relating to the deliberations of the Police Commis-
sions of 1861 and 1902 to recognise ithe unenviable position in which the
policeman was placed and stigmatised. Tt was perhaps inevitable in the con-
text of the times 1n which the police system was evolved by the British, but
precious little was done after independence to rectify this glaring deficiency.
In the obsessive commitment for discipline, the need for participatory
management, which is so essential for large organisations dealing with
human behavioural problems, was totally neglected.

The constabulary constitutes more than 92 per cent of the police force
in the country; and yet, the individual constable’s contribution 1o the sys-
tem is not sound. This is a harsh thing to say in the light of the many sacri-
fices he makes and the deplorable conditions 1n which he works, but 1t is
true enough. In the police organisation, the human element 15 the most cri-
tical resource which is subject to extreme pressures and tensions. If the police
organisation has to play a socially purposive role in the criminal justice
system, the constable who holds a key position in the hicrarchical structure
must be entrusted with higher responsibility. Tt means the emergence of a

new type of constable », ~ arry himself with dignity, authority, sclf-
I&8United Nations, 7T " cial Consequences of Crime: MNew Challenges

for Research zand Planning ", for the VYN Congresson C,° 4D
and Treatment of Offend. )
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respect and social acceptance. Hopefully, the coming years will find the man
and fit im appropriately into an organisational model which can cope with
the complexities of rising crime and social change. The constable can no
longer be a mere symbol of law; he has to be a true representative of law,
vested with adequate operational responsibility, administiative discretion,
and social status The difficulties in effecting a change of this magnitude are
not miimised, but 1t 1s a reform which can no longer be postponed if the
credibility of this vital component of the criminal justice system has to be
established.

ALTERNATIVES IN PUNISHMENT

Having adopted the Anglo-Saxon pattern of criminal justice for our
society, our innovations and reforms in relation to the treatment of offen-
ders have been linked invariably to western experience. Whether it is juvenile
justice, probation, parole or other diversionary practices, the linkage is
obvious, but unfortunately, the new correctional panaceas have not regis-
tered noteworthy successes and some had even to be discarded demonstrat-
ing the limits of cortectional reform against the backdrop of the ctiology of
crime

Death penalty and incarceration are the major responses to crime even
today. The debate on capital punishment will go on for many years to come,
and I do not wish to enter into it in this particular context because, consider-
ing the numbers nvolved, its relevance to the criminal justice system from
an operational angle, 1s questionable. One can, however, foresee that there
will be gradual and increasing predisposition fo turn away from this extreme
form of punishment. .

The prison, as the major institution of punishment, has also been with
us from time immemorial. The system 1s primarily oriented towards con-
finement of dangerous offenders as punishment and their isolation as a
strategy for social protection The prison system was developed on the basis
of rationalist assumptions regarding the control of human behaviour, During
the last hundred years; there has been a significant shift from punishment to
correctionalism and a series of efforts were made to convert prisons into
mstitutions for correction and rehabilitation of offenders. That these efforts
have not registered the anticipated success is now recognised. The conditions
mn prisons reflect the general failure and breakdown of correctional 1deology
—not because there was something wrong with the ideology, but because the
conditions 1n the prisons, however improved, can never be conducive to
reformation with security control as the dommant element of pirson adminis-
tration. Writing on the ‘uncivilised and inhuman’ conditions in British pri-
sons, Peter Jenkins reported recently:

The crisis in the prisons goes decper than oveipopulation of rotting
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Victorian jails. The prison service has lost its purpose and imprison-
ment itself stripped of its moral rationalisation.?

The recent exposures in Tihar jail in Delhi and the reports of various
jail reform committees bespeak of the conditions of human degradation in
Indian prisons. The malpractices, corruption and filth of the jails emerge
from brutalisation of the service which has to deal constantly with a set of
people who have to be ‘controlled’ in closed settings.

It is difficult to foresee even by stretching our imagination that the com-
ing years will make the prisons really correctional. It is doubtful if any
society can doit. There were no utopias yesterday and there will be none
tomorrow.

Whatever may be the views of contemporary penologists who would
like to do away with prisons, imprisonment will continue to be the sheet
anchor of all societies because it 1s the only means of 1solating dangerous
criminals whose segregation 1s a social necessity. I think we should be clear
m our mind as to the purpose and functioning of the prisons without burden-
mg them with correctional philosophy. It is for this reason that there must
be minimal inputs of offenders into the prisons, restricted only to those whose
liberty 1s 2 menace to others. For the rest, alternative avenues of rehabilita-
tion and correction have to be explored. This is not to say that conditions
in prisons should not be improved. The need for restructuring and reform-
g them from a purely humanitarian angle is obvious, but i1t must be recog-
mised that the process of rehabilitation of offenders, if 1t is to succeed, must
be attempted outside the prison setting The answer is diversion from the
prison If devised on the basis of proper research and prior evaluation, some
degree of success can be anticipated in this area Regardless of the success
of diversionary programmes, correctionalism must be taken out of the pri-
sons and brought into open even if it implies some amount of enhanced
threat, a risk which the emerging society will perhaps accept. By the end of
the century, one may reasonably expect a higher ‘tolerance level’ of crime

CONCLUSION

I have attempted a broad projection of the probable dimensions of crime
and 1dentification of the major areas where restructuring of the system
appears inevitable as a corollary to the compelling demands of the future
No doubt, they may take different forms and directions depending upon the
emergmg political philosophy at the turn of the century. Cross-cultural
studies have generally suggested that incidence of crime and violence in
homogeneous societies is low and the problems of crime control are far

17Jenkins, Peter, Manchester Guardan Weekly, 1980,
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simpler mn totalitarian states.8 1t is, thercfore, not merely control of crime
but effective control within a democratic framework which poses a serious
challenge to our political system. As pointed out by Newman: “We have to
take steps to prevent crime, but we cannot take steps to chill fundamental
freedoms.”’1®

In conclusion, we come back to the basic farlure of the criminal justice
system. It lics in 1ts functional fragmentation which negates unity of purpose
and action. Criminal law rcform, organisational restructuning, optimisation
and enhanced allocation of resources, induction of managerial ¢ pertise
m cach of the segments make up only onc part of criminal justice plan-
ning for the future. They will be of little avail if the system continues {o be
divided against itsclf. There 1s presently little coordination among the police,
judicial and correctional services although changes in one have far reaching
effects on the role and performance of other components, A National Police
Commiission is labouring haid to bring about much delayed reforms in the
police; a high-power committee has been constituted to go once again into
the problems of jail reform; and therc is a hvely debate on revitalising the
courts. All this is to the good, but falls very much short of comprehensive
and integrated planning for the system as a whole. Not only cach part of the
criminal justice system has to be reexamined n relation to the needs and
goals of the total system for the anticipated futurc. but as stressed by Schnei-
der and Foster, “‘plans must be formulated for a variety of alternative futures™
as well 20

0

Human Influence on Prosperity

It has long been recognised that the qualities of 2 nation’s people
have an important influence on its prosperity and growth. This is not
stmply because better labor adds to output in the passive way that,
say, more fertlizer or better machinery does. It is also because human
beings are the source of ideas, decisions and actions on investment,
inovation and other opportunities.

—World Development  Report, 1980,
The World Bank, Washington.

18Clinard, Marshall and Abbott, Danicl, Crime in Developing Countries, 1973.

19Newman, D J., “Issucs of Organization, Process and Reform™, American Behavioural
Scientist, Vol, 22, No 6, 1979.

20Schneider, R. and Foster, R, “Planning and Decentralization”, in Criminal Justice
Planning and Development, ed. AW, Cohn, 1977.



Emerging Needs in Forestry Management

Kamla Chowdhry

HE FIRST national forest policy formulated in 1894 was specially

designed for reservation of valuable imber forests After independence,

in 1947, the policy was revised. Besides maintamning the national forest assets,

the policy statement mentioned checking erosion in mountainous regions,

containing the Rajasthan desert, and ensuring sustained supply of timber

and other forest produce required for defence, communication, industry.
National self-sufficiency of vital forest supplies was one of its aims.

The various five year plans also accorded high priority to production
forestry as well as to community forestry. The First Five Year Plan (1951-56)
document mentioned, “we accord lugh priority to protecting and extending
village plantations of fuelwood and fodder species on suitable waste-lands
m selected localities ”” The Third Five Year Plan (1961-64) provided for a
scheme for farm forestry and fuelwood plantations.

The National Commission on Agriculture, appomted by the Govern-
ment of India, to review various activities 1n agriculture, forestry, fisheries,
etc, stated 1n 1its strategy for forest development that:

the first element of the strategy would have to be production forestry
for industrial wood production. , the second element of the strategy
would be the widespiead adoption of the practice of social forestry—
forestry aimed towards growing and meeting the future fuelwood, small
timber, and fodder needs of rural communities *

On several occasions the prime munister herself has urged the State
Governments and Union Territories for undertaking a massive programme
of social forestiy The memorandum? from the Mimistry of Agriculture
states :

The Prime Mimster has desired all State Governments and Union Tetri-
tories adminmistrations to launch planned campaigns for massive plantation

1Repoit of the National Commussion on Agt:zculture, 1976, Part IX, Forestry.
2No 3-1/80-FRY (FD), dated May 15, 1980, from the Minmistry of Agriculture (Dc
partment of Agriculture and Cooperation), Government of India, New Delhi,



632  Kamla Chowdhry

of trees in the drought affected States. This should compiise arranging
nursertes, digging of trenches, pits, boundary walls, etc., for afforesta-
tion. The campaign should be given high priority in the food-for-work
scheme. Enhanced targets for plantation in the degraded arcas of the
reserved and protected forests as also on community lands, canal sides
and road sides, etc , should be taken up on the onset of monsoon in con-
tinuation of the scheme of employment.

More recently, while inaugurating a meeting of scientists and science ad-
ministrators convened to discuss the science and technology component of
the new five year plan, the prime minister said that swift scicntific efforts
were needed to develop renewable sources of energy to reduce the country’s
dependence on fossil fuels and to help safeguard the country’s environment.?

The unchecked loss of forest cover over vast arcas is the biggest threat
to the ecological balance in the region. The consequences of deforestation
and denudation are indeed serious beyond comprehension. Studies of 17
major reservoirs in India have revealed that they are silting up at three times
the cxpected rate largely because of the dcforestation of upstream areas In
the Himalayan regions faulty land-use patterns, the opening up by a net-
work of roads not all of which are necessary or well aligned or with proper
cross-drainage, have removed the protective vegetative coverand have brought
whole stretches of hillsides and villages crumbling down 1n continuing slides
These so called ‘development’ measures have set in motion the drying up of
springs, loss of fertility of land, migration of able bodied men and womenfolk
condemned to a life of increasing poverty and drudgery trapped as they are
1n a victous circle of economic deterioration and environmental degradation
The decades of neglect have fanned movements such as the Jharkhand
movement.

The uncultivated and neglected lands are variously described as perma-
nent fallow, village, panchayat, ‘revenue,” ‘peramboke,” ‘katti’ wastelands,
and protected and reserved forests. Through long history of land settlements
and uses these lands have become predomimantly common use and collective
mterest These lands, 1f productively utilised, are the greatest untapped
natural resource in India, which will benefit the rural and tribal poor.

Whether the rapid deterioration of such areas 1s due to pressure for in-
creased foodgrain production, expanding population, a lack of interest in
such problems by the foresters, or because forest destruction and subsequent
environmental deterioration is a gradual process 1s really not important.
What is important is to recognise that waste land management has become
one of India’s most critical matters It is also getting clear that the battle of
rural poverty lies in discovering how to manage the interrelated renewable

3Times of India, August 3, 1980.
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natural resource systems of these rural areas so as to maximise the sustain-
able output of goods and services.

If we include the upstream and downstream effects, the welfare of more
than half, the pooier half, depends on the revitalisation of these common
degraded lands

THE IMPLEMENTATION GAP

In spite of government policy, the various five year plans, and the high
political support, deforestation has increased to alarming proportions.
According to the Central Forestry Commission forests in India occupied
about 74.8 million hectares 1 1970-71. According to agricultural statistics,
however, the area under forests at that time was only 66,0 million hectares
A recent estimate of the area actually tree covered 1s scarcely over 30 0
million hectares. It 1s also generally agreed that forest area in community
and panchayat lands 1s 1n an advanced stage of deterioration It seems there-
fore that defoiestation has proceeded at a much faster pace than official
reports would indicate This 1s true not only of India but 1in some of our
neighbouring countries as well. Satellite photographs show that only 12 per
cent of the once lush island of Java 1s left with tree cover and in the Philip-
pines forest cover is less than 20 per cent and not 33 to 50 per cent as com-
monly assumed In Pakistan although 8 25 million hectares are classified
as foirest and range lands, only 2 6 million hectares are actually wooded.
The destruction of forests in Nepal 1s taking place at such a rate that
the country 1s likely to be all but totally denuded by the end of this
century.

As the role, size and complexity of forestry tasks increase, so do the
problems of implementation. The change from a conservation orientation
to one of intensive management aimed at producing large quantities of indus-
trial wood from man-made forests, on the one hand, and the widespiead
adoption of social and community forestry, on the other, raises serious
questions regarding the selection, training and development of forest officers
There is also the need to consider appropriate organisation structures for
the new tasks

For producing large quantities of industrial wood and setting up forest
based industries, the government set up state {orest development corpora-
tions—public corporations—designed to carry out a variety of new tasks
ranging from large-scale clearing and planting schemes accompanted by
mntensive management, to estabhshing and operating various wood based
mndustries, mcluding large industrial complexes requiring very high capital
investment With the possible exception of plantation establishment, thesc
are all tasks for which Indian foresters receive little traimng and in which
they have no experience Fortunately, foresters themiselves arc recognising
that biological and administrative skills pertinent to conservation-oriented
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forestry of past decades are no longer sufficient and that the move into pro-
duction forestry calls for a far different level and kind of managerial
competence.

Economic research on Indian forestry and forest product problems 1s in
its infancy Lattle 1s known, for example, about the organisation of cxisting
domestic markets for construction materials or fucl-wood, about specics
preferences in either domestic or international markets, about economic
demand or supply of any forest product or raw materials, or even about
quantities presently produced or consumed. Prices for most forest based
materials (saw logs, plywood logs, bamboo, fucl-wood, pulpwood, ctc.)
have been, for the most part, administratively determined, and wide discre-
pancies exist between prices charged for identical materials from the samc
forest and delivered to the same point. Harvesting and transport costs and
their variation with methods used have had virtually no study. Land and
corporate taxation and 1ts impact on both land and timber management
needs careful investigation. Sales methods for both raw materials and
primary products need study if appropriate procedures are to be devised.
Economic rotations under varying conditions of site, location, species, or
labour cost have yet to be worked out. Employment potentials of various
forest management systems or forest-based industries have had little or no
study.

The research and training facilitics at the Forest Research Institute at
Dehra Dun need to be reviewed in the light of the emphasis on production
forestry and social community forestry. The two-year training programme
teaches the scientific and administrative aspects of forestry, but the curri-
culum 1s weak in subjects such as economics, management and marketing.
Especially for greater understanding and management of social forestry
projects, the foresters would need to learn about tribals and rural develop-
ment and strategies leading to participation of local communities. The ins-
tructors m the forest college are on deputation from State forest departments
for 2 to 5 years and they teach as they were taught. The system is designed
for continuity, not innovation.

If the “Strategy for Forest Development’ as outlined in the report of the
National Commission on Agriculture is to be implemented and results
achieved, a serious review of the forestry sector in the country needs to be
undertaken. The potential contribution of the forestry sector to employ-
ment, income-generation, tribal and rural welfare, ecology, wood-based
industrial growth, political stability (Jharkhand) are so significant that
clanity of priorties, organisational mechanisms, systems of selection and
tramning of foresters and those who are to man the forest corporations and
the community forestry programmes need to be urgently undertaken.
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Administration of Labour Laws in India
in the Coming Decades

AM., Sarma

HE SWEEPING character of the transition from a simple agricul-
tural set-up to a complex urban industrial society has made consider-
able impact on labour legislation in India. There were a number of events
after World War I which greatly influenced labour legislation in our
country. The progress of labour legislation after independence has been
quite remarkable. The Constitution of India enshrines the concept of social
justice as one of the objectives of the state, which 1t seeks to achieve through
labour legislation The parliament as well as the different State legislatures
have passed a number of Acts relating to labour welfare and settlement of
mdustrial disputes. In the central sphere various Acts have been enacted
for different categories of workers like motor transport, mines, plantations,
etc. The passing of various social security legislations like the Employees’
State Insurance Act, The Provident Fund and Miscellaneous Provisions Act,
The Maternity Benefit Act, The Payment of Gratuity Act, etc., reveal a new
progressive trend 1n labour legislation. But the aim should be not to increase
the number of labour laws but to lay down greater emphasis on their pro-
per implementation and enforcement by the parties concerned. This paper
aims to review the present working of some important labour laws and
suggests certain measures for their proper administration

A REVIEW OF THE EXISTING LABOUR LAWS

Some of the important labour enactments of our country could be
classified broadly into the following five groups:

(@) Legislation on Woirking Conditions:
(1) The Factories Act, 1948;
(ir) The Plantation Labour Act, 1951;
(zir) The Mines Act, 1952; and
(iv) The Contract Labour (Regulation and Abolition) Act, 1970.
(b) Legislation on Wages
(1) The Payment of Wages Act, 1936;
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(1) The Mimimum Wages Act, 1948; and
(11) The Payment of Bonus Act, 1965.
(¢) Legislation on Industrial Relations:
(1) The Trade Unions Act, 1926;
(1) The Industrial Employment (Standing Orders) Act, 1946; and
(1) The Industrial Disputes Act, 1947.
(d) Legislation on Social Secunity
(t) The Workmen’s Compensation Act, 1923;
(1) The Employees’ State Insurance Act, 1948;
(i1) The Employees’ Provident Fund and Miscellaneous Provisions
Act, 1952;
(1v) The Maternity Benefit Act, 1961;and
(v) The Payment of Gratuity Act, 1972.
(e) Legislation on Employment and Tiamming.
(1) The Employment Exchanges (Compulsory Notification of
Vacancies) Act, 1959, and
(1) The Apprentices Act, 1961,

The Factories Act, 1948

The Factories Act, a comprehensive piece of legislation, contains many
important provisions regaiding health, safety, welfare, employment of
young persons and women, hours of work for adults and children, holidays,
leave with wages, etc The responsibility for administration of this Act rests
with the State Governments who administer 1t through their own factory
mspectorates. Although the rules made by different State Governments
are more or less uniform under the Act, the extent of therr implementation
varies depending upon the number of factories and their respective strength.
The following are some of the important suggestions for effective enforce-
ment of this vital piece of legislation. (a) The strength of the present factory
inspectorates 1n different States should be mcreased. Not only the number
of mspections but also their quality should improve. The frequency of ins-
pections should be evenly spread over as far as practicable (b) There should
be close cooperation between inspection seivice and the employers and
workers. (¢) The inspectors should be provided with higher status, better
emoluments and attractive service prospects if the inspection service is to
deliver the goods. (d) Rigorous steps should be taken for the medical examina-
tion of employees engaged 1n dangerous operations by the medical inspector
of factories and/or certifying surgeons covered under the State rules.
(e) Strict deterrent action should be taken for non-comphance with the
different provisions of the Act against the employers.

In future, the mspection services have to face not only the increase m
the number of factories, but also the challenges and evils of large scale
industrialisation that have adversely affected mdustrial health, hygiene and
safety of the workers.
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The Plantation Labour Act, 1951

The National Commission onLabour (NCL) observed that disparitiesexist,
even within the same region, in the standard of medical facilities to planta-
tion workers. For this purpose, the State Governments should prescribe a
list of drugs, medicines, equipments for the hospiials. Suitable arrangements
need to be made for detection and treatment of occupational diseases among
plantation workers. Priority should also be given to family planning pro-
grammes. State Governments should ensure that facilities for education of
children of plantation workers are provided by the employers.

The Mines Act, 1952

This Act 1s mtended to amend and consolidate the law relating to the
regulation of labour and safety in mines. It provides for the appointment of
a chief 1nspector of mines and inspectors of mines by the Central Govern-
ment to examine and enquire into the state and condition of any mine and
all matters connected with or relating to the health, safety, welfare,
hours of work and hmitations of employment of the persons employed
theremn. The director general of mines safety 1s entrusted with the respon-
sibility of enforcing the Mines Act 1n munes other than coal mines. The
Central Government has set up statutory labour welfare funds for the coal
mines, mica mines, iron ore mines and limestone and dolomite mines in
order to provide housing, medical and other welfare amenities to the miners
and their families. Tripartite advisorycommittees have been foimed to advise
the Central Government on such matters relating to the administration
of welfare funds constituted under different Acts The Central Govern-
ment has also appointed welfare commuissioners, welfare admimstrators,

" inspectors and other officials for the purpose of implementing the Act.

The Contract Labour (Regulation and Abohtion) Act, 1970
The statement of objects and reasons placed by the Central Labour
Minister before the Lok Sabha, while introducing the Bill, reads as under:

The system of employment of contract labour lends itself to various
abuses. The question of 1ts abolition was under consideration of Govern-
ment for a long time In the Second Five-Year Plan, the Planning Com-
mission made certain recommendations, namely, undertaking of stu-
dies to ascertain the extent of the problem of contract labour, progressive
abolition of the system, and improvement of service conditions of con-
tract labour where the abolition of it was not possible. The matter was
discussed at various meetmgs of Tiipartite Committees at which the
State Governments were also represented and the general consensus
of opinion was that the system should be abolished wherever possible
and practicable, and that in cases where this system could not be abolish-
ed altogether, the working conditions of the contract labour should be
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regulated so as to ensure payment of wages and provisions of essential
amenities.

The Act has not made much headway towards abolishing contract labour.
The contract workers for whose benefit this legislation has been enacted,
have gained very little out of 1t. There 1s no substantial change in their work-
ing conditions, 1n employment, and, 1n many cases. even 1n their wage level.
The Act has not made any provision for granting permanency of service to
contract labourers who have put i a certain period of service. This Act 1s
likely to be amended to make 1t obligatory for employers to absorb all con-
tract labour in industries where 1t has been abolished The amendment will
seek to prevent laying-off of contract labour when employers resort to mech-
anisation 1n such industries This was stated recently by the Union Minister
for Labour, Shri1 T Anjiah, while inaugurating the 13th meeting of the Central
Advisory Contract Labour Board. The Board had recommended that con-
tract labour should also be abolished 1n 1ron ore mines for raising and clean-
ing operations. The Minister pomted out that the 1dea behind abolition of
contract labour was to eliminate middlemen so that workers could get their
full share of the wages. Further, 1t was necessary, that all such workers
were absorbed permanently in their own industries if the purpose of the
Act was to be served He also felt that the enforcement of the Act was
rather slow.

The Payment of Wages Act, 1936

The Payment of Wages Act ensured the payment of wages to the workers
on the fixed date, applied curbs on the fines and arbitrary deductions, creat-
ed machinery for its enforcement and laid down penalties for contravention
of 1ts provisions. All the above measures have helped to ensure a fair deal
to workers and saved them from victimisation Necessary amendments
should be made in the Act to grant check-off facilities to the recognised
union. By and large, the Act has been implemented 1n 1ts true spirit by most
of the employers Yet there is some scope for its effective enforcement by
the State Governments, particularly in the unorganised sector. One of the
most effective ways of ensuring implementation of this Act 1s through creat-
ing an awareness of the provisions of the Act among the workers

The Manimum Wages Act, 1948

It provides for statutory fixation of minimum rates of wages by the Cen-
tral or State Governments within a specified period for workers employed
n certamn scheduled employments. All the States have fixed mmimum wages
for employments enumerated in Part I of the schedule of the Act These
rates vary from State to State, area to area and from employment to employ-
ment Over the years, many State Governments have extended the Act to
some more employments not covered under the schedule of the Act But
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such extenston of the coverage has brought 1n its wake certain difficulties in
enforcing the Actin certain scheduled employments and in agriculture where
the workers are usually unorganised and sweated labour 1s common. Difl-
used and unorganised nature of the industries covered under the Act, illi-
teracy and ignorance of the workers, their helplessness due to mass unemploy-
ment and underemployment aie the various difficulties in the proper
enforcement of the Act. An indirect advantage of the Act has been m the
shape of standardisation of wages and pushing up of general wage level in the
unorganised sector. This has tended to improve the standard of iving, work-
ing conditions, hours of work, etc., of workers in their respective employ-
ments The utility of the Act can be further enhanced by proper admini-
stration, enforcement and implementation. The mmimum wages must be
rationally fixed, strictly enforced and implemented in proper spirit by the
employers There 1s no separate staff under the Act in most of the States and
none in the Central sphere. The officials 1n the State labour department look
after the work in addition to their own duties. In certain cases the time
taken to fix and revise minimum rates of wages is inordinately long and 1t
has not kept pace with the rising cost of living.

The Payment of Bonus Act, 1965

The Bonus Act, by and large, has not helped in solving bonus disputes
or 1n maintaining industrial peace Lot of thinking has gone nto 1ts various
aspects mcluding coverage, applicability, amount of bonus to be paid, -
cluding the present mmimum and maximmum limit, etc. Under the presiden-
tial ordinance promulgated on August 21, 1980 all industrial workeis will
be paid a mimnimum bonus of 8 33 per cent of their annual wages, the same
as 1 the past 3 years It also retains the maximum at 20 per cent As usual,
all wage-earners 1n the industrial sector getting upto Rs. 1,600 will be entitled
to bonus. But the maximum payment in terms of the ordinance will be com-
puted on the basis of annual wages of Rs. 9,000. Bonus will have to be paid
by all industrial establishments whether there 1s allocable surplus or not
Also any agreement between employers and employees on linking bonus
with production or productivity or as a form of profit sharing will not bar
the minimum payment fixed under the ordinance It does not cover depart-
mental undeitakings like those of the rarlways and the posts and telegraphs
The formula of linking bonus with productivity, settled between the govern-
ment and the concerned unions, has to be followed n such establishments
Banking companies and the Industrial Reconstruction Corporation, however,
remain within the purview of the Payment of Bonus Act. In its key provisions,
the ordinance thus makes no departure from the bonus formula followed
hitherto But 1t would no longer be a year to year decision but a permanent

feature which will be through a parliamentary enactment replacing
the ordimnance.
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The Trade Unions Act, 1926

Under the existing Trade Umions Act, any 7 persons can form a trade
union. Anyhow, this 1s to be amended 1n order to discourage multiplicity of
trade unions. The 31st Confeience of the State Labour Ministers recommend-
ed that the Trade Unions Act should be suitably amended to increase the
nunimum membership necessary for registration from the present number
of 7 persons to 10 per cent of the number of workers in a factory or esta-
blishment subject to a mimmimum of 10 persons and a maximum of 100 The
provisions of the Act should also be extended to the workers engaged 1n
the rural sector In addition, switable amendments should be made regard-
ing the number of outsiders in tiade unions and the rights and obligations of a
registered trade union The agricultural organisations, which are on an
mcrease, may impose additional responsibility on the registrar of trade
untons If the suggestion relating to statutory recogmtion of trade unions
as a sole bargaining agent 1s accepted at the central level, the State Govern-
ment’s machinery has to determine the most representative character of
the competing trade unions on mutually acceptable basis—either by veri-
fication or by secret ballot :

The Industiial Employment (Standing Ordeis) Act, 1946

The basic role of the standing orders 1s to elimmate any ambiguity in
employment conditions and thereby reduce possible friction between the
employer and his employees The object of the Act 1s to require employers
to define precisely the conditions of service of workmen employed 1n the
industrial establishments and to make such conditions known to the work-
men employed theremn and to regulate the conditions of recruitment, dis-
charge, disciplinary action, holidays, shift working, etc , of the woi kers The
administration of the Act 1s the responsibility of the Central Government
in respect of industrial cstablishments under the control of the Central
Government or a railway administration or in a major port, mine or o1l
field. The State Governments are responsible for its administration in 1espect
of the remaining establishments.

The workers who are mostly 1lliterate and unorganised require the pro-
tection of the Act more urgently than the organised workers employed n
larger umts The scope of the Act should, therefore, be extended to all esta-
blishments employing 20 or more workers. In view of the criticism that
the present industrial relations machinery leads to excessive reliance on
government for settlement of disputes and that it mars imtiative of the
concerned parties, it 1s desirable to take away the 1ssues covered under the
standing orders from the scope of statutory settlement. For this purpose 2
joint bi-paitite machinery at the plant level may be constituted

The Industrial Disputes Act, 1947 .
At piesent, the much talked about industrial relations law, 1n addition



642 A.M. Saima

to removing various drawbacks m the existing Industrial Disputes Act should
also provide certain positive guidelines for statutory redressal of grievances
and for workers’ participation in industry at various levels. A commonly
acceptable and practicable model in the above areas is to be laid, by the
Central Government, before the State Governments for necessary imple-
mentation

The 31st Conference of State Labour Ministers suggested that a provision
be made 1n the Industrial Disputes Act for referring all inter-union and intra-
umon disputes to the labour courts or tribunals. The reference may be made
both by the union or by the government. A major recommendation with
regard to labour courts was that they should be empowered to enforce their
own decistons. It was also agreed that the labour courts or tribunals should
give their decision within three months, unless there was sufficient justifica-
tion for the delay. In such cases, the reasons should be recorded But under
no circumstances should the extension be beyond two months.

One of the main factors which acts as a hurdle for maintenance and
promotion of mdustrial peace at present is the increasing resort to adjudica-
tion machinery in preference to voluntary arbitration and conciliation.
The State Governments should take all necessary measures to encourage
settlements of disputes through voluntary arbitration and conciliation.
There should be a clause n every settlement and agreement for reference
of disputes, arising over their interpretation or violation, to arbitration.
It should also provide that there will be no strike or lockout over the ques-
tion of interpretation of collective agreements. It is not out of the way to
suggest that voluntary reference of certain disputes to arbitration should be
made compulsory and the award of the arbitrator/s would be binding on
the parties concerned Each State Government should draw up a panel of
arbitrators with necessary professional qualifications and experience and
the State Government departments concerned have to be fully equipped for
enforcement of the various awards given by them.

The existing industrial relations machinery has certain weaknesses like
the delays and expenditure involved i the settlement of disputes, the largely
ad hoc nature of the machinery and the discretion vested in the government
1n the matter of reference of disputes to adjudication There is no means of
finding out the views of the workers in case of any direct action because
there 1s no provision for a strike ballot prior to serving a notice of strike
It 1s now icreasingly felt in certain crcles that there is too much
mtervention by the government machinery which prevented creation
of a proper atmosphere for meaningful collective bargaining But to
quote the NCL : “The requirements of mnational policy make it
imperative that state regulation will have to co-exist with collective bargain-

: ” 3 i
ing.” However, it has recommended for a shift 1 emphasis m favour of
collective bargaining,

/
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The Workmen’s Compensation Act, 1923

The object of the Act is to impose an obligation upon employers to pay
compensation to workers for accidents arising out of and in the course of
employment, resulting in death or total or partial disablement for a period
exceeding 3 days. The Act 1s administered by the State Governments who
are required to appoint commussioners for workmen’s compensation The
functions of the commissioners include: (1) settlement of disputed claims;
(@) disposal of cases of injuries involving death; and (u1) revision of periodi-
cal payments. They have also been empowered to impose penalty on employ-
yers who fail to pay compensation within one month from the date 1t fell
due. The working of the Act reveals several shortcomings particularly in
small undertakings and in mofussil arcas, where the employeis try to avoid
payment of compensation to the workers. In bigger companies minor in-
juries usually go unreported. The NCL has suggested that a scheme of
central fund for workmen’s compensation may be evolved. All employers
should pay to this fund a percentage of total wage as monthly contribu-
tion to cover the cost of the benefits and admimstration. The fund
should be controlled by Employees® State Insurance Corporation.

The Employees’ State Insurance Act, 1948

It 1s a pioneering piece of legislation in the field of social mmsurance.
Under the Act, the various benefits provided to the employees are: (i)
sickness benefit and extended sickness benefit; (i) maternity benefit; ()
disablement benefit; (iv) dependants’ benefit, (v) funeral benefit, and (v1)
medical benefit. All the benefits are provided in cash except the medical
which is 1 kind. The admimstration of the Act has been entrusted to
an autonomous organisation called the Employees’ State Insurance
Corporation The director general is the chief executive officer of the
Corporation.

The scheme neither covers all risks nor 1s1t applicable to all the working
population. Agricultural workers and self-employed persons are not
covered under the Act. There are certamn difficulties i the implementation
of the scheme. The medical care and hospital facilities available under the
scheme are quite inadequate. Therefore, the Corporation should give more
attention for all round 1mprovement of the medical facihities and establish
more dispensaries and hospitals of its own for the benefit of the insured
employees and their families.

The Employees’ Provident Fund and Miscellaneous Piovisions Act, 1952
The employees’ provident fund orgamisation is i charge of three
important schemes, viz , the employees’ provident funds scheme, the em-
ployees’ family pension scheme and the employees’ deposit-linked 1ns-
urance scheme. These three schemes are administered by a tripartite board
of trustees. The central provident fund commissioner is the chief
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exccutive officer of the organisation and sccretary to the central board
of trustees. He is assisted by regional provident fund commissioners and
inspectors at the State Ievel. The provident fund organisation has to gear
up its administrative machinery to give wider coverage to the scheme
which is likely to be eatended to establishments employmng less than
20 persons.

The total amount of provident fund contribution in arrears amounted
to Rs. 22.54 crores by the end of September 1979. The NCL
observed that “‘the recovery of arrcars of the provident f{und is posing
a problem to thc admimstration.” So the percentage of increase in
defaulting factories not paying provident fund contribution nceds to be
checked effectively. Strict enforcement of the Act and deterrent penalties in
respect of habitual and economically sound defaulters should be resorted
to. At any cost, the provident fund organisation has to realisc the provi-
dent fund arrears from the defaulting employers

The Matermty Benefit Act, 1961

The matermty benefit schemes are primarily designed to provide full
wages and secunty of employment to female workers immediately before
and after the confinement They cnable a woman worker to get maternity
leave with full wages for 6 wecks before and 6 weeks after pregnancy. The
Government of Bombay passed the Maternity Benefit Act way back in 1929.
Many State Governments have enacted maternity benefit legislations for the
benefit of female employees as a result of the reccommendations of the Royal
Commussion on Labour (1929-31). Withaview to reducing disparities in the
different Acts, the Central Government enacted the Maternity Benefit Act
in 1961 making 1t applicable to every establishment, be it a factory, mine or
plantation except those factories or establishments to which the provisions
of EST Act apply. The factory inspectorates of respective State Governments
are 1n charge of admunistering the Acts. However. the Central Maternity
Benefit Act is administered by the coal mines welfare fund so far as coal
mines are concerned. In case of mines other than coal, the director general
of mines safety 1s responsible for 1ts enforcement.

The Payment of Gratuity Act, 1972

This Act came into force on 16th September, 1972 The Act applies to
(i) factories, mines, oilfields, plantations, ports and railways; (i) all shops
and establishments employing 10 or more workers, and (ii7) other enterprises
employing 10 or more employees. Under the Act. all employees. who have
rendered a minimum of 5 years’ continuous service in the above-mentioned
establishments, are entitled to gratuity at the time of superannuation. retire-
ment, resignation, death or if they leave their job due to accident, disease
or disablement. If the employment is terminated due to death or disablement,
the condition of 5 years' continuous service is waived off. Under the Act,
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the employers are required to pay gratuity at the rate of 15 days’ wages for
every completed year of service subject to a maximum of 20 months’ wages.
The appropriate government (Central or State) may appoint a controlling
authority who will be responsible for the administration of the Act.

Integrated Social Security Scheme

A vast majority of labour force in the unorganised and agricultural sec-
tor 1s beyond the benefits of orgamsed social security schemes. There-
fore, necessary social security measures should be extended to agricultural
workers and self-employed persons All social security schemes meant for
mdustrial employees may be brought under the cover of a single adminis-
trative agency. The NCL recommended a comprehensive mtegrated
social security scheme through which 1t should be possible over the next
few years to take care of certain risks not covered at present The aim should
be to pool all the social security collections into a single fund from which
different agencies can draw upon for disbursing benefits according to needs

The Employment Exchanges (Compulsory Notification of Vacancies) Act, 1959
Under the Act, 1t 1s obligatory on the part of the employers to notify
vacancies occurring in their establishments to the prescribed employment
exchanges before they are filled But there 1s no compulsion to fill the vacan-
cies through the employment exchanges except so far as vacancies in the
Union and State Goveinments are concerned The admimistration of the
Act rests with the State Governments who submit quarterly 1eports on the
working of the Act to the Union Government The employment exchanges
play an importiant role for the job-seekers and 1t was intended to facilitate
this role. The NCL noted that employment exchanges were used by very
few private employers though they had large recruitment requirements The
operations of the national employment service should be extended to rural
areas also and 1ts admimstrative set-up should be so structured as to meet
the 1ncreasing labour force needs and the changing pattern of the economy

The Apprentices Act, 1961

It was enacted to supplement the programme of institutional training
by on-the-job training and to regulate the trainingarrangements inindustry.
Under this Act, it is a statutory obligation on all employers 1n the notified
mdustries to engage apprentices as per the ratio prescribed for the designat-
ed trades. The implementation of the programme has two distinct adminis-
trative aspects, viz., (1) to control and regulate the training, (1) to imple-
ment the scheme by survey and follow up The Central Government has
set up a central apprenticeship council, an advisory body, for the purpose
of advising it on the tramning policies, standards to be attained, course con-
tents, etc. Tripartite apprenticeship councils are also constituted for the
States on the same lines as that of the central apprenticeship council. For
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the promotion and implementation of the apprenticeship programme, four
regional directorates of apprenticeship training have been established,
each under the charge of a regional director-cum-regional apprentice-
ship adviser. All State Governments and Union Territorics have also appo-
inted state apprenticeship advisers. The NCL recommended that the
State Government should place its apprenticeship organisation under the
department of labour in order to have a unified approach and better colla-
boration between employment and trainng.

In many cases the managements utilise the apprentices as unskilled
workers to get their work done. Investment in apprenticeship training is
regarded by some of the employers as non-productive. The need and impor-
tance of the scheme should be impressed upon the managements through
constant dialogues, regional seminars, meetings, ctc, to ecnlist their
wholehearted cooperation in the implementation of the Act The concerned
authorities should undertake eatensive and intensive surveys to assess the
availability of training facihities 1n various trades. The identified training
facilities should be fully utilised and efforts will have to be made for a wider
coverage of technical and commercial trades and expansion of training faci-
lities to meet the requirements of the industries.

TO SUM UP

The importance of proper labour administration and implementation
of labour laws has been duly emphasised 1n all the five-year plans. Various
agencies at the State and Union levels and statutory corporations and
boards have been set up for this purpose However, the expansion of
admnistrative machinery has not kept pace with the growth of labour enact-
ments and with their extended coverage. Therefore, priority should be given
in future for strengthening the admimstrative machinery of the Union and
State Governments In future, the Union and State labour machinery’s
work will increase with the steep rise in the number of industries,
workers and industrial disputes Their scope of intervention in enforce-
ment of labour laws may become greater. In such a case, it must be ensured
that their duality of powers in the administration of certain labour enact-
ments may not resultin jeopardising the industrial relations situation. If pro-
perly implemented, the various Acts mentioned above would be able to
serve as a useful tool to promote social and economic justice among a large
number of workers employed 1n the organised and unorganised industrial
sector 1n our counftry.
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Civilization’s Options

Man, by the scientific understanding of nature and its laws, can mani-
pulate the physical world to hus advantage The systematic application
of this insight has made the hife of the average citizen better over the
past threc centuries, by standards the overwhelming majority of man-
kind would accept It has also yielded Faustian dangers - 1n the wea-
pons created, the greater ease of reducing death rates than birth rates,
the pollution of air and water, and the old mercantilist temptation to
make science and technology an instiument for a narrow national pur-
suit of profit and power. These dangers have already distoited the paths
of economic and social progress. They could destroy us But it 1s also
possible that the benign side of the scientific revolution will triumph;
that the ecumenical spirit of constructive adventure which imspired the
Iine of men from Copernicus to Newton will prevail, and that gradually
the common goal of preserving this industrial civilization and the
diverse cultures within it, unfolding its possibilities on all the continents
and exploring together what lies beyond, will come increasingly to suf-
fuse the minds of men as well as the policies of governments

—W.W. Rostow, The Woild Econoniy, 1978



Budget Management Techniques :
A Perspective for India

K.L. Handa

THE BUDGET has been, historically, cvolved as a document which
records anticipated receipts and payments for a given period of time
Its use as an instrument for ensuring accountability of the eaccutive to the
legislature under a democratic foim of government has also been a heint-
age of the past.

The exercise of legislative and cxecutive controls through the budget
meant enforcing the himitations and conditions set by the appiopriations,
ensuring legality and regularity of eapenditure, and requiring obscrvance
of the necessary sanctions, rules and regulations by the spending authori-
ties This evolution of the control oriented budgetary system was followed
by developments, in recent decades, to use budget as a tool of management
for an efficient and economical use of resources for the implementation of
government programmes and activities. A further addition to these budge-
tary concepts has recently been 1n treating budget as an instrument
for planning an effective use of funds for achieving the objectives of the
government

The budget 1s also used as an instrument of economic and social policies
to express and implement the prefeiences and priorities of government. The
need for a budget has, thus, been accepted to serve a varicty of purposes.
A budget can be many things depending ipon the manner of its structuring

and the uses to which it is put. According to Wildavsky, a budget may
serve diverse purposes and can be

a political act, a plan of work, a prediction, a source of enlightenment,
a means of obfuscation, a mechanism of control, an escape from restric-
tions, a means to action, a brake on progress, even a piayer that the
powers that be will deal gently with the best aspirations of fallible men?

A number of budgeting techniques have been evolved to achieve diverse

1Aaron Wildavsky, The Politics of the Budgetay Piocess, Boston, Little, Brown and
Company, 1964, p. V.

-
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purposes, and are being followed with varymng degrees of success 1n different
countries. These include line-item budgeting, performance budgeting, pro-
gramme budgeting or planning, programming, budgeting system (PPBS),
zero-base budgeting (ZBB), sunset legislation, etc. It 1s proposed to discuss,
1 the following sections, the feasibility for the application of these techni-
ques 1n the conditions obtaimning 1n India

THE HISTORICAL BACKGROUND OF THE INDIAN
BUDGETARY SYSTEM

It was in 1860 that Sir James Wilson, the first finance member of
the Governor-General’s Council introduced the first budget in the Govern-
ment of India The British introduced in India a highly centralised system
of financial control. This was 1n line with their policy of consolidating their
hold on the country. The British also wanted to mtroduce order and disci-
pline 1n the system of financial admmstration which had been quite loose
during the earlier regime of the Fast India Company A centralised system
of financial control suited their mnterests, which, based on lack of trust of
the functionaries, was made a characteristic feature of the colonial adminis-
tration '

A striking feature of the system of financial control as introduced by
the British 1n India was that 1t was centralised m the department of finance
Primanly. 1t was the finance department which was responsible for protect-
mg the mterests of economy and financial propriety in government The
department of finance used the budgetary system for exercising the neces-
sary financial control over the spending departments At the stage of budget
formulation, it reviewed the proposals of the administrative departments
by carrying out a thorough pre-budget scrutiny of their expenditure pro-
posals from the point of view of economy and to examine their consistency
with the accepted policies of the government.

The finance department did not restrict its control to the pre-budget
scrutiny stage only. It got another opportunity for a detailed scrutiny of
the expenditure proposals after the budget was passed and when references
came to the department for expenditure sanctions before the admimistrative
authorities could incur the expenditure The inclusion of an item of expendi-
ture 1n the budget did not by 1tself give authority to the concerned adminis-
trative agency to spend money on 1t The administrative authoiities had to
approach the department of finance agam with a full justification of the
proposed expenditure, and 1o obtain 1ts concurrence to the 1ssue of expen-
diture sanction

Paul H Appleby, who was invited by the Government of India to review
the Indian admimustrative system, was struck by 1ts highly centralised charac-
ter He was also surprised by the way in which matters of detail continued
to be referred to the central agencies for concurience even though the
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decisions regarding budgetary allocations had already been made. As
remarked by him:

The budget provides an excellent example; it is not determined in fact
when enacted, but is actually being made day after day throughout the
year. Detailed control after the fact of general determination has the
effect of delaymg, frustrating and even nullifying decisions made earlier
at the highest levels.?

Under the Indian budgetary system, the position till the launching of
the recent delegation schemes was that the executing agencies could not
proceed with the implementation of the budgeted programmes without
securing 1temised expenditure sanctions from the ministry of finance. The
rules of business, from the very early days of the British rule, had provided
that no proposal mvolving expenditure could be taken up for cxecution
without the concrurrence of the department of finance. These rules con-
tinued to exist after the reforms of 1919 and of 1935. They have survived
even 1n the present system which came into existence after the promulga-
tion of the Indian Constitution in 1950.

In the rules framed by the President of India ‘for the more convenient
transaction of the business of Government of India’ under Article 77(3) of
the Constitution, the ministry of finance has been assigned a special posi-
tion 1 regard to the management of the financial affairs of government
However, there is a provision in the rules that they are cxercisable subject
to general or special orders made by the ministry of finance. Under this pro-
vision, the mmistry can delegate financial powers to the administrative
ministries/departments and share 1ts responsibility for financial control with
them. The various types of financial delegations made by the ministry of
finance to the admunistrative authorities flow from this provision and the
rules framed on the subject, Iike the ‘delegation of financial powers rules’.
derive their authority therefrom.

LINE-ITEM BUDGETING

The manner in which a budget is arranged reflects to a large extent the
thinking of the budget administrators The form of budgeting matters-1m-
portantly in the kind of calculations that enter into and the outcomes expec-
ted from the budget Its classification brings out the main purposes it is
tequired to serve.

Different types of budget classifications have been evolved to serve
diverse purposes, such as, objectwise classification, economic classification,

2Paul H: Agpleby, Re-examination of India’s Administrative System, New Delhi, Mana-
ger of Publications, Government of Tndia, 1956, p. 50.
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programme or activity classification, etc. Objectwise or line-item classifi-
cation serves the purposes of financial accountability and ensuring legality
and 1egularity of expenditure

In India, traditionally, the management of on going activities and con-
trol of expenditure have been given priority n the process of budget for-
mulation and execution The budget had been used primarily to keep spend-
ing 1n check. It was employed for central control over inputs, such as salaries,
wages, travel expenses, materials and supplies, machmery and equpment,
tools and plant, etc.

Accordingly, 1t was the line-item budget which was introduced 1n India
by the British and continued to be followed for over a century. This type
of budget laid emphasis on the items of purchase on which expenditure was
to be incurred and did not highlight the purpose of expenditure. It was
evolved as a plan which told the legislature the agencies for which funds
were required, and, within these allocations, the details of such expenditure,
called detailed heads of account.

This type of budget was used as the basis for ensuring legislative finan-
cial control. It suited the needs of the Government of India because 1t was
engaged throughout this long period of nearly a hundred years in a few acti-
vities only, namely, collection of revenues, maintenance of law and order,
and some economic activities primarily for the protection and furtherance
of British trade, like development of transport and communications. The
financial control was sought to be exercised by controlling the inputs, and
the budget was used for i1temised control over objects of expenditure

PERFORMANCE BUDGETING

The need for modernising the budgetary system was keenly felt in India
when the country launched upon planned development under successive
five year plans. The traditional budget formats and processes were con-
sidered as unsuitable for a proper implementation of governmental pro-
grammes To cite from the writer’s book:

The budget as conventionally prepared emphasized the financial aspects
and did not interrelate financial outlays with physical targets and achieve-
ments Accordingly, it proved deficient as a tool of management and as
an mstrument for evaluating performance 3

It was, therefore, felt that the system of budgeting should be such as
would provide adequate information regarding the programmes and acti-
vities of government, as to how efficiently and economically they are imple-
mented and the results that flow therefrom, mndicating the relationship

3K L. Handa, Programne and Pei formance Budgeting, New Delhi, Uppal, 1979, p 176.
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between inputs and outputs. The budget should provide clear information
on what the government proposed to do, how much of it, at what cost, and
with what results.

In the context of the changed needs it was thought that the technique
of performance budgeting could provide the necessary management device,
as under 1t the financial and physical aspects of a scheme are kept together
right from the beginning of the proposal to its finale. The Administrative
Reforms Commission, constituted by the Government of India, in its re-
port on Finance, Accounts and Audit suggested that performance budget
shounld be prepared in the following manner:

A programme and activity classification should be made for each depart-
ment or organization selected for the purpose of performance budget-
ing. Besides presenting the financial needs of those programmes and
activities, the expenditure should be classified in terms of object, e.g..
establishment. This should be followed by a narrative explanation justi-
fying the financial requirements under each activity. This explanation
should include information on targets, achievements, relevant workload
factors, comparative performance over the years, etc. All this will con-
stitute the performance budget. It should be accompanied by the de-
mands for grants which will continue to serve as the medium through
which appropriation control is exercised.4

The Government of India since 1968 has been gradually introducing
performance budgeting, and by now most of its departments are covered
under this scheme, including all its developmental departments Many
State Governments have also been preparing performance budgets for their
selected departments. The exercise in formulating a performance budget
by a government department has, generally, involved the conversion of the
existing demands for grants into the format of a performance budget with
whatever data that could be procured.

According to the concept of performance budgeting, the annual budget
is in essence a work plan specifying the programme targets to be achieved
by the agency concerned during the financial year. It emphasises the pur-
poses for which funds are provided. Performance budget is a tool of manage-
ment, which correlates the physical and financial aspects of each programme
and activity by establishing a proper relationship between outputs and the
corresponding inputs.

The entire scheme of performance budgeting has to operate within the
framework of clearly defined objectives whicharesought tobeachieved through
the successful implementation of the various programmes and activities

#See, Government of India, Administrative Reforms Commission, Reporf on Finance,
Accounts and Auduit, New Dethi, Manager of Publications, 1968, pp 7-8.
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undeirtaken by the concerned department or agency. A functional classi-
fication of the budget 1s necessary under the system of performance budget-
mg It means that the budget presentation of public expenditures should be
in terms of functions, programmes, activities and projects Such a classi-
fication facilitates programme management and the measurement of physical
achievements of activities as related to the costs incurred on them.

As stated earlie1, performance budgets bemng prepared by the various
departments are, by and large, conversion of demands for grants into a new
document. A performance budget is presented as an additional information
document but 1s not used for operational purposes.

Performance budgeting has a great potentiality to be used as a manage-
ment tool in India for an efficient and economical implementation of govern-
mental programmes and schemes. For achieving this, the scheme of per-
formance budgeting needs to be operationalised by taking whatever mea-
sures become necessary for the purpose. The administrative system 1n which
such a scheme has to operate needs to be attuned to suit its successful work-
mg. The necessary reforms and improvements should be brought about to
facihitate a proper operation of the scheme of performance budgeting.

The rationale of functional classification in a performance budget 1s
to establish correlation between the physical and financial aspects of each
programme and activity. The output of a programme/activity in terms of
physical targets has to be related to the inputs required which are trans-
Jated into financial terms and shown as the budget provision asked for the
implementation of the programme/activity. In a scheme of performance
budgeting, therefore, 1t 1s essential to set physical targets for accomplish-
ment 1n respect of each programme and activity to enable working out of
corresponding financial estimates for incorporation in the budget The
working of the system of performance budgeting depends importantly on
the techniques evolved for the measurement of output in relation to mputs
The system envisages selection and development of suitable work measure-
ment units, norms, yardsticks, standards, and other performance indicators
for measuring the physical quantum of the work proposed to be done or
services to be rendered. These measurement norms are essential in decid-
ing as to what is the proper relationship between the resources to be utilised
and the results proposed to be achieved. These are also necessary to pro-
vide detailed justifications for the budget provisions asked for, and to fur-
nish a scientific basis for the quantum of work proposed to be undertaken

for the completion of an activity.

It 1s important that the measures of work devised are realistic and
acceptable to the various participants of the activities. They must be accept-
able to the operating officials whose work 1s to be evaluated in terms of
these norms They must also be acceptable to the higher management levels
who would be evaluating the performance of the executing authorities by using
these norms Also, such norms or measures of work should be acceptable
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to the authority responsible for scrutimising and approving budget esti-
mates framed on the basis of these norms. A complete understanding of
the nature of work 1s necessary before standards of performance are set.
These standards need to be related to the local conditions and not trans-
planted from other different economic systems.

Another area requiring attention 1s the accounting classification adop-
ted by the government, which should be such as would adequately serve
the objectives of performance budgeting. The various purposes required to
be served by accounts can be grouped under management and accounta-
bility functions Whereas the management function can be served best by
classifying accounts mm terms of functions, programmes, activities, and pro-
jects, the purpose of financial control and accountabulity 1s achieved better
through 1temwise control over expenditure facilitated by objectwise classi-
ficatton The Government of India introduced, from Apnl 1974, a revised
accounting structure which attempts to serve the purposes of management
as well as the requirements of financial control and accountability. Under
this scheme, a five-tier classification has been adopted, 7 e, sectoral, major
head, mmor head, sub-head, and detailed heads of account

The revised classification of accounts has provided the necessary facility
for monitoring and analysis of expenditure on functions, programmes,
and activities to aid the management function However, there are certain
constraints to be recognised in developing a system of accounting to support
a successful operation of the scheme of performance budgeting. Government
accounting 1s done on cash basis which makes 1t difficult to know the entire
cost assignable to an activity. This creates problems in the application of
cost control techniques Also, the present structure of financial accounts 1s
not adequate to serve the purposes of management. The accounts classifi-
cation 1s not designed to relate to cost centres Hence, it is difficult to
allocate cost to a responsibility centre and to evaluate actual cost against
standard cost The new classification of accounts 1n terms of functions, pro-
grammes, activities, etc, therefore, needs to be improved further to provide
for a subsidiary set of accounts to correspond to cost centres and to facilitate
responsibility accounting.

Among the various important 1ssues to be resolved satisfactorily for
a successful operation of a scheme of performance budgeting 1s also ‘dele-
gation of financial powers’. A performance budget can lead to the achieve-
ment of results only when the various levels of management 1n the organi-
sation perform and accomplish their tasks. Their involvement, 1n a meaning-
ful way, in the formulation of the performance budget should inspire them
to achieve its efficient implementation The preparation of performance
budget at each level in the organisational hierarchy results in assignment of
responsibilities to different levels of management. This ensures better accoun-

tability of these responsibility levels agamst their budgeted plans, tasks
and targets The accountability for assignments would, of course, require
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provision of facilities necessary for the discharge of functions by the vaisous
responsibility levels. One such impoitant facility is delegation of financial
powers.

A decentralised responsibility structure under the scheme of peifor-
mance budgeting necessitates delegation of financial powers down the line,
commensurate with the responsibilities to be discharged at various levels.
Adequate delegations are necessary for an efficient discharge of responsibi-
lities at the various levels of management In the Government of India,
delegation of financial poweis has been increasingly made, starting with the
delegation scheme of August 1958, and followed by other delegation schemes
introduced mn June 1962, October 1968, April 1975 and January 1978. To
facilitate the exercise of delegated powers by the administrative ministries/
departments, a scheme of integrated financial adviser was also introduced
from October 1975.

Whereas 1ncreasingly greater delegations have been made from time
to time to the administrative authorities, and the inadequacy of delega-
tions wherever 1t exists can be further taken care of, the 1ssue which has
assumed 1mportance for debate 1s why the delegations after being made
are not exercised by the delegatees in many cases Unless the delegations
are used by those to whom they are given, the very purpose of a scheme of
delegation 1s defeated. It, therefore, becomes important to identify the fac-
tors which inhibit the exercise of their powers by the delegatees Whereas
adequate delegations commensurate with responsibilities are essential, it 1s
equally important that a proper environment and the necessary admunis-
trative culture are created to promote and facilitate the actual exercise of
these delegations. The various factors inhibiting the use of powers by the
delegatees should be sought to be removed.

A performance budget 1s a work plan which expresses targets for achie-
vement 1n respect of various responsibility levels, based on accepted norms
and standards. Measurement of actual performance both in physical and
financial terms 1n relation to the budgeted plan is an extremely important
aspect 1n the use of a performance budget This, however, needs to be done
in a manner as would help decision-making and control at the various levels
of management. In this context, designing a meaningful information and
reporting system assumes vital importance

The technique of performance budgeting can be usefully applied 1n India
if the related matters, as discussed above, are attended to properly and the
necessary reforms implemented 1n the true spirit. A performance budgeting
system introduced 1n an organisation should not stop at the preparation of
a performance budget document, rather 1t should be fully operationalised
for achieving efficiency and economy 1n the execution of the various pro-
grammes, activities, schemes, and projects of the organisation
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PROGRAMME BUDGETING OR PPBS

Programme budgeting or planning, programming, budgeting system
(PPBS) 1s a technique which is considered to provide a suitable methodology
for the allocation of funds in the budget. This is based on analytical studies
directed to an assessment of alternative means for the achievement of the
spectfied objectives. The system involves defining the various programmes,
identifying the inputs required with a calculation of the related outputs ex-
pected, and trying to obtain the lowest possible input-output ratio. The pre-
sumption 1s that by incorporating a scheme of planning in the budgetary
process, the new technique of PPBS would help employ public resources m
such a manner as to achieve the best results. The allocation of budget re-
sources according to cost-benefit/effectiveness analysis is considered to
achieve the best possible mput-output relationship.

Therefore, programme budgeting or PPBS emphasises the planning aspect
of budgeting for selecting the best out of a number of available programmes,
and for optimising the choices 1 economic terms while allocating funds
in the budget Programme budgeting is thought to derive its core 1deas
from economics and systems analysis. It treats budgeting as an allocative
process among competing claims to be conducted by using the relevant
planning techniques.

This type of budgeting technique is not suitable for application in Tndia
because the necessary tramed manpower capability is difficult to be deve-
loped 1n each department for a long time to come for carrying out the re-
quired analytical exercises, and also the necessary informational technology
and other aids for the purpose of these exercises are not available to each
department, and there are certain serious conceptual and practical problems
mvolved in working such a scheme Despite the various difficulties in defin-
mg the scope of cost-benefit/effectiveness analysis and the problems of
measurement, a complete merging of the planning function with budgeting
conveys the idea that a theory of budgeting can be built by incorporating
the various stages of policy analysis and planning into the planning-
programmung-budgeting system. The implication then is that budget alloca-
tions can be determined by the theory so constructed

It may be pointed out that 1n a democratic polity, the budget allocation
process cannot leave aside the political forces and interest groups which
keep pressing their claims and demands for a share in the public purse. A
theory of budgeting which seeks to settle resource allocations on the basis
of analytical techniques alone might serve academic interests, but is bound
to be out of place n the real world.

As maintained by Wildavsky, a normative theory of budgeting, to be
more than a mere academic exercise, must actually guide i the making of
resource allocation decisions The items of approved expenditures provided

for in the budget and spent must, in a large measure, conform to such a
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theory fo1 1t to have any practical effect This would, however, be tanta-
mount to requiring virtually all the activities of government to conform
to the theory of budgeting because the bulk of what the government does
hasto be paid through the budgeting process Therefore, any theory of
budgeting, embodying the criteria for determining budget allocations, 1s noth-
ing less than a theory which prescribes what the government ought to do
This makes a normative theory of budgeting a comprehensive and specific
political theory which prescribes what the government’s activities ought to
be at a particular time. As remarked by Wildavsky-

A normative theoiy of budgeting, therefore, 1s utopian in the fullest
sense of that word. 1ts accomplhishment and acceptance would mean the
end of conflict over the government’s role 1n scoiety.b

It 1s unlikely, therefore, that budget allocation can be finally decided on
the basis only of analytical studies incorporating techniques of systems ana-
lysis, cost-benefit analysis and cost-effectiveness analysis Nevertheless,
there 1s no gamsaying the utility of analytical studies as important aids to
decision-making and for determining priorities among equally acceptable
mvestment projects. What 1s sought to be made out 1s that the various types
of analytical techniques would have a imited role in the budgetary alloca-
tion process. In a democratic society, such techniques cannot conclusively
settle the allocation of resources as among the various competing projects
They can at best be a useful aid 1n the process of decision-making which
mvolves various other considerations also The final decisions, of course,
have to rest on the political process obtaining in the country. There cannot,
therefore, be any such thing as a normative theory of budgeting as the final
arbiter on budgetary allocations There needs to be a compromise and a
proper match between analytical studies and the various other considera-
tions.

A complete tying of planning function with budgeting is also not advi-
sable because of certain important differences between the two processes.
Planning, of course, has to precede budgeting Also, a good system of bud-
geting 1s one which reflects as many planned programmes as financially
possible and politically feasible Whereas there 1s need for a close coordina-
tion between planning and budgeting, the two by their very nature have to
be separate processes Planning partakes more of the nature of a consulta-
tive process Budgeting, on the other hand, 1s done, both 1n 1ts formulation
and execution, within certain constitutional, legal, and administrative con-
straints Al this 1s, however, not to deny the complementary role of plan-
ning and budgeting, which 1s of crucial importance especially in developing

\
6Aaron Wildavsky, op cit, pp 128-29
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countiies. As stated i a United Nations document:

In a developing country with a mixed economy, where formal operative
planning takes place with respect to the public sector, the budgetary sys-
tem plays a very important role in the implementation of public sector
development programmes. The planning and budgetary processes are
essentially complementary to cach other but in actual practice, the rela-
tionship between them has often been weak and tenuous.®

While recognising the complementary nature of planning and budget-
g and also emphasising the importance of linking closely the activities
under them, what 1s sought to be made out here is that they cannot be tied
mnto one and the same process of planning and budgeting. In fact, in most
countries, the tasks of planning and budgeting are separately undertaken by
different groups of personnel in distinct orgamisational units. Whereas,
under a budget, progtamming is done on an annual basis, planning has a
longer time perspective.

A government budget 1s generally adopted for one year. This annuality
of the budget 1s just an auxihary device. But as 1t has come to be so for prac-
tical reasons, the budget allocations for programmes need to be planned for
each fiscal year. The preparatory work which feeds into the budget alloca-
tion process, 1 order to reman close to reality, cannot be extended much
beyond six to twelve months befoie the commencement of the budget year.
If planning, based on analytical studies, is fully tied to the budgetary pro-
cess, the various studies needed to decide priorities among the alternatives
would be required to be completed in about a year’s time. Obviously, this
would not be possible in the case of most of the bigger programmes involv-
Ing extensive and intensive cost-benefit/effectiveness studies.

Planning, therefore, by 1its very nature, has to be undertaken scparately
from the budgetary process. However, the results of planning have to be fed
to the budgetary process as and when the programmes are accepted for
implementation In other words, planning, to be meaningful, requires an
effective integration with budgeting through appropriate institutional, or-
gamsational and other arrangements; as in India, one way of achieving
this 1s by cooperation and coordination between the Planning Commission,
the Bureau of Public Enterprises, the administrative ministries, the ministry
of finance and other concerned departments through the agencies of ex-
penditure, finance committee and the public mnvestment board. But the two
processes, ¢ e., planning and budgeting, need to be conducted separately.

It may be pertinent to cite here the following comments of Wildavsky
on the system of planning, programming and budgeting as introduced in the

6
y United Nations, Government Budgeting and Economic Planning in Developing Countries
¢w York, UN Publication, 1966, p. 15. ‘
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United States in 1965, under which planning and policy analysis functions
had been tied to the budgetary process:

PPBS discredits policy analysis To collect vast amounts of random data
1s hardly a serious analysis of public policy. The conclusion 1s obvious.
The shotgun marriage between policy analysis and budgeting should be
annulled 7

Therefore, planning and budgeting should be kept as two distinct processes
However, after the plan priorities have been settled and programmes for-
mulated by the planning agency, the budget may be used as a proper 1nstru-
ment for making resource allocation decisions for the planned progiammes
on a year to year basis, considering the resource position for each year.

The recommendation for keeping the planning function with a separate
agency does not imply that the participation of the administrative depart-
ments 1s not necessary in the planning process. On the contrary, 1t may be
emphasised that the planning agency needs close cooperation from the ad-
minstrative departments for working out various proposals under the plans
The contribution of the implementing authorities 1s of crucial importance
in framing realistic and workable plans. What 1s, however, sought to be
suggested 1s that the bulk of the analytical studies would need to be conduct-
ed as part of the planning process separate from the budgetary process. Pro-
gramme budgeting or planning-programming-budgeting system 1s, there-
fore. not feasible for application 1n India 1n the conditions as at present pre-
vailing in the country

ZERO-BASE BUDGETING

Zero-base budgeting was evolved 1n 1969 asa tool for planning, budget-
mng and control It was developed originally by Peter A Pyhrr at Texas
Instruments Jimmy Carter adopted the system for the first time 1n govern-
ment when he was Governor of Georgia and used 1t in the formulation of
the 1972-73 budget Also, as President of the Umted States, he made use of
zero-base budgeting 1 his budget for the fiscal year 1978-79

The basic feature of a zero-base budget 1s that the departments, while
preparing their budgets, should not take anything for granted and, therefore,
should start on a clean slate. The budget making for the ensuing year should
be staited from ground zero instead of treating the current budget as the
base or the starting point The concept of zeio-base budgeting 1mplies
that all activities of the organisation should be viewed afresh and piiorities
among competing claims for allocation of funds settled on the basis of some
analytical evaluative techmque, like cost-benefit analysis.

7Aaron Wildavsky, op cit., p. 205, -
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There are certain basic requirements for developing a zero-base budget,
which are: (1) identification of decision units, (12) describing each decision
unit in terms of decision packages, (iii) evaluating and ranking all decision
packages by using the analytical technique of cost-benefit analysis, and (v1)
developing the budget requests by ranking decision packages on the basis
of therr relative projected performance, and allocating resources to activities
or decision packages by utilising hierarchical funding cut-off levels. Zero-base
budgeting, thus, requires a complete re-examination of all programmes and
activities afresh 1nstead of following the incremental approach to budgeting,

In a system of zero-base budgeting, the existing programmes and activi-
ties are to be reviewed and examined in the same detailed manner as the
newly proposed ones. The system requires providing the necessary justifi-
cations for all programmes, activities, or decision packages with each new
budget year so that the scarce resources available may be allocated in
an optimum manner. The scientific techniques used for analysing the cost-
benefit relationship of various available alternatives help in presenting choices
for deciston-making so as to enable optimising allocation of funds.

Zero-base budgeting requires a highly professionalised staff, well-
versed in techniques like cost-benefit analysis, being available to each agency
where such a type of budgeting is introduced. As 1n the case of programme
budgeting, zero-base budgeting also involves conducting the planning process
as part of the budgetary process, with all the associated conceptual and prac-
tical problems as have been discussed 1n the earlier section. A highly sophis-
ticated information system which becomes a necessary adjunct of a system
of zero-base budgeting would take very long to develop in most of our
government departments and agencies There 1s also generally a bureaurcatic
resistance to a major change in any aspect of the administrative system
Zero-base budgeting being a radical change fiom the conventional budget-
g practices, 1s likely to encounter strong resistance from departmental
officers.

Zero-base budgeting may be more surtable for industrial organisations
and commercial enterprises. But 1ts application to governmental organisa-
tions which do not possess the necessary informational and analytical capa-
bilities required for a successful operation of zero-base budgeting may
create more problems than what 1t 1s calculated to solve In any case, zero-
base budgeting 1s not suitable for application 1n the present day conditions
of India or in the developments envisaged for the near future.

SUNSET LEGISLATION

Sunset legislation 1s a formal process of policy review for terminating
programmes not desired It embodies the concept of self-retiring govern-
ment programmes by providing for the termination of the statutory authorisa-
ton of programmes. This way, the sunset legislation ensures economy 11
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government expenditure by making it possible for the elimination of those
programmes which have outlived their purpose and lost their utility This 1s
achieved by placing time limits on government programmes in the legislative
enactments themselves and providing for their automatic tetmmation on the
prescribed dates unless affirmatively recreated by the legislature after con-
ducting a detailed review.

It started with the enactment of Colorado’s Sunset Law 1n 1976 which
incorporated the provision for self-retirement of programmes according to
prescribed schedules. The 1dea of sunset legislation was soon after caught
by the United States Congress and most States in that country, which enact-
ed similar legislations in the years that followed

In government, it is very difficult to initiate a programme because no
one person generally assumes full responsibility for the purpose and the
neccssary decision-making 1s fragmented amongst various bodies But, once
a programme forms part of the budget and gets started, 1t becomes still more
difficult to drop it even when it has lost 1ts purpose. The sunset laws which
provide legislative authorisation for the termination of redundant programmes
get their justification from this basic difficulty of a government department
to pilot ehmination of a current programme.

The basic support for sunset legislation 1s provided by the argument
that as the old programmes become redundant, ineffective and start being
managed meflicicntly without any relevance to the oniginal purpose, they
should be climinated, making funds available for new programmes This
would enable reallocating scarce resources of government on a continuous
basis to ensure economic efficiency and administrative rationality This
would also help avoid unnecessary proliferation of government activities

Sunset legislation also secks to shift major responsibility for evaluating
a programme from the executive wing to the legislature thereby overcoming
the resistance which would generally be met within the executive branch while
terminating a current programme. The priorities among the various ongoing
and new programmes can, thus, be weighed more objectively by the legisla-
ture playing an active role in deciding upon budget authorisations.

The application of sunset principles in India 1s besct with many difficul-
ties In the parhamentary democratic form of government which obtains n
India, the Constitution has provided mitiative 1n financial matters to the
executive wing. Any adverse vote by pailiament on a proposal submitted
by the government may result in the cabinet resigning from office. Also,
there are no separate legislative comnuttees created m Indian parhament
to review and revise the budget demands submitted by the various depart-
ments of the government each year, which 1s the case under the United States
system Moreover, unlike the United States Congress, the Indian parliament
has not been adequately staffed with trained personnel to provide the
required support for carrying out detailed analytical exercises, such as sys-
tems analysis, cost-benefit analysis, cost-effectiveness analysis, etc., for
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a total evaluation of programmes. Therefore, for various reasons, sunset
laws which have been claimed to have received enthusiastic welcome 1n the
United States are not feasible for application in India.

What will suit the present day Indian system and very much needed also
1s zero-base planning of programmes. It is suggested thereby that each on-
going programme should be thoroughly examined and evaluated periodi-
cally, say, every five years, to justify afresh its further continuance. Also, a
system needs to be institutionalised, that those of the programmes and pro-
jects which have lost their utility and, therefore, their further continuance,
are eliminated. It may be mentioned that programme evaluation reviews
are already being conducted by some agencies in India, It is, however, suggest-
ed that programme evaluations should be done as a regular part of the sys-
tem at definite intervals by using the principles of zero-base planning and
by employing the relevant analytical techniques.

CONCLUSION

Line-item budgeting 1s suitable for financial accountability and ensuring
legality and regularity of expenditure. This type of budgeting, however, em-
phasises objects of expenditure without highliehting the purpose to be accom-
plished Performance budgeting serves the purpose of correlating the financial
and physical aspects of each programme and activity by establishing a proper
relationship between the inputs to be used and the corresponding output.
It 1s useful as a tool of management for achieving efficiency and economy
m the implementation of programmes/activities Tt can be successfully
applied 1 India provided certain related matters, like evolving scientific
and realistic norms and standards, structuring of accounts classification,
delegation of financial powers, designing and operating a proper monitoring
system, etc, are attended to and the necessary reforms introduced.

Programme budgeting or PPBS, and zero-base budgeting are not feasible
for application 1n India because both these techniques require planning,
based on analytical studies, to be made an integral part of the budgetary
process for deciding on allocation of funds. This, for various reasons, is
difficult to be achieved in a democratic political set-up as it obtains in India.
Sunset laws provide legislative device for self-retirement of programmes
according to prescribed time Iimits unless affirmatively recreated by the
legislature after conducting detailed evaluation of these. This type of system
1s also not feasible 1n India because of certain basic differences, constitutional

and others, between the-position and powers of the Indian parhament and the
United States Congress.

O



Management-by-Objectives in the
Provision of Social Services

M. Mushkat Jr.

Man is a creative animal, doomed to strive consciously
towards a goal.

—F. Dostoevski

ANAGEMENT-BY-OBJECTIVES (MBO) is rapidly becoming one

of the most influential hallmarks of modern management. A decade

or so ago few business enterprises in the world and only a rare non-profit

organisation were found to be practising MBO Today in Australasia,

Europe and North America a good many corporate entities employ the

technique in one form or another (or at least believe that they do) The

concept has also been implemented by companies 1n other than these ‘core’
regions, mcluding some developing countries.

MBO applications have become equally widespread in the public sector
The technique, in fact, has gradually replaced planning-programming-
budgeting (PPB) as the maimn tool for allocating and managing resources
m non-profit organisations.? Imtially it was made use of in conjunction with
the provision of physical services (an area of public activity 1n which 1t 1s
relatively easy to establish meanigful targets and monitor performance)
but after a number of years 1t has been adopted 1n practically all domains of
governmental and quasi-governmental admmistration

Nor 1s this all In addition to emerging as one of the most widely prac-
tised approaches to the art of management, MBO has turned out to be a
subject about which a great deal has been written mn textbooks and 1n journals
spanning the entire gamut from professional and trade publications to aca-
demic ones Indeed, a Canadian scholar? has recently compiled a list of books
and articles in the area of MBO consisting of some fifty-five pages with over

1For an interesting proposal to combme PPB and MBO into a management system
that would offer far more than either of these alone, see, B H. De Woolfson, Jr, “Public
Sector MBQ and PPB”, Public Admunstration Review, 35, July/August, 1975, pp 378-395
2R Mansell, 4 Management by Objective Bibliogiaphy, Waterloo, 1977 (mimeogrphed)
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700 books, articles, monogiaphs, dissertations and thesesentered. Ithas been
further suggested® that besides these 1t would also be possible to identify
over 300 unlisted readings, journal articles in languages other than English,
and audio and video cassette traming packages on the subject. Moreover,
hundreds of company-prepared manuals and documents (public organisa-
tions have not produced thesc in large numbers) have been designed for
mternal company training and guidance in applying the technique.? Finally,
at least one regular monthly journal and several newsletters on MBO are
currently 1n existence 8

The considerable experience with the technique and the vast literature
on the subject havenot, however, necessarilyrendered itsutilisation invariably
simple and straightforward. MBO may be implemented without undue
difficulties 1n business enterprises but its application in public organisations
1s often fraught with both conceptual and practical problems.® This is es-
pecially true of the social services area. Here, in spite of some valiant attempts
to put MBO to good use, the results have been less than successful. The aim
of this article, therefore, 1s to offer some concrete ideas that could perhaps
make such endeavours a more viable proposition in the future. We begin
by explicating the general principles of MBO, proceed there upon to point
out the limitations of the writings on 1ts role in the provision of social ser-
vices, and end up with a cluster of specific recommendations as to how to
mmprove the present practices.

WHAT IS MBO

In essence, MBO 1s a systematic approach to achieving desired results.
It lies at one end of a continuum of approaches to the practice of manage-
ment. At the other end of the same continuum lies management by activity
or reaction (MAR). In MAR, planning is accomplished immediately prior
to or in concert with action, and there are frequent changes in plan due
either to lack of time in which to consider alternatives or to lack of predeter-
mined objectives As a corollary, we have what is sometimes called seat-
of-the-pants management This extreme is illustrated by the manager who
comes to work mn the morning without any real idea of what will happen that

z%‘f[ Oduorne, “MBO”, Business Horizons, 21, October, 1978, pp 14-24.
id.

51bid

80n MBO 1n public organisations, see, J L. Gibson, J M Ivancevich and JJH Don-
nelly, Organizations, Dallas, Business Publications, 1973; J.W. Glendmning and R.E H.
Bullock, Management by Objectives in Local Government, London, Knight, 1973; D D.
McConkey, MBO for Nonprofit Oiganizations, New York, AMACOM, 1975; J S. Jun,
Management by Objectives in Government, Beverly Hills, Sage, 1976; G L. Morrisey, Manag-
ment by Objectives and Results i the Public Sector, Reading, Ma, Addison-Wesley, 1976;

D. Borst and P.J Montana (eds), Managing Nonprofit Organizations, New York,
AMACOM, 1977, ’ ging  Nonprofit Org ’
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day The first crisis that comes along sets up the stage for what follows.
Effectiveness 1s measured by the flurry of activity that goes on and the effort
that 1s put forth rather than by the results produced.

By contrast, under MBO, management? defines in advance the results
to be achieved and the action plans required for the achievement of these
results, Furthermore, uponplanformulation all systems are geared tokeeping
the organmisation on target MBOconsists of five phases- (1) Setting objectives,
(2) Translating objectives into action plans, (3) Manageral direction and
action, (4) Control (monitoring), and (5) Feedback These phases are closely
mnter-related and together they provide a dynamic framework for manage-
ment that is progressive in the sense of being oriented towards results (i ¢,
goals management). Their coordinated introduction gives MBO its special
flavour and sets it poles apart from the purposeless style of management
represented by MAR.

The setting of objectives revolves around the formulation of organi-
sational strategy and the decomposition of this strategy into a network®
of objectives for all the responsibility centres® in the organisation. The
individual objectives are referred to as ‘feeder-objectives’, with a view to
conveymng the 1dea that they feed into the overall organisational strategy :
“Each feeder-objective acts as a source of supply to the entire strategy The
supply of individual contributions ‘flows’ or ‘adds’ to form a total contri—
bution, 1n a manner similar to tributary streams that flow and add therr
contributions to lakes and oceans ’1® MBO requires that in formulating
objectives we avoid general statements (which are known in the trade as
‘motherhood’ objectives or the ‘general, nebulous, blue-sky thinking, cate-
gory’1* and furnish instead concrete directions to managers as to what must
be accomplished, how much must be accomplished, who 1s to accomphsh
what and when it must be accomplished.

Once specific objectives have been adopted they are converted into
plans that, when completed, would hopefully result 1n the accomphshment
of the objectives. (Prior to MBO as it 1s presently practised it was an

7In concert with employees at all levels.

8The word ‘network’ imphes functional interdependence. Thus, *“A network 1s defined
as a system of functionally connected segments and parts whose individual actions and
mteractions affect other segments, which, in turn, affect the system Each separatc seg-
ment is a ink whose output 1s needed by other Iinks in the system”. See, P. Mal, Manag-
ing by Objectives, New York, Wiley, 1972, p. 24.

9%A responsibihity center 1s a group of people headed by a manager who 1s responsible
for what 1t does In large orgamzations, there 1s a comphicated hierarchy of responsibility
centers—units, sections, departments, branches, and divisions Eacept for those at the
bottom of the organization, these responsibility centers consist of aggregations of smalier
responstbility centers. The entire orgamization is itsclf a responsibility center.” See, R N.
Anthony and RE Herzlinger, Management Contiol in Nounprofit Organizations, Home-
wood, Irwin, 1975, p. 17

10p Maly, op cat, p 22

UD D McConkey, op cit, p. 14



666 M. Mushkat Jr.

all-too-frequent practice for organisations to structure their objectives, even
highly specific ones, and then fail to develop the concrete plans to support
them. As McConkey has put 1t: “It scemed almost as if they were relying on
the Almighty to see to it that the objectives did in fact get accomplished™.
MBO stopped this praying and wishing and substituted ‘backbone manage~
ment’ for ‘wishbone management "2 Plans arc usually detailed <tatements of
the step-by-step action to be undertaken in pursuit of the objectives set by
the organisation. .

Plan formulation is followed by managerial direction and action. This
phase of MBO requires management to provide clear direction and initiate
action to realise what the organisation aims to accomplish—put another
way, to carry out ifs objectives and plans. Managerial dircction
and action mvolves major functions such as organising. communicating,
motivating, coordinating and devcloping subordinates. The emphasis
throughout is on bringing to hfe the objectives and plans previously estab-
lished More than anything clse, management direction and control is thus
the action vehicle of MBO.

Control and feedback are the Jast two phases in the process (in practice
they tend to be indistinguishable from one another). Control is on the other
side of the objective-setting coin. It begins with the setting of objectives by
building into the objective programme points for control purposes. Manage-
ment assesses work in progress with these points to determine whether what
is actually happening is what was supposed to happen. Control points are
referred to, in the vernacular, as performance standards.® Performance
standards guide individuals and activities towards the organisational ob-
jectives. Comparing actual performance with-prcdctcrmincd standards and
ascertaining the difference, if any, is the heart and core of keeping the orga-
nisation on course towards targets (exactly what control is all about).!*
Control, of course, is useless unless it results in appropriate management
action. Thus we come to feedback and its part in the MBO process. Feedback
requires that management juxtaposes actual performance with performance
standards and take corrective measures if necessary. The rational for feedback

is also the rational for MBO: to minimise deviation from key organisational
objectives.

MBO COMES TO THE SOCIAL SERVICES

The social services had experienced a spectacular growth in the 1960s
The governments of the day acted out of conviction that poverty and

12D.D. McConkey, op. cit.

123
; Performance standards are usually expressed in terms of guantity (how much), gua-
iy ]gh(’w good), fime (when accomplished) and cost (at what expense)

Sometimes there is overshooting of the standards; sometimes there is undershooting.

This oversho,ot or undershoot can make the difference between the successful and unsuc
cessful practice of MBO.
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economic dependency could be reduced or even elimiated through the ex-
pansion of these services (some governments embarked on welfare reform
a decade or so earhier but the pace of change had generally accelerated in
the 1960s and the reform had acquired greater depth). Typical of those times
was a statement made by President Kennedy in support of the social security
amendments of 1962, This statement gained considerable symbolic impor-
tance, at least in the United States, and i1t read as follows:

I have approved the bill that makes possible the most far-reaching pro-
vision of our welfare program since 1t was enacted in 1935, This measure
embodies a new approach stressing services m addition to support,
rehabilitation instead of relief, and useful work instead of prolonged
dependency.15

These mspirational words marked the beginning of a spiral of growth in
the social services which continued unabated almost until the end of the
decade Unfortunately, however, the Kennedy statement conveyed a promise
that ssmply could not be fulfilled. The war on proverty, model cities and the
countless other soctal programmes of the 1960s were more often than not
based on exaggerated optimism rather than on careful ends-means analysis
(1t 1s not uncommon 1n professional circles nowadays to equate them with
expressive—as opposed to Instrumental—action and to dismiss them as
bandwagon programmes )1¢ The planners who gave shape to these pro-
grammes failed to examine adequately whether they had any real relationship
to the causes of the problems to be alleviated, whether any of the intended
results could be measured, or indeed whether the knowledge, resources and
professional competence existed to deliver what was promised.1?

As a consequence, social services, especially those designed for the poor,
have come under mounting criticism The public and 1its representatives
have become convinced that tax dollars and voluntary contributions were
being squandered in programmes with few discernible results. The growing
unease about the exact role of the social services has been further reinforced
by the empirical evidence that a good many agencies admimistering these
services were grossly ineffective and unresponsive In a well-known review of
eleven major social service projects, for instance, Fischerl® has revealed a
prevailing lack of effectiveness in service delivery. His report has indicated
that 1n about half of the cases clients recewving services actually tended to
deteriorate!

The tide started turming agamnst the unchecked growth in the social

15M L Rosenberg and R Brody, “The Threat or Challenge of Accountability”, Social
Work, 19, May, 1972, p. 245

181bid - :

17 Iad

18y Fischer, * *ctive”, Social Woik, 18, January, 1973, pp - f ¢

-
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services already in the late 1960s. Thenceforth, requests to provide funds in
support of social programmes have been carcfully scrutinised and the funds
have been frequently withheld. Those charged with the responsibility for
disbursing public monies have reveised their attitude yet again, putling
the onus on social service providers to uncquivocally demonstrate the via-
bility of their programmes. Thus, in reporting out the 1973 appropriation
bill for the department of health, education and welfate, the US Scnate
Appropuations Commuttee had the following to say about the increasing
rate of expenditure for the social services authorised by the public assistance
titles of the Social Security Act:

This commuttee is concerned that the use of this source of federal financ-
ing1s out of any reasonable control. The Department of Health, Education,
and Welfaic cannot even describe to us with any precision what
$2,000,000,000 of taxpayers’ money is being used for. We have been
mformed by the Department that they intend to improve their manage-
ment of this progtam.. . However, until these improvements arc accom-
plished, this committee believes that Congress must limit the Federal
liability for this largely unknown, undefined, opecn-ended financing
mechanism .. until convinced that these funds aie being spent prudently
and effectively.1°

The reluctance to grant financial assistance to dubious social programmes
has been part of a two-pronged strategy to trim the social services In addi-
tion, ‘efficiency partisans™® m positions of authority in the public sector
have exerted piessure on agencies providing these scrvices to adopt sophisti-
cated management techniques with a view to njecting the process of social
programming with greater rationality.2? PPB and the twin techniques of

%G Hoshino, “Social Services”, Social Service Revicw, 47, September, 1973, p. 373.
This Congressional posture was echoed 1n a statement made by the Chief Domestic
Adviser to President Nixon: “There seems to be a folk tradition around this town that
1’s somehow 1ndecent to cut any social program 1 don’t think the second admumistration
will be a believer 1n that folk fale T think a President with a substantial mandate, who
feels that the majority of the people are behind him, will feel very comfortable in saying
to a vested interest group, such as the social workers. ‘Look your social program of the
1960’s 1sn’t working, and we’re going to dismantle 1t so yow'll just have to go out and
find honest labor somewhere else’.” See m, E Newman and J Turem, “The Crisis of Ac-
countability”, Social Work, 19, January, 1974, p. 6
29See, n this connection, C L Schultze, The Politics and Economics of Public Spending,
Washington, D C, Brookings Institution, 1968.
21See, 1 this connection, A J Kahn, Theory and Practice of Social Planning, New York,
Russell Sage Foundation, 1969; AM Ruvlin, Systematic Thinking for Social Action,
Washimgton, D C, Brookings Institution, 1971; H. Glennerster, Social Seivice Budgets
and Social Policy, London, Allen and Unwin, 1975, N. Gilbert and H Specht (cds),
Planmng for Social Welfare, Englewood Chffs, Prentice-Hall, 1977, J.W. Sutherland,
(Continued on neat page)
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cost-benefit and cost-effectiveness analysis were the first to come on the
scene. They were quickly followed by ‘second generation’ techniques such
as the commumity impressions approach, delphi method, gaming, manage-
ment information systems, nonunal group approach, operational research,
policy expertments and quasi-experiments, soctal mdicators, survey research
and system simulatton MBO started featuring in social programming at
about the same time as the bulk of the techniques grouped in the latter

category.

In general, social service professionals have accepted the need for MBO.
The 1970s, as a matter of fact, had witnessed the rise of a rather voluminous
literature®? extolling the virtues of the techniques®® and suggesting that it
~ might help realise the elusive goals of social welfare as well as ensure greater
accountability 1n the provision of social services. This literature has been
largely concerned with the setting of objectives foi social service agencies

(Continued from previous page)

Managing Social Service Systems, Princeton, Petrocelly, 1977, C.C. Attkisson, ef al. (eds.),
Evaluation of Human Service Programs, New York, Academic Press, 1978, N Falk and
J. Lee, Planming the Social Services, Farnbarough, Saxon House, 1978; T. Booth (ed),
Planmng for Welfare, Oxsford, Blackwell, 1979, A.S. Erchner and C.M. Brecher, Controll-
ing Social Expendiines, Montclair, Allanheld, Osmun, 1979.

22In particular, see, V.R Wiehe, “Management by Objectives mn a Famuly Service
Agency”, Social Casesork, 54, March, 1973, pp 142-146; S N, Dubey, “Management by
Objective Strategy for Social Welfare Organisations”, Indian Journal of Social Work,
35, October, 1974, pp 255-269, J. Algie, Social Values, Objectives and Action, London,
Kogan Page, 1975, M.C Raider, ‘‘An Evaluation of Management by Objectives”, Social
Casework, 56, February, 1975, pp. 79-83, M C Raider, “A Social Service Model of
Management by Objectives”, Soctal Casework, 57, October, 1976, pp. 523-528, B. Spano
and S Lund, “Management by Objectives in a Hospital Social Service Umit”, Social Work
in Health Care, Spring, 1976, pp. 267-276; M C Rauder, “Installing Management by Ob-
jectives i Social Agencies”, Adnunistration i Social Work, 1, Fall, 1977, pp 235-244,
HK. Wong, “M.BO Goes to Work in Community Development”, Hong Kong Journal
of Social Work 1, Summer, 1977, pp 15-23, D.K. Granvold, “Supervision by Objec-
tives”, ddnumstiation in Sociul Work, 2, Summer, 1978, pp. 199-209.

23The advantages of MBO are spelt out more fully 1n, P. Mah, gp cit, G S. Odiorne,
Management Decisions by Objectives, Englewood Cliffs, Prentice-Hall, 1969, W J. Reddin,
Effective Management by Objectives, New York, McGraw-Hill, 1971, P.P. Schoderbek,
Management by Objectives, Towa City, University of Iowa Press, 1973,

A more realistic appraisal 1s to be found m, Y D. Wickness, “Management by Ob-
sectives”, Journal of Management Studies, 5, October, 1968, pp. 365-379, J M. Ivancevich,
“A Longitudinal Assessment of Management by Objectives”, Admmstrative Science
Quarterly, 17, March, 1972, pp 126-138; S.J Carroll, Jr and HL Tossi, Jr, Manage-
ment by Objectives, New York, Macmillan, 1973; J M. Ivancevich, *“Changes in Perfor-
mance in a Management by Objectives Program”, Adnmunistrative Science Quarterly, 19,
December, 1979, pp. 563-574, A P. Raia, Managing by Objectives, Glenview, Scott, Fores-
man, 1974, H Tossi, et al, “How Real are the Changes Induced by Management by Ob-
jectives”, Admunistrative Science Quarterly, 21, June, 1976 pp 276-306; J P, Muczyk, “A
Controlled Field Experiment Measuring the Impact of MBO on Performance Data”,
Journal of Muanagement Studies, 15 October, 1978, pp 318-329,
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and the translation of these objectives into action plans, that is, the first two
phases of MBO. Considerable attention has also been accorded to the
mechanics of mstalling the system 1n social service settings.

The preoccupation with objectives and action plans may well be under-
standable. This is, after all, where many of the problems encountered in the
management of the social services origiate from. (As two nsiders have
pointed out : “Our goals are couched in the kind of generalities which are
unable to inform action. The actions we take are not subject to measurement,
and are not concetved of as leading to goals larger than the actions them-
selves ’24) The focus on system 1nstallation 1s equally justifiable Asindicated,
MBO 1s primarily a private sector management technique. Great care,
therefore, must be exercised in the process of ‘transferring’ 1t to the rather
sui generis environment of the social services

At the same time, 1t 1s difficult to avoid the conclusion that not enough
thought has been given 1n the same literature to the control phase of MBO
and 1ts implications for the management of the social services. Most writers,
of course, pay the usual lip service to the need for monitoring performance.
None, however, ventures any further The measurement of system per-
formance?S n the social services 1s highly problematic; especially if the object
of the exercise 1s to obtain measures reflecting the impact rather than simply
the outputof the agencies providing the service (“Policy impact 1s not the same
as policy output It is important nof to measure benefits m terms of govern-
mental activity. For example, the number of dollars spent per member of a
target group (per pupil educational expenditures, per capita welfare expendi-
tures, per capita health expenditures) is not really a measure of the impact
of a policy on the group. It is merely a measure of government activity—
that 1s to say, a measure of policy output. We cannot be content with measur-
Ing how many times a bird flaps its wings, we must assess how far the bird
has flown In describing public policy, or even 1n explaining 1ts determinants,
measures of policy output are important. But i assessing the mipact
of policy, we must identify changes m the environment that are associated
with measures of government activity.”28) The superficial treatment accor-
ded to the control phase of MBO by social service professionals is, 1t seems,
the result of not fully appreciating the true nature of the task We submut
that the time has come to take concrete steps towards developing workable
ideas for monitoring performance in the social services The following
section 1s intended as a move in this direction.

24E Newman and J Turem, op cat,, p. 373

?5We are nterested here in MBO as a method of system management rather than as
a tool of personnel administration

2;1‘211 Dye, Understanding Public Policy, Englewood Cliffs, Prentice-Hall, 1978,
pp -313,
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TOWARDS MONITORING SYSTEM PERFORMANCE IN THE SOCIAL
SERVICES

The social services are concerned with the functioning of individuals and
groups Their objectivesshould, therefore, be expressed in terms of individual
or group performance and the MBO control effort ought to revolve around
these two concepts The difficulty 1s that so far no attempts have been made
to develop instruments which nught measure changes 1n individual or group
functioning 1n social service settings Fortunately, however, instruments of
this nature have been developed by mental health professionals to measure
the outcome of mental health programmes. Their work can easily be gene-
rahsed to practically all social service settings?? and provide the necessary
foundation for implementing the control phase of MBO m accordance with
the letter and spirit of the writings of the proponents of the technique

One such mstrument 1s the client satisfaction questionnaire (Annexure 1)
The questionnaire involves the individual directly in evaluating the service
provided It does not measure individual or group performance as such, but
generates information which has a definite bearing on this question (that
1s particularly true of item 3, incidentally, a smaller scale-consisting of items
3, 7 and 8—also appears to function well as a global measure of client satis-
faction) Client satisfaction ratings can be solicited by mail or telephone,
used as part of a follow-up interview, or obtained when the client comes 1n
for service If service episodes vary greatly in length, or early client dropout
15 a concern, then 1t might be desirable to collect client satisfaction ratings
twice, once shortly after service begins, and again at a later time when most
clients will have terminated 28

Another instrument developed by mental health professionals which
might be useful for our purposes 1s the global assessment scale (GAS)?®

27The author encountered no serious problems in employing rough variants of the
instruments at i1ssue to evaluate the effectiveness of programmes designed to rehabilitate
drug addicts 1n Hong Kong This work 1s described 1n greater detall n, M. Mushkat,
Jr, Rethinking the Effectiveness of Social Programmes (forthcomng), M Mushkat, Jr
and R Mushkat, Evaluating Policies Designed to Allewiate the Narcotics Problem in Hong
Kong (forthcoming),
28For more mformation about the client satisfaction questionnaire, see, JA Carlo
and J Reihman, The Qenver Commumty Mental Health Duestionnaire , Denver, 1974,
(mimeographed), CB McPhee, J Zusman and R H. Joss, “Measurement of Patient Satis-
faction”, Comprehensive Psychiatry, 16, July/August, 1975, pp 399-404, CB McPhee
and J Zusman, Quality Evaluation of Mental Health Services, Buffalo, State University of
New York at Buffalo, 1976
29The GAS had a somewhat less useful predecessor called the Health-Sickness Rating
Scale (HSRS) See, 1 this connection, L. Luborsky, “Climcians’ Judgements of Mental
Health”, Arcluves of General Psychiatry, 7, December, 1962, pp 407-417, L Luborsky and
H Bachrach, “Factors Influencing Chinicians’ Judgements of Mental Health”, Arcluves
of General Psychiatry, 31, September, 1979, pp 292-299, R L Spitzer and J Endicott,
(Contunned on next page)
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(Annexure 2) The GASisasingle rating scale for evaluating the overall func-
tioning of an individual during a specified time period on a continuum
from psychological or psychiatric illness to health. The time period that is
assessed 1s generally the last week prior to an evaluation, although for special
studies a longer time period may be more appropriate.

The scale values range from 1, which represents the hypothetically most
il individual, to 100, the hypothetically healthiest. The scale 1s divided into
ten equal intervals : 1 to 10, 11 to 20, and on to 81 to 90 and 91 to 100.
The defining characteristics of each ten-point interval comprise the scale.
The two highest intervals, 81 to 90 and 91 to 100, are for those extremely
fortunate individuals who not only are without significant psychopathology
but also display many traits often referred to as ‘positive mental health’,
such as superior functioning, a wide range of interests, social effectiveness,
warmth and integrity. The next interval, 71 to 80, is for individuals with
no or only minimal psychopathology but who do not possess the positive
mental health features noted above. Although some individuals rated above
70 may seek some form of assistance for psychological problems, the vast
majority of individuals in treatment will be rated between 1 and 70. Most
outpatients will be 1ated 31 to 70, and most inpatients between 1 and 40.

In making a rating, one first selects the lowest interval that describes the
individual’s functioning during the preceding time period. For instance, an
mndividual whose ‘behaviour 1s considerably influenced by delusions’ (range
21 to 30) should be given a rating 1 that range even though he has ‘marked
impairment is several areas’ (range 31 to 40) In order to determine the
scale point within the ten-point interval, the defining characteristics of the
two adjacent intervals are examined to determine whether the mdividual 1s
closer to one or the other For instance, an individual in the range 21 to
30 who 1s much closer to the 11-20 range than the 31-40 range would be given
a specific rating of 21, 22, or 23 An mdividual who appears to be equidistant
from the two adjomnimng ranges 1s given a rating of 24, 25, 26, or 27.

. Since the ratings are for overall functioning during a specific time period,
1t is upportant that the rating be based on functioning and symptoms during
that time period and not be influenced by considerations of prognosis, pre-
vious diagnosss, or the presumed nature of the underlying disorder. By the
same token, the rating should not be influenced by whether or not the indi-
vidual 1s recerving medication or some other form of help.

The information needed to make the rating can come from any source,
such as direct interview of the individual, a reliable informant, or a case
record Laittle information may be needed to make a rating at the low end of
the scale For instance, knowled ge that the individual makes repeated suicidal

(Contmued from previous page)

Assessment of Outcome by Independent Chinical Evaluators™, in Psychotherapy Change

Measues, (ed), 1 E Waskow and Print-
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attempts and thus requires constant supervision 1s sufficient, by itself, to
warrant rating a patient 1n the 1-10 range. On the other hand, before an indi-
vidual can be given a very high rating 1t 1s necessary not only to determine
the absence of psychopathology and any serious impairment 1n functioning
but also to ascertain the presence of signs of positive mental health

Because the scale covers the entire range of severity, it can be used i any
situation or study where an overall assessment of severity of 1llness or degree
of health 1s needed In most cases, only a portion of the scale will actually be
used For instance, community studies will rately have individuals m the
lowest range, wheieas studies involving newly admitted psychiatric patients
will rarely have individuals 1n the highest intervals Many individuals, how-
ever, who may have been rated 1n a very low range on admission may be
sufficiently recovered at follow-up and warrant a rating in one of the higher
intervals

The GAS may seem somewhat unwieldy, but there 1s considerable empiri-
cal evidence suggesting that it can function rather adequately.?® Special
purpose mstruments embodying the same underlying principle could be
developed to serve the needs of professionals involved 1n the delivery of social
services other than mental health programmes. These GAS-equivalents would
provide the basis for a global assessment of client status at intake and perio-
dically thereafter. The data generated in the process will indicate whether
social service agencies are meeting their objectives 3! They will also help to
detect programmme weaknesses and suggest possible programme improve-
ments (feedback as well as control).

The third instrument developed by mental health professionals, and
potentially the most useful for monitoring system performance mn the social
services, 1s goal attamment scaling (Annexure 3). As the name mmples, goal
attainment scaling rests in the general tradition of goal-oriented evaluation.
At 1ts simplest, goal-oriented evaluation nvolves setting a goal/objective,
implementing a progiamme, determining subsequent goal attainment and
using this information to modify future activities in a MBO-like fashion).

Goal attainment scaling makes two mmportant additions to the general
form of goal-oriented evaluation just described The first 1s a 5-pomt scale
of individuahised potential outcomes. ‘Goal attainment’ has traditionally
been a dichotomous measurement, which means that only two outcomes are
possible, attainment or non-attainment In this traditional model, if a goal
1s achieved, there 1s no meaningful standard to determine 1f expectations were

30In particular, see, 3 Endicott, et. al., op cit, pp 766-771, L Rotenberg, M. Gordon
and W Undertull, The Chent-Oriented Cost-Ontcome Project of the Mental Health Treat-
ment Center of the Reading (Pa) Hospital, Philadelphia, 1974 (mimeographed).

31After all, changes 1n global ratings from the beginning to end of ‘treatment’ are
possibly the best indicator of whether the programme 1s having the desirable impact on
s clientele
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significantly excceded; and if a goal isnot attained, it is difficult to assess the
magnitude of the failure. Goal attainment scaling improves this situation
by placing the target goal in the centre of a range of possible outcomes from
‘most unfavourable’ and ‘less than expected’ on the onc end, the ‘expected
outcome’ in the middle, and the ‘more than expected’ and ‘best anticipated’
on the other end. This is incorporated in the left column of our goal attain-
ment follow-up gwde.

The second modification that makes goal attainment more useful is the
summary goal attainment score. Computation of the score is detailed later
n the article, but 1t may be thought of as a weighted average of scores on
individual goal attainment scales. This reflects the fact that although an indi-
vidual or a total programme may have several goals, it is nonetheless desirable
to combine the score for the attainment of cach goal into a single overall
numerical value. A goal attainment scorc of 50 indicates that a serics of
goals have, on the average, been exactly attained; a score of more than 50
indicates that attainment has tended to cxceed eapectations; a score of less
than 50 indicates that it has tended to fall short of expectations (in MBO
terms a score of Iess than 50 calls for remedial action).

The core of goal attainment scaling is a goal attainment follow-up guide
such as the one illustrated 1n Anneaure 3. A goal attainment follow-up guide
1s a grid-shaped form consisting of a scries of discrete S-point scales. When
the follow up guide is filled out, each scale represents a separate client
Or programme goal area. The five Ievels of cach scale are defined by concrete
behaviours arranged along a hierarchy of possible outcomes (as alrcady men-
tioned these mclude : ‘most unfavourable treatment outcome thought likely’,
‘less than expected success with treatment’, ‘eapected level of treatment
success’, ‘more than expected success with treatment’ and ‘best anticipated
treatment success’) Use of the follow-up guide involves six steps : (1) sclec-
tion of goal areas, (2) weighting, (3) selection of follow-up time, (4) statement
of the expected outcome, (5) completion of the four ancillary scale levels,
gélci 56) follow-up employing the scale and calculation of a goal attainment

‘ The ﬁrsf of these steps entails the selection of scale headings that identify
high prionity goal areas In terms of an individual clicnt, this most often
means pinpointing areas where an undesirable set of behaviours should be
minimised, or where a favourable set of behaviours should be maximised.
8nce a goal area 1s selected, it is recorded in the title section above the scale.
Unly those goals considered relevant to the service endeavour are included.
n;‘;ﬂzaﬁfé:?;lt%lree ang five goal areas are singled out, There is, however,
This provision e n}lm er of gozfls that can be chosc?n for any given client.
clinical ron] s erpshrom the desire to have the scaling process reflect the
suide the « ec’j’i Ol the treatment unit (in our goal attainment follow-up
roduee depindle nc goals are . (1) to reduce fear of sex involvement, (2) to

Cy on mother, (3) to improve decision-making ability,
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(4) to improve social functioning, and (5) to improve performance on the
Mimnesota Multiphasic Psychological Inventory.3?

The second step involves the assignment of a numerical weight to each
goal area.?® A weight may be any number from 1 to 99 and should reflect the
relative importance of the goal areas The higher the weight, 1n comparison
with other weights on the follow-up guide, the higher the level of importance.
Several goal areas may be given the same weight, or all maybe weighted equally
by assigning no weights at all. This1s a subjective judgment by the person(s)
constructing the follow-up guide (the goal areas included n our goal attain-
ment follow-up guide have been assigned the following weights - fear of sex
involvement, 20; dependency on mother, 30, decision-making, 20, social
functioning, 30, and MMPI-78, 10)

The third step entails determining the time period for which the scale
will be scored The follow-up date may be the same for all goals or 1t may
be adjusted 1n line with the unique attributes of each, but 1n either case the
degree of expected attainment specified m the muiddle level of each scale
should be based on the time period for which the goal will be scored When
a group of clients or programmes are compared, a common time period 1s
normally used.

The fourth step 1nvolves stating the outcome that is expected in each
goal area (i ¢, the ‘expected outcome’), taking into consideration the time
mterval until follow-up and the quantity and quality of service that is to be
provided The expected outcomes can be deemed prognoses, i that these
middle-points are the guide constructors’ estimate of the most probable levels
of goal attainment The goals need not necessarily be quantified, but they
must be expressed 1n such a manner that two independent observers could
agree on whether they have been attained Although some goals are suffi-
ciently observable in themselves (e.g , ‘employed full time for the past month’
can ordinarily be ascertained by talking to the client or another mformant),
the mvestigation of other goals may call for a separate attainment criterion
(e g, ‘reduced depression’ would probably require symptom indicators such
as ‘the client is able to sleep eight uninterrupted hours each mght”) Follow-
up, of course, is considerably easier if each outcome level 1s defined by con-
crete behaviours that can be directly observed or reported

Employing the ‘expected outcome’ as a benchmark, the next step 1s to
complete the four remaining outcome levels on the scale. In this respect,
the ‘expected outcome’ should be the level judged to be the most probable
result 1f the client receives adequate service (or, in the case of programme
goals, 1f the programme is effectively implemented) The two adjacent cells

32The logic and functions of the MMPI are lucidly explicated 1n, RS Cattell, Tie
Scientific Analysis of Personahty, Harmondworth, Penguin, 1967.

33For a succinct discussion of the problem of assigning weights to goals, see, VN
Campbell and D.G. Nichols, “Setting Priorities Among Obuectives”, Policy Analysis,
3, Fall, 1977, pp 561-578.
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represent less likely outcomes, whereas the two extreme cells represent un-
likely but stll plausible outcomes. A completed scale should contain five
mutually exclusive levels (cells) and represent an cxhaustive and internally
consistent continuum of all possible outcomes in relation to a particular
goal area (1n practice it 1s often sufficient to define the expected outcome and
at least one of the levels above and one below 1t).

The last step in the use of goal attainment scaling 1s follow-up. Follow-
up scormng simply entails determiming which of the relevant outcome levels
best describes a client or a programme at the time of follow-up, and placing
an X or an asterisk in the corresponding cell. Each scale may be scored only
at one level, signalling that attainment was at least at that level but not quite
up to the next one. It is permissible, however, to place an X or an asterisk
on the line between cells.

Once goal attainment has been mdicated on cach scale at follow-up, it
1s possible to calculate a goal attainment score. The goal attainment score
may be thought of as an average of the outcome scores for the various goal
areas, but an average that has been adjusted for, (1) the relative weights as-
signed to the goals, (2) the varying number of goals, and (3) the typical inter-
correlation amongst the goal scales. Conceptually, the goal attainment score
1s tantamount to a global index of the degree of which outcome expectations
(and, therefore, objectives) have been realised. The mathematical derivation
of the computation formula for the goal attainment score 1s to be found 1n
Kiresuk and Sherman.3* We reproduce here the formula alone, which 1s :

Goal Attainment Score = 50 - 0 720)112?8@;&)(002}1 I

Where g 15 the weight assigned to the 1t goal scale, x1 is the attainment
score (—2 to+2) on the 1*! goal scale, and the summations are across all of
the goal scales 1 the follow-up gmde As intimated earlicr, this formula
yields a score of 50 1f outcomes are at the ‘expected’ level, a higher score if
there has been an ‘over attainment’ of goals, and a lower score 1f outcome
expectations have not been fulfilled

Goal attainment scaling, we believe, affords a potentially powerful tool
for monitormg system performance 1 the social services. Like the client
sajltlsfaction questionnaire and the GAS 1t has mainly been applied by climi-
cians m conjunction with treatment admimstered to individual chents. It
could prove equally useful, however, n group (including community-wide)
settings (the same can be said of the client satisfaction questionnatre and the

34T J Kiresuk and R E Sherman, op. cit, pp 443-453.
See’also, T.J. Kiresuk, “Goal Attamnment Scaling”, Evaluation, 1, 1, 1973, pp. 12-18;
TJ Kiresuk and SH Lund, “Process and Outcome Measurement Using Goal Attain-

ment Scaling”, m Program Evaluation (ed.), J Zusman and CR. Wurster, Lexington,
Heath, 1975
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GAS). Even more than the GAS this instrument seems to have the built-in
capacity to assist service providers 1n zeromg mn on programme weaknesses
and guiding them 1n their quest for programme 1mprovements 38

CONCLUSION

The social services are facing an acute crisis of accountability. The real
resources at their disposal are shrinking at an accelerating pace and they are
forced to temper their humanitarian ethos with increasing doses of rationality.
The latter creeps in by way of management techniques amongst which MBO
15 one of the most visible. For MBO to be implemented successfully, however,
considerable attention has to be paid to the control phase of the process and

35In this connection it should be noted that a varant of goal attainment scaling,
called Patient Progress Report (PPR) 1s also widely used by mental health professionals
As a chnical goal-monitoring system, the PPR 1s similar to goal attainment scaling m that
goals (target areas) are set for individual clients, but 1t 1s different 1n that scale values vary
from 1 to 7 (1 bemng the desired state of affairs, 7 the more undesirable state) Goals are
set for clients by the service providers and at specified time pertods; each client’s progress
15 reviewed by the staff involved; and the client’s level of goal attainment 1s ascertamned
Initial goals and subsequent progress of mdividual clients are processed and stored by
a computer enhancing communications about the status of clients Aggregation of find-
mgs can be used to estimate the effectiveness of various treatment modalities See, in
this connection, J.L. Franklin and J.H. Thrasher, An Introduction to Program Evaluation,
New York, Wiley, 1976 Sece also, W Edwards, “Social Utilities”, Engineering Economist,
VI, Summer, 1971, M. Guttentag, “Subjectivity and 1ts Uses in Evaluation Research”,
Evaluanon, 1, 2, 1973, pp 60-65

Another, somewhat less elaborate variant of goal attainment scaling that s employed
fn the mental health field 1s the Goal-Oniented Automuated Progress Note (GAP) The GAP
is basically a method to describe the client’s problems, set realistic goals and select appro-
priate means for reaching the goals efficiently The service providers select appropriat
goals from a hst of 703 goal statements grouped mto five major categories medical,
symptom, self-concept, chent-imtiated interaction, and disposition plan Attached to each
goal statements are two scales—one mdicating the importance of this goal for the client
and the other for recording client movement towards or away from this goal Methods to
be used are also rated by the staff involved Staff members (and others, if necessary) make
ratings on progress towards imitial goals at specified intervals and also review goals and
methods for adequacy. Evaluation consists of aggregating success scores and disseminat-
mg these to key programme managers. See, in this connection, JL Franklin and JH
Thrasher, op cif i

The most simple variant of goal attainment scaling to be found mn mental health
practice 1s the Conciete Goal Setting (CGS) Essentially a record keeping system, the CGS
provides for systematic review of a client’s progress A record (5 x 8 card) 1s created for
each client containing the date of review, concrete goals for the client, methods or tech-
niques for aiding the client to reach goals, staff members with major responsibility for
client, and date of next review The data generated by this instrument can be used for
assessments of chent goal attainment, comparisons of methods or techmaues most effec-
tive'1n aiding clients to reach goals, and if aggregated across all clients of a programme,
furnish a rough measure of programme effectiveness See, 1n this connection, J L Frankhin
and JJH Thrasher, op cir
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sacial service providers have been distinctly neglectful in this respect. Unless
the ultimate purposeof the whole exercise 1s just to furnish a loose framework?
for programme planning and delivery rather than actually manage-by-objec-
tives, 1t is imperative that a portfolio of instruments be developed with a
view to monitoring system performance in the social services. Such instru-
ments already exist in the field of psychiatric care n the form of the client
satisfaction questionnaire, global assessment scale, goal attainment scaling
and therr variants. They can be redesigned to serve the special needs of the
great part of social service providers.

360n the value of MBO as a general framework for management action see, H.S
Have‘n?-, “MBO and Programme Evaluation, or Whatever Happened to PPBS?”, Public
Admmtstrat'zon Review, 36, January-February, 1976, pp. 40-45. Havens is of the opmion
that the principal value of MBO lies in forcing people to think about the objectives of
their activities m a more clear and precise way. The same pomt 1s made in, J. Jacques
and EJ Ryan, Jr., “Does Management by Ob,ectives Stifie Orgamzational Innovation n
the Public Sector”, Canadian Public Administration, 21, Spring, 1978, pp 16-25.
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Annexure |
CLIENT SATISFACTION QUESTIONNAIRE*

Please help us improve our program by answering some questions about
the services you have received at the . We are mterested

1n your honest opinions, whether they are positive or negative Please answer
all of the questions We also welcome your comments and suggestions.
Thank you very much, we appreciate your help.

Circle your Answer

1 How would you rate the quality of service you received?

4 3 2 1
Excellent Good Farr Poor

2. Did you get the kind of service you wanted ?
1 2 3 4

No, definitely not No, not really Yes, generally Yes, definitely
3 To what extent has our program met your needs?

4 3 2 1

Almost all of my Most of my Only a few of None of my
needs have been  needs have been my needs have needs have been
met met been met met
4. If a friend were 1n need of similar help, would you recommend our pro-
gram to him/he1?

1 2 3 4
No, definitely not No, I don’t think Yes, Ithinkso  Yes, definitely
SO
5 How satisfied are you with the amount of help you received?
1 2 3 4

Quute dissatisfied Indifferent or  Mostly satisfied  Very satisfied
muldly dissatisfied

6 Have the services you received helped you to deal more effectively with
your problems?

4 3 ' 2 1
Yes. they helped  Yes, they helped No, they really No, they seemed
a great deal somewhat didn’t help to make things
worse

*W.A. Hargreaves and CC Attkisson, “Evaluating Program Outcomes”, n CC
Atthisson, et al ,op cit, p 309.
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7 In an overall, gencral sense, how satisfied are you with the service you
received?

4 3 2 1

Very satisfied Mostly satisfied  Indifferent or  Quite dissatis-
mildly satisfied fied

8. If you were to seek help again, would you come back to our progiam?
1 2 3 4

No, definitely not  No, I don’t Yes, I thinkso  Yes. definitely
think so

Wiite Comments Below :



Management-by-Objectives in the Piovision of Social Services 681

Annexure 2
GLOBAL ASSESSMENT SCALE

Rate the subject’s lowest level of functioning in the last week by selecting

the lowest range which describes his functioning on a hypothetical contmuum
of mental health-illness For example, a subject whose ““behavior 1s consider-
ably influenced by delusions™ (range 21-30) should be given a rating 1n that
range even though he has “major impairment in several areas” (range 31-40).
Use intermediary levels when appropriate (e g., 35, 58, 63). Rate actual func-
tioning independent of whether or not subject is recerving and may be helped
by medication or some other form of treatment

100 No symptoms, superior functioning in a wide range of activities, life’s
problems never seem to get out of hand, 1s sought out by ethers
91 for his warmth and integrity.

90 Transient symptoms may occur, but good functioning n all areas,
mterested and involved in a wide range of activities, socially effective,
generally satisfied with life, ‘everyday’ worries that only occasionally

| get out of hand.

81

80 Mimimal symptoms may be present but no more than shght impair-
ment in functioning, varying degrees of everyday worries and prob-
71 lems that sometimes get out of hand

70 Some mild symptoms (e g , depressive mood and mild insomnia) OR

[ some difficulty in several areas of functioning, but generally func-
{ tioning pretty well, has some meaningful interpersonal relationships
61 and most untrained people would not consider him ‘sick’.

60 Moderate symptoms OR generally functioning with some difficulty
| (e g., few friends and flat affect, depressed mood, and pathological
[ self-doubt, euphoric mood and pressure of speech, moderately
31 severe antisocial behaviour)

50 Any serious symptomatology or impairment in functioning that
*| most clinicians would think obviously requires treatment or attention
(e g, swicidal preoccupation or gesture, severe obsessional rituals,
| frequent anxiety attacks, serious antisocial behaviour, compulsive
41 drinking)

40 Major impairment 1n several areas, such as work, fanuly relations,
l judgment, thinking, or mood (e g , depressed woman avoids friends,
neglects family, unable to do housework), OR some impairment mn
reality testing or communication (e g , speech is at times obscure,
31 1llogical, or irrelevant), OR single serious suicide attempt
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30 Unable to function in almost alf areas (e g., stays in bed all day),
| OR behavior 1s considerably influenced by cither delusions or hailu-
| cinations, OR seriousimpairment in communication (e.g., sometimes

incoherent or unresponsive) or judgment (e.g , acts grossly inappro-
21 priately).

20 Needs some supervision to prevent hurting self or others, or to

maintain minimal personal hygiene (e.g., repreated suicide attempts,
| frequently violent, maniac excitement, smears faces), OR gross
11 impairment in communication (e.g., largely incoherent or mute).

10 Needs constant supervision for several days to prevent hurting
| self or others, or makes no attempt to maintain minimal personal
1 hygiene.

Source . J Endicott, “The Global Assessment Scale”, Archives of General Ps)chiatry,
33 (June, 1976), p. 768.
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Challenges in Railway Administration in the
Coming Years

A. V. Poulose

HE INDIAN railways have a chequered lustory of over 127 years, includ-

ing three decades of planned development. They occupy a predoninant
place in the transport sector of the country. This oldest, and the largest under-
taking of the Government of India, ranks as Asia’s first and the world’s
fourth largest railway system. Amongst the railway systems under unitary
management the Indian railway system 1s second only to the Soviet railway
network. It 1s among the few 1n the world today with a degree of financial
viability

With assets at Rs. 6185.7 crores and a regular work force of 1.5 milhion,
the railways run about 11,000 trains daily connecting over 7,020 stations
across the country It carried 3,719 million passengers and 223 million tonnes
of freight 1n 1978-79, contributing to national integration as well as economic
development.

Until the 1950s the railways had a near monopoly of the transport sector,
but, with the rapid development of the road transport sectort the railways’
share of the total transportation decreased from 90 per cent to 65 per cent in
freight traffic and from 75 per cent to 40 per cent in passenger traffic.
Nevertheless the raillways continue to be the Iife Iine in the nation’s
transport map,

The reasons why the railways will continue to dominate the transport
scene are obvious. Economic development needs, as well as promotes, growth
of the railway system And then, the seemingly unending o1l price hikes shift
the traffic mevitably from road to rail. Passenger traffic in passenger kilo-
metres) had increased threefold from 66.5 billion 1 1950-51, the first year of
the era of five year plans, to 193 billion by 1978-79. Similarly freight traffic,
(in net tonne kilometres), went up by three and a half times from 44 billion
to 154 8 billion over this period But these levels of traffic are nothing com-
pared to what the railways are expected to handle by 2000 AD Recent futurns-
fic assessments by the National Transport Policy Committee (NTPC) and
the Rail Tarff Enquiry Commuttee (RTEC) arrest attention The NTPC
puts the passenger traffic by the turn of the century at 520 billion passenger
kilometres; RTEC places it around 488 billion. The respective freight traffic
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figures are around 450 billion and 400 billion net tonne kilometres The rail-
way’s own corporate plan for the longer term is being updated

The validity of the assumptions underlying theselong range estimates, the
capability of the economy to generate resources for the massive mvestments
needed to augment capacity, the feasibihity of the component programmes
and projects and so on will be subjected to critical exammation and review
during the successive plan exercises. But 1t would be safe at this stage to say
that the railways would be called upon to handle, in another two decades,
two and a half to three times the volume of traffic they are currently handling
Thus is the multifold challenge now facing the system

CAPITAL INPUTS

The biggest element of this challenge will be 1n raising adequate financial
resources for rehabilitating and modernising the existing facilities, creat-
g additional capacity and new routes to handle the larger traffic
According to the projections made by RTEC, the railways would need to
mvest a mnimum of Rs, 36,000 crores, at the 1977-78 price level, for creating
additional facilities (Rs 25,000 crores) and for replacement of assets
(Rs 11,000 crores) during the next 20 years This is about four and a half
times the total amount of around Rs 8,000 crores (at prevailing prices)
invested during the last 30 years upto the end of 1979-80.

MODE OF RAISING CAPITAL

Railway investments on assets, charged to the capital account, come from
the central exchequer as interest-bearing, non-repayable loans. On them,
the railways pay a dividend to the general revenues (interest plus a small
contribution from the surplus) at rates fixed by a parliamentary committee
known as the Railways Convention Commuttee. The current rates of dividend
are 55 per cent (including 1 per cent in lieu of the passenger fare tax
abolished) on capital invested prior to March 1964 and 6 per cent thereafter
Various concessions 1n the form of exclusion from the dividend-bearmg capi-
tal, of the capital-at-charge of strategic lines, uneconomic lines and the north-
east frontier railway, lower rate on capital invested on residential buldngs,
moratoria 1n respect of new lines under construction, deferred dividend ac-
counts and the deduction of loss on operating strategic ines from the dividend
payable, and so on, have also been allowed to the railways in consideration
of the disabilities they bear i discharging therr role as a public utility. The
most significant concession allowed to the rarlways in the recent past 1s that
they have been freed from the crippling burden of borrowimg on current
account, on hard terms, for making up shortfalls 1n dividend payment;
nstead, they now carry forward such shortfalls in deferred dividend accounts
to be discharged in future surplus years. '
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Suggestions have been made that the railways should have their capital
converted partly mto equity and partly as loans and that railway bonds may
be issued for raising new resources. Another school of opinion advocates the
levy of a surcharge on passenger fares and freight specially for a fund for
Jaying new lines 1n backward areas. A variant of this is that the railways
should be allowed to use, at least part of their surplus, for developmental
works, outside the plan process. Now that the public sector undertakings have
been allowed to accept deposits from the public it could be argued that the
railways should also be allowed the same facility.

All these suggestions run counter to the concept of national economic
planning Most of these suggestions were examined at some length mm 1978
by an expert group on the capital structure of Indian railways, which conclu-
ded thatany restructuring of the capital of the railways to bring in the concept
of equity capital as in the case of other public sector corporations would not
be proper for an undertaking run as a department of government. In a planned
economy, all the resources, from all sources, are deemed to be available in a
national pool of resources, to be allocated to the various sectors according
to the priorities determined through the planning process. There is little sense
in allowing different departments of the government to compete for the scarce
capital resources in the same field. There is no rational alternative for the rail-
ways but to find their resources for capital investments as loans mn perpetuity
from the central exchequer within the national plan framework.

It remains a fact that adequate expansion 1n the route kilometres has not
taken place in the past. Only about 7,000 kms. of new routes have been added
since independence Even now there are severe regional imbalances in the
infrastructural rail transport facilhities. The main reason for this is the lack of
resources. The plan allocations have progressively declined both for the
transport and communications segment in general and for railways in parti-
cular Plan outlays for railways as a percentage of outlay for transport and
communications after raising from 58.5 per cent to 68.2 per cent between the
First and the Third Five Year Plans, dropped to as low as 30.2 per cent
in the Fifth Plan. As a percentage of total public sector allocation, the
railway outlay declined from the level of 19 to 21 per cent during the first
three five year plans to 7 per cent in the Fifth Plan. There 1s a strong
case for including the railways, indeed, the transport industry, in the priority

sector This need has acquired an urgency as at least 5,000 kms of new lines
have to be built in the next 20 years, according to NTPC.

RELIEFS TO BE PROVIDED
Qompromise between differing perceptions 1s a hallmark of the demo-
cratic method of functioning, and 1t has to be accepted as a fact of life that
at least some of the investment decisions would be based mainly on political
compulsions Cases which are justified on the basis of social cost benefit
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studies, while warranted on national considerations, would affect the finan-
cial viability of the railways In all such cases, 1t will be necessary to work out
some arrangements, thereby the railways are compensated not only by exemp-
tions from dividend payment but also through subsidies to cover the operat-
ing losses

INTERNAL RESOURCES

While capital assets are financed entirely by the funds made available by
the central exchequer, replacement of assets, including the infiationary and
improvement cost elements thereof, provision of labour and users’ amenities,
works in the nature of unremunerative operating improvements and minor
assets are financed fiom the internal resources of the rallways These internal
resources are made up of retained surplus, depreciation provision and net
mcreases 1n reserve fund balances. The railways have contributed, so far,
internal resources at roughly over 30 per cent of the plan outlays. This 1s an
impressive record. But the RTEC expects that the railways should be able
to generate around 40 per cent of the total investments required as internal
1esources in the coming years.

By far the largest component of internal railway resources 1s the deprecia-
tion provision. Depreciation accounting, conceptually and methodologically,
has generated considerable controversy in the world of accountancy Prac-
tices 1n this regard have varied from country to country as also with reference
to the purpose, such as taxation A umversally acceptable method of de-
preciation accounting 1s not 1n sight There have lately been suggestions that
the depreciation provision has been unduly depressed by the “wily account-
tants” of the Raillway Board to show artificial surpluses The policy of financ-
ing 1enewals and replacements has changed over a centuiy but the railways
have a depreciation fund since 1924 Contribution to it 1s currently determined
by the replacement expenditure required 1n each plan period, adjusted to the
physical capacity to mcur 1t. True, ariears of replacement have accumulated,
a problem aggravated by the fact that the assets created in the First Plan are
due for renewal. But the madequacy of the depreciation proviston has
been due, not to lack of awareness of the need nor to any deficiency 1n theory
or practice, but to hard facts that restricted the raillways’ ability to set apart
funds for the purpose 1n required measure.

If the 1a1lways have had the freedom to price their services on the basis
of costs and 1f social burdens were compensated for, the depreciation fund
could easily have been more by Rs 1500 crores over the last decade On the
other hand, 1n a capital-scarce developing economy, it may be unwise to deter-
mine depreciation provision on purely theoretical grounds What 1s needed
15 to strike a balance between the four factors, namely, need-based replace-
ment requirements, capacity to generate internal resources, size of available
plan allocation and the physical capability of executing the renewal and
replacement programme.
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The normal method of financing replacements through the depreciation
provision carved out of the revenues from year to year may have to be supple-
mented—as a medium term plan for overtaking the heavy arrears in replace-
ments—by availing of the deferred payment facilities under suppliers’ credits
from friendly foreign countries for import of rolling stock, rails and steel,
sleepers and other materials and components which cannot be produced by
the country within the required time-table. Although this may work out to
be more costly 1n financial terms, the liabilities will be spread over around
ten years, and 1 economic terms 1t may prove beneficial to the nation in the
long term

INTEGRATED PLANNING

Planning for infrastructural facilities like the railways pose intricacies not
encountered to the same extent elsewhere. On the one hand, railways are the
beneficiaries of economic development. On the other hand, they are at once
the cause and the victim of sluggishness 1n the economy. Unless the carrymg
capacity matches the requirements in the areas concerned and in time, there
will be erther uneconomical premature investments, as had happened in the
past, 1mviting serious criticism by parhamentary committees, or mvestments
dangerously mnadequate for economic development. It 1s imperative that the
total planning and monitoring processes, not only on the railways but also
m regard to the other sectors, should be refined continuously.through finely
coordinated efforts to ensure a near realistic, if not a perfect matching of the
demands for rail transport with the availability of rail capacity.

FINANCIAL VIABILITY

In the matter of financial viability, Indian railways have had a fanly good
record Except for a decade from 1966 to 1976, when they were 1n the red,
the Indian railways have put by sizable surpluses, after meeting all the opera-
tional costs, reasonable contributions tothe depreciation reserve and towards
interest liabilities to the government.

Uneconomic rates, uneconomic services and many social obligations have
affected financial viability quite adversely. While economic and commercial
considerations clearly justify sigmficant upward revisions in the freight and
fare structures to neutralise the ever increasing costs and the closing down of
some of the services, political and social considerations have prevented the
railways from adopting either of these remedies.

PRICING

of Taniffs on the railways have been always on the basis of the twin principles
cost of service and the value of service with ample cross subsidisation.
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Keeping in view the postulates that 1t will not be desirable to forego a return
on the capital deployed on the 1ailways ; that the return should be 10 per cent;
that except for very special reasons no stream of traffic should be carried at
rates which would not for that traffic stream, as a whole, meet the costs
directly attributable to it and that freight traffic and passenge: traffic should
pay their way separately, and that one should not subsidise the other, the
RTEC have made a number of valuable recommendations regarding
adjustments of fieight rates and faies. The NTPC have also emphasised the
need for bringing the tarffs mn line with costs

It 1s clear that the substantial revisions proposed can be implemented
only over an extended period, running mto several years in a few cases,
as 1n the case of suburban fares, on account of the very wide gaps between
costs and tariffs. In order not to 1epeat the same situation in the future, 1t 1s
imperative that fieight rates and fares are escalated currently every year with
reference to the formulae recommended by the RTEC which provides for
automatic adjustments with reference to increases m staff and energy costs
and escalation 1n the prices of stores and other materials.

However much one may wish to attaimn 1deal conditions in regard to mvest-
ments and cost based pricing, as long as the dual role of the raillways as a
public utility and a commercial undertaking exists, there 1s no escape for the
railways from being called upon to bear some social burdens, especially in
India where about half the population remains below the poverty line and
where there are many backward areas to be inked on the railway network The
best that can be hoped for 1s that the magnitude of this will not be the same
as1n the past and that 1t will progressively decrease Further, 1t may be hoped
that through some institutional arrangements, be 1t the National Transport
Commission as recommended by the NTPC, or any other agency or body
that the government may set up, subsidies would be allowed to the railways
for the proven social burdens they are called upon to bear for the good of the
society at large.

COSTING OF SERVICES

Both 1n the context of re-aligning tariffs with costs and in establishing
the magnitude of social burdens, 1t becomes imperative that the arrangements
for costing of services on the railways are strengthened A rehable costing
system is also essential for assisting m profitability analysis of different types
of services, cost control,economic evaluation of operating practices and tech-
nological changes and mnveéstment decisions Traffic costing all over the world
has faced complex problems arising out of the predomimance of fixed costs
and the phenomenon of joint or common costs the apportionment of which
amongst various services calls for mtricate exercises the acceptability of which
can always be questioned. Different approaches are also possible about the
need for obtaiming fully distributed costs.
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MODE OF TRACTION

The economics of the three types of traction—steam, diesel and electric—
and the dimensions of the investments required have more or less establish-
ed the order of transition from steam to diesel to electrification. In the con-
text of the energy crisis the emphasis has to be shifted to electrification, and
the mtermediate stage of dieselisation may have to be resorted to sparingly.
A natural temptation may be to suggest a return to steam traction. While
there cannot be a serious suggestion to go back to the least energy-efficient
outmoded steam traction, 1t will not be practicable, though attractive on
financial and economic considerations, to eliminate steam traction on the
Indian railways, as some of the locomotives now on the system will complete
their useful Iives only around the second decade of the next century. It is,
however, necessary to scrap those that have completed their useful hife. R

IMPROVEMENTS IN OPERATION

Railways are rightly carriers of bulk commodities over long distances.
Eight commodities (coal, iron ore and other ores, foodgrains, cement, mineral
oils, iron and steel, imestone and dolomite and fertilisers) account for nearly
83 per cent of the originating tonnage and about 74 per cent of the total earn-
ings from goods traffic Conscious of this role the railways have been pursu-
ing a deliberate policy of encouraging bulk loading 1 block trains and run-
ning of unit and point to point tramns; saving on the use of marshalling yards
and thus on running time, achieving higher speeds and saving n shunting
costs and damages Impressive results have been achieved in this direction
and now 82 per cent to 100 per cent of the traffic m coal, ores and mineral
oils on the broad gauge and 50 per cent to 56 per cent on the metre gauge
move in block rakes.

To provide door-to-door service the railways have introduced ‘contamer
service’ on selected routes. They have started a ‘freight forwarde:” scheme to
encourage recognised agents to consolidate ‘smalls’ consignments mnto wagon
loads They have also introduced some super fast goods trams and quick
transit services. Proposals under consideration include the setting up, in co-
ordination with State Governments and other concerned interests, of 150 con-
tamer termimals and depots for export-import traffic in view of the pheno-
menal development 1n the use of contamers 1 world sea-trade, dumps fo1
coal and other bulk commodities like foodgrains, fertilisers and so on When
these and similar other proposals bear fruit and incentives in the form of
graded rebates for traffic 1n train loads or rafts of specified number of wagons
as recommended by the RTEC are offered, the proportion of smalls traffic
1s expected to reduce to insignificant levels

i .Il));e;ehsmg of passenger services, increasing the number of coaches,
ublcheading of tiams, provision of coaches to 1mp1oved design with higher
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carrying capacity, introduction of double-decker coaches and running of
super fast mail and express tramns are some of the improvements already
effected 1n regard to passenger traffic

Proposals are at various stages of processing, in regard to improvements
in assets, operating practices and so on. Between the two high power commt-
tees—NTPC and RTEC—practically every aspect of railway operations
has been covered. Many of these relate to creation of capacity by having by-
passes at congested junctions and provision of alternate corridors, increased
electrification, development of consumer sidings where wagons can be load-
ed 1n bulk, entering into arrangements with road haulers for running feeder
services, replacement of pilot trains by conveyers to a central depot for future
coal raisings, elimination of constraints at transhipment points by selective
gauge conversions and by containerisation and piggybacking in a big way,
laiger technologicalinputs on the metre gauge system, closing down of narrow
gauge lmes which are uneconomical, improvements 1mn marshalling vards,
and computerising freight traffic operations and passenger reservations

The efficiency of railway operations 1s highly mformation dependent, and
a meanimgful and adequate information and control system can be bult up
only by summoning operational data This becomes absolutely necessary in
the context of gealing up the railways to handle the projected levels of traffic
n the coming years An integrated computerised freight opeiations control
system enabling real-time control over wagon movement, yard management,
empty wagon distribution, coaching stock management, crew ordering, on-
line 1nvorcing, claims management, mamtenance scheduling of rolling stock,
fuel consumption, revenue accounting, performance budgeting, responsibi-
lity accounting and so on can profit the railways immensely. Similarly com-
puterised passenger reservation system providing also for automatic ticketing
and passenger traffic accounting will provide a high level of customer satis-
faction and efficiency in operation Efforts i this direction are under way
Simultaneously efforts are also on to replace, as fast as possible, the outmoded
second generation computers which are already m use on all the zonal
rallways and the production units The pace of the change 1s, however,
slow.

Urgent attention at the apex level seems to be called for to ensure pur-
poseful chasing of proposals, cutting through the bureaucratic barriers. and
breaking the psychological resistance, to speed up the processes.

REORGANISATION

The enormous workload that may be generated 1n the coming years may
necessitate bifurcation of some of the existing divisions and possibly cven the
breaking up of a couple of zonal rarlways While this may be necessary and
desirable purely in the mnterests of efficient orgamsation and providing f’f
transportation services, a proliferation of zones or divisions will not be in
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the interests of efficiency or cconomy. There arc bound to be regional
pressures for setting up divisions and even zonal headquarters in particular
areas, regardless of the considerations of operational efficicncy and economy.
Any attempt at reorgamsation will, therefore, have to proceed with caution
and firmness of purpose.

TOP MANAGEMENT

At the apex level the management of the railways is vested in the Railway
Board set up under the Railway Board Act of 1905. The Board consists of a
chairman, who 1n addition to his responsibilitics of coordination, holds
charge of a functional portfolio, a financial commissioner, who is at oncc a
representative of the minister of finance in the ministry of railways and a
member of the Board in charge of the finance function on the railways, and
three other members in charge of engineering, trafficand mechanical engineer-
ing respectively. The Railway Board functions both as a ministry and
as a top executive body. Its role has multifold dimensions—functional,
advisory, technical, coordinating and executive. As both policy making func-
tions and executive functions are looked after by the same Board, policy
aspects of a long term nature may not get the desired level of sustained atten-
tion of the top five. It will be worthwhile separating the policy making and
executive functions, the latter being entrusted to a second tier board of
additional members in all the functional areas, by reviving that level of
management which had come into existence in the fifties but was abolished
n 1977, consequent on a recommendation of the Administrative Reforms
Commussion. The ARC had also recommended that one more post of
member should be created and that the chairman should be left with only
coordinations, but this was not accepted In the context of the much larger
wotk Joad anticipated in the coming years with attendant compleaities, 1t
appears essential to strengthen the Board and to clearly bifurcate the policy
making and executive functions to be handled at two levels in the Board.

On the zonal railways considerable strengthening of the management
positions has taken place recently both at the headquarters and drvisional
levels As an experiment, the posts of additional general managers (2 on cach
railway) have been created to reduce the span of control (over heads of de-
partments) of the general manager This pattern would need to be streng-
thened further.

Delegation of powers and devolution of authority have received atten-
tion on a continwing basis in the railways A study of delegation of powers
on the Indian railways was also entrusted to the Indian Institute of Public
Admmustration. In an mnterim report, based on a prehminary study, it has
been proposed that while substantial powers have been delegated by the
Board, there was further room for greater delegation of powers. As the work
load ncreases, this process will have to be carried forward.
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STAFF STRENGTH

Considering that the wage bill accounts for over 42 per cent of gross earn-
ings and over 55 per cent of working expenses, the admmistration would
necessarily have to absorb at least part of the increased work load through
higher productivity. In this area also, the raillway management would face a
challenge 1n striking a balance between the essential increases justified by the
work load and the clamour for making available increased employment po-
tential Upgrading the training arrangements both for staff and officers would
also need priority attention

As regards productivity, hopes were pinned on the productivity-linked
bonus scheme introduced on the railways as a pace-setter but beneficial effects
of the scheme are yet to be realised. There 1s, however, no escape from making
this scheme a success An analysis, 1n association with all the labour interests
concerned, of the reasons for the expected results not forthcoming, seems
called for.

The existence of two recognised federations of railway workers with their
affililated unions on the zonal railways and a multiplicity of categorywise
associations or unions does create a number of problems in maintaining har-
monious industrial relations. It 1s absolutely necessary to clear the confusion
now prevailing Hard decisions may be called for in this area

Major reforms in budgeting and accounting ntroduced recently include
the re-structuring of the demands for grants presented to parliament and the
implementation of a revised accountmng classification to bring about a com-
plete alignment of accounting heads with the budget heads The new system
of accounts provides for easy analysis of expenditure 1n terms of activity and
purpose

Efforts would now be needed to implement performance budgeting ex-
peditiously and for revamping the management information system, action
m respect of both of which has already been initiated The full costs and bene-
fits picture would emeige only on the computers, and the outmoded among
them will need replacement Introduction of a meaningful performance audit
15 another aspect which needs immediate attention..

SUMMING UP

In sum, the railways face unprecedented challenges on all fronts, as they
move towards the 21st century-

Fnancially, resources of the order of Rs 36,000 crores will have to.be
raised for investment, roughly two-thirds for new facilities and a third
for replacements An adequate scheme of compensation will have to.be
settled to cover operating losses and social burdens. The costing, pricing
and accounting methods have to be quickly upgraded
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On the organisational side, the capacity to handle two to three times the
present volume of traffic will have to be achieved. For this the planning
and monitoring processes need to be refined continuously, technological
mputs have to be enlarged and modernised, production and repair capa-
cities have to be enhanced, handling and hauling operations have to be
rationalised and modernised, steam locomotives have to be phased out,
and speed and load of trains progressively stepped up.

Administratively, the divisions and zones may have to be reorganised to
subserve economy and efficiency rather than extraneous factors; a two-
tier system established so that policy-makingand executive functions are
separated both at the Board and zonal levels; powers must be delegated
downwards continually; the productivity-linked bonus has to be worked

meaningfully; and finally, a rational basis must be found for trade union
activity.

These are formidable tasks and the present phase 1s not exactly the rail-
ways’ finest hour. Yet there is little room for pessimism, for the railways have,
with confidence, left behind many a sad patch in the past.

O

Indian Railways and Development

In absolute terms, India’s railway net, like its cotton industry,
was large. By 1890 only Britain, the United States, France, Germany,
Russia, and Austria had laid down more mileage. Moreover, as a com-
parison of the relative growth rates in mileage and traffic carried
indicate, 1t was used with increased intensity over the period 1882-
1920. It undoubtedly contributed to the expansion of grain and cotton
production and exports over these years. It stimulated coal mming, an
industry whose existence, in turn, stimulated the search for iron ore and
the emergence 1n the pre-1914 years of an iron and steel industry. It
reduced, as 1t was partially des: gned to do, the human cost of famine 1n
hitherto 1solated regions And 1t accelerated urbanization. But India
was a huge subcontment. Despite 1ts large railway net, its economy
continued to suffer from exceedingly poor communications. And the

railroads did not promptly induce or accelerate the emergence of an
Indian 1ron, steel, and engineering industry

—W.W. RosTow
The World Economy, 1978



Health and Development—A New Focus
J. D. Sethi

HE ALMA ATA Conference, by fixing the objective of achieving health
for all by the year 2000, has raised great hopes and aspirations among
those who have been denied health care for generations if not for centuries.
Of course, the poor may never have heard of the Alma Ata Declaration but
the debate about 1t has awakened the decision-makers to find a solution to
the tremendous problem of neglect of health care for mullions and to assume
their responsibility and commitment to meet that problem However, the de-
bate 1s still confined largely to medical specialists and admimustrators Though
health care has not yet become the core of the theories of development, such
agencies as UNICEF and WHO are attempting to formulate alternative
strategies of development 1 which health 1s allotted an important role. No
one 1s obliged to accept their approaches but we have to feel obliged to them
for their having pointed out chinks 1n our so-called development armour
Some of the success stortes in health care such as Sr1 Lanka, South Korea,
Thailand, etc, have necessitated, while not being obliged to accept their
respective pohtical models, the reformulation of our policies towards a
comprehensive and generalised theory of social development because the
problem of health cannot be tackled by health measures alone

Once 1t 15 recognised that economic growth must flow nto social deve-
lopment and social development must have well-defined human objectives,
the problem will be well-within the reach of comprehension and solution if
enough resources are forthcommg. These exercises will go on, with successes
as well as frustrations In the meantime 1t 1s absolutely necessary to locate
and 1emove socio-economic barriers and political constramts on the positive
programmes of health for all, no matter which model of development or
political system 1s adopted.

There 15 always the danger of the debate on mstitutional barriers itself
becoming a barrier to arriving at correct policy conclusions The ideologues
love such a debate. How far can one delineate on real constraints or socio-
economic barriers i the way of achieving goals without gomg too far away
from the subject is not easy to determme. Nevertheless, though it 1s not al-
ways necessary to point out the very obvious, 1 this case it seems absolutely
necessary to do so The obvious is that health should not be viewed 1n isola-
tion from the overall goals of development Health 1s both an input and an
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output and 1s firmly and widely linked with development. A rapid and equit-
able economic development 1s 1n itself a good health input; an adequate
and equitable health care system stimulates development through mmprov-
ing human productivity. That is why investment in health 1s sometimes call-
ed as investment in human capital. However, if this statement is not to be
reduced to mere cliche, investment 1n human capital is to be properly defined
and placed appropriately 1n relation to total investment

LOW PRIORITY FOR HEALTH

A generalised macro theory of development may appear removed too far
from narrow health policy but the theory of sectoral development is certainly
not It 1s quite obvious that health as a sub-sector cannot be considered or
even studied separately from other components which form a part of a sec-
tor 1n which the relationship between components 1s so intimate that if we
pull out one component, the whole structure may collapse. For example, if
the supply of safe drinking water is not explicitly made a component of
health policy, no one can seriously propose a reliable and meaningful health
plan for any country or for any set of people. Therefore, health planning
has to be one that falls within an overall plan-frame of a multi-sectoral
plan which would include water supply, health, education, population con-
trol, efc.

The question of allocation of resources for the health sector or its sub-
sector 1s something about which we are all conscious just as other narrow spe-
cialists are conscious of allocations to their respective sub-sectors. Never-
theless, it 1s a stark fact that allocations for the health sector in India have
been meagre 1n the past and though an effort was made to enhance them in
the Sixth Plan, these still remain very limited and show narrow commitment
in contrast to loud promises made

We must pause here to ask ourselves why it has been so. Why 1n some
other social sectors, for instance, education, allocations have been consider-
ably larger. There can be no two opinions on the assertion that health should
have a gher priority than education. Nevertheless, allocations for education
are relatively much larger. In fact, in India, the comparison is most un-
favourable. Per capita government expenditure on education 1s three times
that in the private sector, but in health, the position is reversed: private sec-
tor’s cxpenditurc 1s three times to that incurred by the government The diff-
crence 1s extremely large. It might sound very harsh but one cannot afford
to be polite about definite deception built into health programmes in India
It amounts to our treating a large part of population as some kind of human

garbage and leaving them to their own devices. Health 1s not considered poli-
tically a very important area and politicians can get away with giving it a low

priority. Behind smaller allocations for health lies the kind of cynicism almost
unknown elsewhere.
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POOR HEALTH CONSCIOUSNESS

Another mmportant aspect of the health status in most poor countries 15
that people’s consciousness about their health problems is rather low This
1s rather a sad fact but not unexpected. Our people have been told that health
1s a problem of disease only. WHO and other organisations, for the first time,
are attempting to make people conscious about their health status, but they
too take a rather narrow view of the problem

Historically, the curious fact remains that consciousness about health in
poor nations has been generated by the failure of the population control
policies. The subject hiterature produced in the fifties and the sixties gave little
of independent assessment of the health problems or requirements When it
was found that population policies could not and would not succeed unless
a powerful health input was made nto those policies, the international sys-
tem sat up to look at the problem which ultimately found its expression 1n
the Alma Ata Declaration. That does not mean that the health priorities were
drastically changed 1n practice. We are still in the phase of creating conscious-
ness among the decision-makers about the health status of their peoples and
engaged largely in making marginal modifications of the existing systems

All that has been stated above 1s little more than the obvious and the
danger of mentioning the obvious, which 1s so bleak, 1s that it may lead t{o a
certain kind of intellectual pessimism that must be avoided. Look at the health
status, look at the nature of commutments, and finally look at the historical
development of the consciousness of the problem, if one gets pessimistic or
angry 1t 1s certainly not unnatural But one cannot stop at this point

We must also avoid the other extreme of jumping from cynicism to making
facile assumptions Mere acceptance of the principle that health cannot be
separated from economic and social development or that it should have very
high priority area, or that inter-sectoral cooperation 1s necessary for the
success of any health plan, etc., do not mean anything more than recognition
of the problem. These principles are unexceptionable but could easily lead to
a lot of confusion or facile optimism if one forgets that they cannot easily
be tianslated into programmes The situation 1s pretty grim and difficult, not

only because the problem 1s so large but because the commitment 1s sO
small,

POOR MADE TO PAY FOR THE RICH

First of all some of the current trends have to be reversed before new tasks
can be taken up For example, by and large, in most poor countrics, parti-
cularly in India, the structure of the health system 1s such that the poor are
made to pay for the health of the rich. At least those who can very well
afford to pay for health services must be made to do so. By and large, bene-
fits of the health system go to a very small minority, whereas the burden 18
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distributed directly among the rest of the population. If health planning does
not reverse the prevailing trend, no further change 1s cven conceivable.
Pay-as-you-are-sei ved, for those who can pay, 1s certainly not a suggestion
for a big radical or political change in the system. There 15 an urgent need to
change those social and political values of the system that force the poor to
pay for the health of the rich. Unless as a nation we become conscious of this
particular fact and pull no punches about these things, we will do no better
than make margmal adjustments to keep the status quo.

Already a terrible marginalisation of the vast sections of the human
population in India has gone on for too long; we should not make more of
our own contribution to that. Though this marginalisation is the product of
the dualistic socio-economic structure that has emerged from two or three
decades of wrong priorities in planning, the policies on social services have
compounded the problem further. So much so that the dualistic structure
now exists along the entire social and economic spectrum. It is not confined
only to health or education, one can locate 1t in every component of the social
structure.

If, by and large, all social services provided by the government are appro-
priated by a small minority, one has to delve into the reasons and process of
such estimations. But even without doing that we can learn a lot for policy
decisions from results that stare us in the face. Only a small number of people
who use the services go up from the earliest to the highest stages and get the
best out of the system. The rest of the population, as mentioned earher, is
treated as human garbage. This is typically so of most poor socicties and has
not come about just as a historical accident; 1t is a part of a socio-political
process or structure which has been created in these countries

Whereas we can certainly applaud all feasible proposals for creating mass
consciousness about improving the health status of our people, the results
can be frustrating unless attempts are also made to break the dualistic struc-
ture of poor societies There 1s a certain delicate ferocity about the rich in
these countries They know how to be very nice and polite when taking away
everything They control the political processes, manage or mismanage the
economic system, run social services, etc., but all in their favour. Frankly,
India like other similarly situated nations, is not one but two societies, with
built-in internal colomabsm which the intellectual and professional elite,
whether 1 education, health, adminsstration, etc., support ideologically as
well as objectively

INIQUITOUS HEALTH STRUCTURE

We should first attempt to answer the question as to why really the health
structurcs as developed over decades have been so totally 1niquitous
when in some other sectors a greater pressure towards equalisation has
been exerted
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India’s Draft Sixth Plan (1978-83) summarised the reasons in the follow-
ng way: ,

The main reason for this unsatisfactory situation has been the very struc-
ture of health care and medical education developed since Independence.
The structure has revealed the following weaknesses:

(a) 1t has been borrowed from industrially advanced and consumer orient-
ed societies; (b) 1t is divorced from soctal, economic and ecological fac-
tors, conditions of work, social stratification, etc.; (c) 1t 1s unrelated to
such other important 1ssues as nutrition, water supply, dietary require-
ments and habits, food preservation practices, etc, (d) its health services
have been concentrated mostly in urban areas and here too these ser-
vices have been largely used by the affluent classes, 1 ¢, the structure is
largely inegalitarian; () it 1s largely concentrated at one end of the spec-
trum (doctors and hospitals) and has practically left out other services
that go to meet the needs of the masses at the other end, (f) 1t 1s based
on the medical education system which prepared doctors not for the care
of the health of the people but instead for medical practice that 1s unrelat-
ed to anything except disease and the technology dealing with 1t; (g) it
has seriously undermined and at places destroyed whatever traditional
methods of health care system that existed for centuries in this country,
(M) 1t 15 based on the growing use of drugs instead of their avoidance by
improving physical conditions of hiving and hence is largely influenced
by the interests and the philosophy of the drug industry; (1) 1ts educational
base 1s divorced from the rest of the education system, particulaily infor-
mal education, (j) 1t has created imbalance in the supply of various com-
ponents of the medical services such as doctors, nurses and other parame-
dical services, etc

The main reason, that the poor countries have borrowed practically the
entire medical philosophy and structure from the developed countries deserve
some further elaboration. Those who are responsible for running the health
system 1n the developing countries, be they the admimstrators or the medical
men, have become wittingly or unwittingly the cultural transmission nstru-
ments of a system which 1s meant for a society whose plans for health are
ticd down to a high income and consumption pattern, capital-intensive pro-
duction structure, and drug-oriented curative system. This 1s something which
we should never have borrowed. The tragedy 1s that having now realised the
mistake we cannot easily apply the corrective in view of the opposition from
the vested interests that grew m this period.

If American or European standards and the health system tied to them
are recommended as the objective, then we have also to accept that in this
world only about one billion people nstead of four billion can hope to live
with those standards If the poor nations of the world could afford that
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kind of health system, there will be no poor left in the world. Theiefore,
when comparisons are made about relative spending on health 1 the poor
countries with that 1n Sweden or United States or Britain, it is forgoiten that
the two are related to different economic and wealth structures. The compari-
son is totally invalid and indeed, when made and accepted, has proved abso-
lutely suicidal as it clearly stipulated reliance on borrowed models of health
from the developed nations. The poor nations, particularly India, were not
in a position to create the requisite economic or social conditions for that
kind of system.

Poor nations have compounded their difficulties by creating for themselves
another set of problems, The very structure of development that they have
created 1n their respective countries has got stuck on rural-urban dicho-
tomy which 1s now distorting the distribution of all social services including
health. For example, in India urban areas are over supplied with doctors,
whereas rural areas are starved of their services. This1s true of most other
poor countries, In fact, we have a double dichotomy: the first between the
rich and the poor and the second between the rural and the urban; the two
are not separate but overlap. The divide 1s not between the rural rich and the
urban rich but between them taken together, on the one hand, and the rural
poor and the urban poor, on the other. No wonder high capital intensity
associated with economic developmental structure has also 1mparted a corres-
ponding capital intensity to the social sector. India, for instance, has mstall-
ed 1n urban areas, hospitals and medical institutions which rank as good as
anywhere 1n the world 1n terms of trained doctors and sophisticated equip-
ment. But mostly the rich and the middle classes, whether of the rural or urban
areas, use these services In other words, the whole social and economiic struc-
ture 1s dualistic and dichotomous as mentioned earlier. High capital inten-
sity 1n social services 1s partly borrowed and partly is the result of the prefer-
ence system of the elite minority.

Therefore, social-economic barriers to social and health planning have
tuined out to be far more serious than we seem to comprehend The struc-
ture of the power elite in poor countries like India, be it the business elite,
the political elite or the bureaucratic elite, indeed the entire elite class, has so
much monopolised social services and exploited the poor, and for so long,
that 1t has become insensitive to the health of the nation.

The interface between the bureaucracy and the people has also become
increasmgly negative; a negative reciprocity pervades i most social welfare
sectors, particularly health. Within the bureaucracy there are numerous
intra-burcaucratic imbalances. That 1s why 1t is becoming impossible for
211 few bureaucrats to work together, whether at the highest level or the lowest

evel

But now the structure has been caught in 1ts own contradictions One
of the important reasons for the poor nations’ nability to optimise their social
services ts the clite fragmentation 1n these countries. More importantly, new
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soclo-political barriers appear on the surface because of the mability of
the elite to 1dentify itself with the interest of the masses. This should not
lead us to define the role of this elite negatively. The word “elite’ 1s used here
not 1n the pejorative sense. The power elite can play a positive role in the
sense that besides enjoymng power and legitimacy, it consciously identifies
1ts interests with the interests of the vast masses History gives examples of
many countries whose power elite imbibed and practised the identification
of their own 1nterests with the interests of the masses over a large area of
econonuc activity. It 1s not that those elite created emiently equitable sys-
tems, but they consciously strived to meet the basic needs of the masses,
protect them from too much exploitation, and give them, through an extensive
delivery of social services, opportunities to improve their prospects This 1s
not happening by and large 1n the developing countries today and the result
is that all kinds of authoritarian regimes and situations, all kinds of exploita-
tions, and all old and new alienations between the elite and the masses charac-
terise their societies, often leading to eaplosive situations.

Assuming that at some point the elite will recognise 1ts responsibility,
1t 1s necessary to be clear about the objective For what 1s desirable or possi-
ble may not be politically acceptable. Unless the situation gets politically
so degenerate and socially so corrupt that we cannot do anything, we have to
plan for health and related non-health progiammes as a common elite ob-
jective For both administrative and political reasons, 1t 1s absolutely neces-
sary, as suggested above, that the health system should be tied up with one
or two other major programmes to achieve the given objective This1s suggest-
ed not because health cannot be programmed 1n 1solation, but because, when
tied to related programmes, health programmes can be optinused and have
a chance of survival under difficult conditions because they may attract the
support of one or the other political element This approach of integrated
programmes 1s all the more important for a long-term planning perspective
in health at a ttme when other programmes are also having a similar pers-
pective The most obvious example 1s the jomnt planning of rural development,
rural employment and rural health programmes

This 1s a much larger i1ssue, indeed 1t points to the fact that 1t may not be
possible to achieve the WHO health target fully by the year 2000 if some
other related objectives are not achieved to the same level There 1s a good
reason for saying so If poverty 1s not removed by the year 2000, health for
all by the year 2000 can never be achieved That s why 1t 1s'suggested that
planning for health should be dovetailed with one or two major variables of
the developmental model, which has both direct developmental and poverty-
removing programmes No third world country, certamnly not India, ever
prepared a plan in which health planning was dovetailed with at least one
other such programme

To be more specific, 1f the health objective 1s to be achieved 1n the most
effective way and the shoitest possible time, 1t should be tied to employment
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programmes. There are two reasons for this: (1) health 1s a serious problem
for those who are under-employed, and (2) employment programmes will
not succeed 1f mmimum health protection 1s not ensured for those seeking
employment outside their residence. Indeed, 1f near full-employment 1s not
achieved by the year 2000, the Alma Ata Declaration, like many other UN
declarations, will remain an empty slogan. On the other hand if employ-
ment, with a certain mimimum wage rate, is guaranteed to every one, a part
of thelong term health problem, such as nutrition, would have been taken
care of. From that point onwards, health care needs will undergo qualitative
changes.

Narrow specialists have a tendency to over-emphasise only what their
area of interest demands. It 1s clear now that this approach can be self-de-
feating.In fact, putting undue emphasison /iealth only,and even providing very
large funds for creating health infrastructure, may ultimately distort both the
overall social development process and the health objective. The degree and
the structure of unemployment and under-employment in India and other
countries of South Asia lie at the base of the dualistic structures that militate
against health care for the poor. We have to think of health planning some-
what differently from what 1s given to us conventionally.

Population explosion 1s becoming a serious threat and has a duect bear-
ing on health, 1t can erode health programmes just as 1t swamps benefits of
development. How does one 1eally plan health for such countries? Ultima-
tely, programmes for full employment would be the right answer to popula-
tion threat This 1s not a radical suggestion. It is commonsense economics
and need not be outside the framework of the preference systems of the poli-
tical elite. For their own survival, they should aim at providing full employ-
ment to their people. Indeed, full employment can give them the most effec-
tive political leverage and massive legitimacy to remain in power

If the health programme of a country has to be inked with the employ-
ment programme, two steps will have to precede it. First, the existing invert-
ed pyranud of the health services has to be turned upside down. It 1s this in-
verted pyramid which has created a situation of total programme fragmenta-
tion. We have more doctors than nurses, more nurses and doctors than the
next category of paramedics and so on That 1s why the health services are,
by and large, used most by upper classes, a situation which, mn turn, gets

reflected 1n the dualistic structure of society. The turning over of the inverted
pyramid implies the creation of a broad base for the paramedics, a shift in
emphasis from curative to preventive medicines, change n the medical edu-
cation so as to create the kind of medical personnel who 1s really more attun-
ed to the demands of the local commumity, etc This 1s one part of the re-struc-
turing of the health system.

The second emnates directly from employment as the size and nature
of the employment programme will determine the kind of health mputs.
Employment programme 1s one programme which, according to Indian
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experience, most urgently needs the right kind of health inputs When we
talk about large scale employment in poor countries, we mean employment
scattered all over the agriculture and small-scale industrial sector. In these
sectors, the problem 1s not merely of open unemployment but of much lar-
ger under-employment, yielding a large figure of those who hve below the
poverty line. To create employment for them we need, in addition to work,
social mputs 1n the form of health, education, skill, etc , so as to make them
physically and mentally employable A full employment programme needs
a special development stiategy, economic structure, resouice allocation,
capital mtensity, choice of techniques, etc. Policies for providing social ser-
vice mputs have to follow aforementioned decisions logically. All the current
strategies of development lack a built-in concept of social development
In most developing countries there 1s no counterpart of the welfare state
found 1n the developed countries In fact, attempts to copy their welfare
state has 1uined many a developing country. Without an appropriate over-
all strategy, the kind of which the Draft Sixth Plan evolved, no health pro-
gramme has a chance of succeeding.

DECENTRALISED HEALTH CARE

There 1s an entirely different problem connected with the delivery of the
social services For evolving an effective social services programme, particu-
larly of health to be effective, a tremendous amount of decentrahsation
would be necessary Those who are taking over the responsibility of creating
the employment potential, particulaily in the rural aieas, will have to take
health care to places where the workers aie seeking or are really going to be
employed In many countries today, the unemployed or under-employed
workers just cannot take up full scale physical work because they are mal-
nourished and physically weak Therefore, such health care has to be taken
to them where work exists Otherwise, they will be condemned to remain
perpetually under-employed and poor. Employment and health programmes,
along with other sub-sector programmes like water supply, nutrition, etc
will create a tremendous and 1mmediate impact on the whole psychology of
the people about small family norms, about education, about their hygiene,
about what and how to cook for nutrition Infactitis only at this point that
the family planning programme can most effectively intervene But outside
the employment framework, most programmes get lost or wasted and become
doles Therefore, all social infrastructural programmes, including hcalth,
must be so decentralised as get tied to the employment objectives if they are
to succeed 1n right measures By themselves alone, they are unlikely to succeed
in right measures By themselves alone, they are unlikely to succeed and may
distort the overail development strategy

Finally. decentralisation of the delivery system of programmes such as
education, health, organisation of the poor, etc., would also necessitate a large
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scale decentralisation of power to the local community itself which will be
required to take up some of these programmes. Inputs may be available for
economic development from other seivices or sectors but so far as socijal
service structures are concerned, apart from the physical inputs, the human
mnput has to come from the commumty itself. The first principle of a good
health care system 1s that people become conscious and awarc of their pro-
blems. For example, 1t is not difficult to, provide drinking water 1o villages
but by itself it does not create sanitation unless community consciousness
about 1t 15 energised and that requires some definite degree of local mitiative
as well as programme decentralisation. Decentralisation of health pro-
grammes and functions and all that goes with 1t is absolutely necessary.

This 1s not as easy an exercise as it may appear. In structuring the prog-
ramme through decentralisaton, we are bound to come up against very power-
ful socio-political barriers, mentioned earlier. For example, the rural power
structure may not allow the rural community, particularly the rural poor pait
of 1t, to take up these programmes or organisc themselves. But the experience
1s that this barrier 1s more the result of prejudices and authoritarian ap-
proaches of the central bureaucracy. This is the true barrier and has to be
broken. But it cannot be broken by the government itself. People have to
struggle for their rights through forming specific organisations.

There are two ways in which the 1ural poor can be organised. Either the
organised parties should go and organise them in relation to their demands
and problems. But 1n most developing countrics, theie are no democratic
political parties of that kind. On the other hand, therc arc countrics lIike
ours 1 which there are far too many political parties. But, most of them
are uiban based and generally refuse to go to rural areas except during the
clections Trade unions, cooperatives, voluntary organisations, etc., can also
perform this function but they are either unwilling or not allowed to perform
1t

If political parties and other institutions are not peiforming this function,
we must look for an alternative. My experience as a planner for a limited
period was positive even if tentative. We can surely structure many prog-
rammes 1n a manner that these programmes get slowly debureaucratised
and gradually handed over to the target group or to the community n the
form of decentralised programmes. Of course, as mentioned earlier, this would
require some kind of political decentralisation also. India’s experience n
community development and 1 similar other programmes of involving the
communty has been only a partial success because real and adequate politi-
cal and financial powers were never given to the people Political barriers
to the decentralisation of the economic power have to be removed. This
will be one area of the struggle The other requires a lot of experience and
imagination to get the programme communitised even when ultimately
bureaucracy 1s responsible for running them. There are scores of examples
of good bureaucrats, good voluntary agencies, good political leadership,
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etc., who, when engaged in preparing people to get involved in these prog-
rammes often found to their surprise that the people got organised around
those programmes.

Therefore, unless there is going to be a major political change 1n our
country, the only other way 1s to create community organisations This 1s
also the problem of other poor nations.

There 15 an international dimension of the problem because many of the
programmes for rural areas are now funded heavily from international agen-
cies. The various UN organisations, people in charge of health, education,
etc , should sit together and work out strategies to decentralise programmes
for health and other social services. Nobody 1s paying enough attention to
this aspect. Perceptive people in the WHO or UNICEF should recognise
the need for such a course of action. They might be doing something but the
UN as a system is not concerned with helping to structure the programmes
mm a way in which the programmes are to be run by the people themselves
This 1s a difficult task but 1t 1s also possible to accomplish it. given the ima-
gination and commitment It is going to be a long term effort.

NATIONAL FOCUS FOR HEALTH PROGRAMMES

If this analysis has any merit, then we cannot afford to place excessive
emphasis on the departmental or sub-sectoral approach. Educational adminis-
trators demand more for education, water supply engineers say water supply
should be taken everywhere and so do the decision-makers about health
In the end 1t amounts to asking for more money As a planner in charge of
all social services, I had faced such kind of demands from different social
services sectors. If one were to agree to their sectoral demands for increased
percentages of the total plan allocation, the plan for social services would
have surpassed the plan for direct investment The sectoral decision-
makers generally do not possess a full comprehension of their demand
to fix a definite but larger percentage of total expenditure for a specific
programme.

Therefore we first must put the entire social services programmes into a
national focus so as to give meaning to inter-sector allocations Relative
priorities for different components of the social services sector can be deter-
mined afterwards Unlike the developed countries, most poor developing
countries have not yet even seriously discussed, not to speak of having a
theory, as to what does social welfar e for a poor country mean. In developed
countries welfare state came as a product of mature capitalism. In communist
countiies health care and other services are made part of the state system,
they have a certain m-built social welfare concept as part of development
strategy. In the developing countries, there 1s no well-defined concept of
social welfare, nor 1ts definite placement in the development strategy

Our people face double poverty, economic as well as social Besides, they
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face not only absolute poverty, but also relative poverty. The whole poverty
syndrome acts as a big constraint on even conceptualising a welfare state,
The resource constramnt suggests that we cannot take away too much of real
resources from the production processes to put them into social services
because if growth declines so will the allocations to social services, in the
long run This does not imply denyimng the latter as investment, but there
has to be a balanced relationship between material production and human
investment. This balance has not been worked out. It is because of the ab-
sence of a well-defined concept of social welfare or 1ts functional equivalent
for a poor country that we tend to give an excessive emphasis on specific
programmes in which we are interested. Everything is important But without
a proper concept of social welfare, which has to be built into the entire con-
cept of development, such statements become empty pbrases.

INSIGNIFICANT GLOBAL COMMITMENTS

The UN agencies are doing a very useful work insofar as they highlight
these problems WHO and UNICEF and other agencies make large efforts
to make the people of poor countries conscious of the existence of health
and similar other problems. But beyond that, the global commitment from
the developed world is rather insignificant. There are two distortions in their
approaches : First, the technical side of the problems over-rides every other
side of it, with the result that the people in the poor countries get confused
by the advice administered by the UN agencies Distortions occur because
these technical experts are really influenced by the problems of the developed
world by the very nature of their traiming. Therefore, the UN agencies have
to be very careful in that the technical side of things does not become too
complicated or remains unrelated to or divorced from what 1s required on the
ground in the developing countries.

Secondly, there is mismatch between advice and resource input The
UN system must ask itself as to what its input is in a particular programme
before 1t launches a programme for more than one hundred poor nations.
Frankly, we have reached a point where the UN system’s physical input into
a given programme is getting relatively smaller, largely because programmes
have been proliferating, whereas corresponding resources have not been
forthcoming in that order, Either we-should accept that the purpose of the
UN system is merely to make people conscious, provide technical advice,
suggest planning structures, etc., or a new and larger commitment will be
forthcoming The recipient countries have also to do their home work and
not substitute external input for domestic effort

CONCLUSION

In conclusion, instead of improving, the health status of many poor
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developing countries has deteriorated. This situation 1s largely the product,
on the one hand, of poverty, income mequality and unemployment and, on
the other, of the socto-economic barriers put up by the ruling ehtes of these
countries who are the main beneficiaries of this iniquitous system. The more
conscious and responsible ones are in search for a strategy which not merely
combines the elite privileges with their responsibility to the nation, but which
also benefits vast masses

This 1s a difficult task, The search for such a strategy has led to the simple
but profound conclusion that the programmes of social services cannot really
succeed without their being an integral part of a development strategy 1n
which the highest priority 1s given to full employment Once that 1s accepted,
what follows is an exercise for the conceptualisation of a social welfare func-
tion specifically designed for a developing economy. Without such a well-
defined function, neither the place of the social services in the development
strategies nor the relative priorities of the components within the social ser-
vices structure can be determined. Programmes will get either over-stated
or under-provided Besides, 1t has also been the experience of most develop-
g countries that each programme of the social services sector can be opti-
mised only when 1t 1s made part of an integrated programme 1n which the
different components are linked. The most crucial factor 1s the creation of
an effective delivery system, which at present happens to be the state or
local bureaucracies. A good delivery system needs people’s involvement and
also requires a certain degree of decentrahisation of political and financial
powers

The Alma Ata Declaration has for the first time focussed upon the health
status of the world It has also thrown a challenge to the leaders of nations
to prepare new strategies and pohcies for health for all by the year 2000
In this global task, the UN agencies have been given a crucial role. Except
for the UNICEF and WHO, which have limited funds, others have not even
decided to take up this challenge. Without genuine international coopera-
tron 1t may not be possible to achieve the given objective.

O

Consumer Discovered ?

There is need to consider the consumer as the centre of all
food plans, rather than the farmer or the processer All interactive
policies should proceed from that standpoint ...

—An Outlook for India’s Future (2000 A.D)
National Committee on Science &
Technology, New Delhi, 1978



Institutional Credit for the Rural Poor
M. M. K. Wali

NSTITUTIONAL CREDIT, though a necessary input for resource
building and higher production, 15 by itself not enough, unless it is
backed by a closely aligned system of identification of the most needy among
the target group and preparation of bankable and prudent projects of invest-
ment for them as lie within their capability of exccution and management.
Present arrangements in this behalf have been quite inadequate 1f not al-
together lacking. Neither the cooperative banks nor the commercial banks
have any sustained or systematic arrangements for giving this kind of assis-
tance to the potential borrowers. Nor does the extension service, for what-
ever it 1s worth, undertake this task. Even the district industries centres,
started with much hope, missed out on the element of extension, except in
a few States. This has been a crucial gap. There have been other inadequacies
also, not the least among which have been the orientation of the agricultural
extension services towards more endowed farmers, weakness of the rural
delivery systems 1n general, adverse marketing conditions, slow pace of land
reforms, etc, all of which have jointly and severally tended to inhibit the
already depressed motivation of the rural poor. While no scheme of rural
credit can remain wholly insulated from these constraints, it is neither inten-
ded, nor feasible, to deal with them in the course of this paper. The object
of this paper at this stage is to bring out the current situation in regard to
the flow of credit to the rural poor, to highlight the gaps as they appear to
be in the dehvery system of credit and to suggest an approach for giving a
more pointed direction to the credit delivery system. The rural poor which
comprise the target group of this paper are the small farmers, marginal far-

mers, agricultural labourers, rural artisans and other non-agricultural rural
workers.

PRESENT STATUS

Concern for the rural poor had begun to be felt more specifically since
the 70s. A number of programmes were initiated, the more important among
them being the programmes of SFDA, MFAL and IRD. In keeping with this
concern, increasing the flow of institutional credit to these sections became
one of the important instruments of state policy. Without going into details
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of the specific measures taken 1n this behalf, which are quite well known, 1t
will be pertinent to enumerate some of the important ones, as below :

1. Stipulation by the Reserve Bank (RBI) that at least a certain pro-
portion of the total advances made by the central cooperative banks
and land development banks be for small and marginal farmers, etc
This was 20 per cent to begin with, but has now been refixed at higher
levels in different districts ARDC has stipulated a minimum pro-
portion of 50 per cent for the same purpose in respect of its IDA
assisted programme (their definition, however, is not area based as
1s commonly understood 1n relation to these categories)

2 The commercial banks were required to make at least % per cent

(later raised to I per cent of 1ts total advances in a State to the weaker

sections at a differential rate of interest of 4 per cent (DRI scheme).

Lending to these sections at a somewhat lower rate of interest than

the normal was also done by the cooperative banks.

Longer period of repayment

Lower margin requirement

Project-oriented instead of security-based loaning

Waiver of tangible security on loans of a certain amount

Relaxation in the eligibility of the central cooperative banks/primary

land development banks to draw finances from higher level/institutions

n case advances were to be made for small and marginal farmers

N o kW

Let us now see as to what has been achieved over the period of time
as a result of these efforts. The agencywise performance is examuned
below-

Cooper atives

The cooperatives have increased their credit flow both 1n terms of the
absolute amount,as well as percentage share, to these categories of borrowers
Table 1 gives the advances to small and marginal farmers, tenants, agricul-
tural labourers, artisans, etc, since 1973-74

It will be seen that the short and medium term credit to weaker sections
has grown at a compound annual rate of 24 per cent, while the growth of
general cooperative credit during the corresponding period has been at the
compound rate of 14 5 per cent per annum. The figures for long term credit
(for small and marginal farmers only) also show a steady growth, though
at a lower rate than in the case of short and medium term credit It may,
however, be noted that the year to year figures for the long term cooperative
credit are comparable mainly for proportions and not for absolute numbers,
as the RBI’s information 1s not complete for all the States and Union Terri-
tories (UTs) In fact, what1s of importance to our purpose is that the share
of weaker sections, mamnly small and marginal faimers, m cooperative
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TasLe 1 COOPERATIVE CREDIT TO SMALL AND MARGINAL FARMERS
AND OTHER WEAKER SECTIONS

Short and medium term ciedit Long term cre- Percentage to

Year — A — dit to small and the total credit
Rs.mmcrores  Percentage to the marginal farmers
total credit only

(Rs. in crores)
1973-74 215 29 62 34
1974-75 285 32 62 32
1975-76 344 38 78 36
1976-77 458 38 94 37
1977.78 503 40 67 37

*The data is incomplete as 1t relates to only 13 States and one Union Territory (UT).

credit 1s about 40 per cent while their share in the agricultural land 1s only
21 per cent (though 1 the total holdings 1t is about 70 per cent).

Commer cial Banks

The role of commercial banks in rural credit has steadily expanded after
nationalisation in 1969 The scheduled commercial banks advanced Rs. 569
crores 1n 1977-78 and an estimated Rs. 670 crores in 1978-79, Table 2 shows
the share of small and marginal farmers in the total outstandings:

TasLe 2 RURAL CREDIT TO SMALL AND MARGINAL FARMERS
(Percentage of the total number of accounts and percentage of total outstandings)

Marginal farmers Small farmers Total
r A N r— A N r—-——'—*"*—\
Accounts  Amount Accounts  Amount Accounts Amount
Sept 1974 36 13 24 15 60 28
Sept. 1978 42 20 25 17 67 37
March 1979 42 20 25 18 67 38

The above figures are outstandings inclusive of accumulated past debts,
unrecovered overdues and current advances Since the recoveries of com-
mercial banks constitute roughtly half of the amount due, the picture presen-
ted above does not reveal the share of small and margianal farmers n fresh
advances of the scheduled commercial banks. It, however, bears mention that
while the share of these categories 1n the scheduled commercial banks’ (SCB)
outstanding credit to agriculture is quite good 1n short term credit, 1n the term
loans their share 1s low, being only 24 7percentin September, 1977 In the then
private sector banks, this share was still lower at 12 7 per cent. Another fact
that has to be kept in mind in respect of SCB credit 1s that quite a substantial
quantity of credit 1s believed to have been given by them as so-called gold
loans (agamst jewellery). These loans are not shown separately and are
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lumped together with direct agricultural advances. Such loans cannot really
be treated as the ones qualifying for our purpose. It may also be mentioned
that the overall credit-deposit ratio for rural branches of SCBs’ stood at
52.5 per cent mn December 1978. This was not a particularly satisfymng posi-
tion.

The Regional Rural Banks

RRBs’ advances are expected to have moved up from Rs 44 crores 1n
1977-78 to Rs. 101 crores in 1978-79. These institutions were set up to meet
the credit needs of the rural poor and hence cater only to those categories.
The share of small and marginal farmers and agricultural labourers n the
total loans advanced by the RRBs’ was 58 per cent on December 31, 1976
and 62 per cent in June ending 1978 Some of the RRBs have done quite
well, but overall the average advances outstanding per branch were only
Rs. 6.9 lakhs in June 1979 Their impact, therefore, has been at best marginal
so far.

DRI Scheme

The DRI scheme (4 per cent rate of interest), operative since 1972, is
mtended for the benefit of the weaker sections of the community Outstand-
ing advances under the scheme rose from Rs. 90 crores covering 1.62 million
accounts at the end of December 1978 to Rs. 103 crores covering 1 76 million
accounts by end-March 1979. The operating banks are required to route not
less than two-thirds of their advances under the DRI through their rural and
semi-urban branches Of the total advances as at the end of December 1978,
Rs 37 crores or 40.9 per cent went to members of scheduled castes and
scheduled tribes The DRI scheme is being operated by commercial banks
only At the end of 1978 they had been able to reach a percentage of 0 71
under DRI credit as against 1 per cent (of the total credit given) which is
now the target The RRBs, however, which are also the creatures of commer-
cial banks and lend wholly to the weaker sections, are not covered under the
DRI scheme In the cooperatives, the lending rate to small and margmnal
farmers 15 1 to 2 per cent less than the normal rate. The DRI scheme is not
applicable to cooperatives, because they do not have the portfolio diversity
to manage the DRI from within their own resources

Over all Position

Looked at from the macro angle, the picture appears to be one of steady
pregress In the cooperative sector, the percentage of credit to small and mar-
ginal farmers, etc, has moved up from 29 per cent of the total in 1973-74
to about 40 per cent in 1977-78 for short and medium term credit, and to
about 38 per cent 1n long term credit. This percentage compares favourably
with the percentage of the area they hold if not with their population Therr
share 1n the commercial banks credit has also steadily increased The sectoral
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deployment of commercial banks credit still, of course, continues to reflect
heavy concentration on non-agricultural sectors. Agriculture accounted for
11 per cent of the total commercial banks credit. Of this, the share of small
and margnal farmers, etc , is only about 38 per centin short term credit. Of
the total commercial banks credit, therefore, the share of weaker sections
works out to about 3 to 4 per cent The credit intensity per unit of cultivated
area 1s now more for the small and marginal farmers than the bigger farmers
though, undoubtedly, 1n absolute terms, it 1s quite low with reference to the
investment needed to raise the productivity of these farmers to the levels of
potential Here the problem has been of the ‘cake’ 1tself being made bigger.
The overall growth of credit to the rural poor thus presents an apparently
heartening picture. Heartening indeed 1t would be 1f 1t were not to hide within
itself a tale of serious imbalance and inequalily as among the various poverty
groups. Between the small and the marginal farmer, 1t 1s the small farmer
who has managed to get more benefits and as between the two combmed on
one side, and agricultural labourers and rural artisans on the other, it 15 the

former who have been the recipients of most of the credit support It will
be pertinent to examine the situation categorywise.

CREDIT POSITION VIS-A-VIS DIFFERENT POVERTY GROUPS

Dividing the rural poor into two distinct categories, viz., land owning
(small and marginal farmers) and no-land classes (agricultural labourers,

artisans, etc ), the share of the two in the total cooperative credit is shown
in Table 3.

TapLe 3 SHORT AND MEDIUM TERM CREDIT (COOPERATIVE) TO SMALL
AND MARGINAL FARMERS AND TENANTS, SHARE CROPPERS, AGRICUL-
TURAL LABOURERS AND RURAL ARTISANS

Small and marginal farmer s Tenants, share croppers, agiicul-
Year g Al —~ twal  Wbowers, and rural
Amount Shate n the arnsans
(Rs crores) total — —A —
( pei ce.'zt) Amount Shate i the
(Rs crores) total
(ver cent)

@) @) 3) (4) ©)
1974-75 255 28 30 4
1975-76 304 30 40 4
1976-77 421 35 37 3
1977-78 444 35 59 5

It will be seen that while the share of small and maiginal farmers 1n short
and mzdium term cooperative credit has gone up over the years, the share
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of tenant cultivators, village artisans and agricultural labourershas remamed
frozen between 3 to 5 per cent only. The membership pattern of village coope-
ratives also reveals a similar trend. There were 1n all 116 thousand primary
agricultural credit societies (PAC) in 1977-78. Their total membership stood
at about 48 mullion. Of these, 12 million, 7 ¢ , 25 per cent were marginal far-
mers, 2. , with land holdings upto 1 hectare (unirnigated) and 9 million were
small farme1s holding upto 2 hectares (un-irrigated) Taking the two together,
the small and marginal farmers constituted 44 per cent of the total member-
ship of the cooperatives. Now, the number of agricultural labourers and
rural artisans, who were members of the primary agricultural cooperatives,
was only 4.3 million and 0.8 million respectively. During 1977-78, 3 58 mul-
lion marginal farmers and 4 nullion small farmers, 7 e., 30 per cent and 45
per cent respectively of total membership were borrowing members This
proportion was only 7 per cent in case of agricultural labourers. The scheduled
castes formed 13 7 per cent and scheduled tribes 7 6 per cent of the total mem-
bership of the PACs. The boirowing membeiship during the year consti-
tuted 34 per cent in case of scheduled castes and 25 per cent 1n case of schedu-
led tribes

Such categorywise data in respect of commercial banks credit 1s not
available.

FUTURE LINE OF ACTION—SOME SUGGESTIONS

The picture as brought out above, while indicating increasing concern for
larger availability of production credit to the rural poor, also points to the
unevenness 1 the flow of credit to the various poveity groups within them
Even among them we find again the same phenomenon that (just as between
the larger and the smaller farmers) it 1s the larger farmer who has cornered
a major part of the credit among the various poverty groups. Also 1t 1s the
poorest, viz., the agricultural labourer and the rural artisan (and to some
extent the marginal farmer), who have been given the short shrift In the hight
of this analysis, 1t is quite clear that the present policy of merely increasing
the flow of credit to the rural poor as a total group will only partially meet
the needs of the situation While the pressure on the financial institutions to
augment credit flows to these categories of the rural population must and
will continue unabated, the mechanics thereof must be spelt out clearly. In
this context, the following approach, representing a kind of panch shila, 1s
suggested for consideration :

1 Separate reservation of credit for different poverty groups.

2. Provision of a separate line of credit for non-agriculture-based activities

3 Tomng up of credit delivery systems

4. Adoption of a muicio mstead of macro-appioach by the bankers in
credit plannmmg and management

5 Adequate extension support. -
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Separate Reservaton of Credit for Different Poverty Gioups

There 1s need for a clear shift away from the present policy of aggregat-
g all poverty groups into one target group. Otherwise the weakest among
them like agricultural labourers and rural artisans, who constitute, in terms
of numbers, almost as large as one-third of the total rural population, will
continue to remain deprived 1n competition with those in the upper bracket
of the poverty group. For practical convenience, the disaggregation of the
poverty groups may be done m three categories, namely, (i) land resource
based, i.e., small and marginal farmers, (ir) wage workers, i.e., agricultural
and other workers, and (ur) rural artisans.

Having categorised the poor into these three separate dispensation of
credit for each group should be ensured. The following scales are suggested
in this behalf:

(1) At least one-third of the total credit disbursed by primary agricul-
tural cooperatives as well as commercial banks (in the case of commer-
cial banks, reference point will be the total non-plantation direct
agricultural credit given), must flow to small and marginal farmers.
The mimimum credit reservation for them has to be at a level consi-
derably higher than the percentage of area they hold. The total credit
availability at present for all classes of farmers 1s far less than what
1s needed for improved agriculture. The bigger farmer, however, has
his own surplus, a$ well as friends and relatives who can lend to him.
The poorer farmer has no such recourse. In the circumstances, it is
necessary that in any regime of rationing of credit it is the poorer
farmer who must be ensured his production credit to the fullest ex-
tent possible. A reservation of at least one-third of the total credit
in favour of the small and marginal farmers is, therefore, desirable.

(1f) Agricultural labourers and other rural workers constitute a sizable
proportion of population, which may be as large as 25 per cent of
the total rural work force. They have no capital assets, unhke the
small and marginal farmers, who at least have some land resource.
The main task, in their context, is to enable them to build up produc-
tion assets, backed where necessary by appropriate skill formation,
which will supplement their earnings from wage work and bring them
to a viable standard of living. It is suggested that at least 15 per cent
of the total credit given by primary agricultural cooperatives and
commercial banks (priority sector lending) should be earmarked for
them. Theoretically one can think of even a higher percentage of
reservation for them in view of their size and present poverty levels,
yet considermng the overall needs of development of the rural
economy as well as the practical difficulties in 1nitiating assets form-

g programmes for them, the 1eservation of 15 per cent is consi-
dered reasonable to begin with



Institutional Ciedit for the Rwal Poor 711

(in) No specific reservation 1s proposed for rural artisans. The sugges-
trons 1n regard to financing them are 1n the following paragraphs.

Provision of a Sepaiate Line of Credit for Non-agiiculture-based Vocations
Traditional rural artisans constitute one of the poorest sections of the
ripal commumty. Even with their present level of traditional technology
they are unable to produce to their full capacity. 1 hexr main constraint 1s the
shortage of working capital with the help of which the they could buy their raw
material requirements and secure a reasonable level of turn over. Marketing
of their products, at least within their present capacity levels, 1s no problem.
Their products have a ready local market Their working capital needs are
small. In fact it has been seen in many cases, asn the antyodaya programme n
Rajasthan, that with as little assistance as a loan of Rs 500 for working
capital purposes, the production level of most of these artisans could
be raised to enable them to triple or quadruple their daily income If a per-
son earning only Rs. 3 or Rs 4 a day can be made to earn even Rs 10 a day
it 15 a substantial gamn as a first step. The next step would be to ymprove
his tools-and technology but that should come after he has developed m-
creased motivation, as he mevitably will if his income levels increase and he
1s able to see for himself the potential for growth Likewise, there 1s consi-
derable scope for new small enterprises of a service ature

like carpentry, tailoring, pottery, masonry, te§_§ll_<gps vegetable shops, pan
shops, bicycle repair and hlre transportatlon services (bullock or camel

cart, tonga or rickshaw) and various tiny industries. The capital needs
of such enterprises are small If this could be met, 1t will provide gainful
employment to a fairly large number from amongst this category. However,
presently, the only source of credit to these persons 1s the commercial banks
but the coverage of commercial banks is quite meagre 1 the rural areas and,
secondly, what has been done so far by them under the DRI scheme is mfi-
nitesimal compared to the size of the problem 1n hand Even with a massive
branch expansion programme the coverage will continue to be thin Coope-
ratives are the main mstitutional agency for providing credit m the rural
areas Their coverage extends to almost all villages 1n the country. They,
therefore, represent a ready system which could be put on to this task How-
ever, cooperatives, under the present dispensation, cannot finance individual
artisans or entrepreneurs for their production credit requirements This
prevents a large number of persons in the rural areas from taking recourse
to village cooperatives for their credit needs It appears, therefore, necessary

that a line of credit should be established by the RBI through short/medrum
term cooperative credit structure in order to meet their needs Presently

the Iine of credit given by the RBI 1s 1n regard to cooperatives of artisans or

industrial workers, e.g , handloom cooperatives What 1s proposed 1s that 1

addition a line of credit should be established through the primary village

cooperatives for the financing of individual artisans and small entrepreneurs.
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Suitable guidelines could be laid down to provide for suitable norms and
procedures of loaning. The need for providing such a line of credit is vital
if a dent is to be made on the problem of these poorest of the poor sections
of the rural community. Theoretically, a line of credit is available from the
RBI for financing individual artisans (for working capital only) under a circu-
lar issued by them thirteen years ago. But this circular is a dead letter, little
known and never followed up. It may also be mentioned that very recently
(June 1980), the RBI has 1ssued mstructions permitting the cooperative
banks to finance individual artisans or cottage units against the refinance
facilities which IDBI has now in principle agreed to provide to some of these
(selected) banks. While all new openings towards financing these sections must
be welcomed, 1t is felt that this in practical effect may not Iead too much. First,
it will take time for the cooperative banks, and vice versa, to attunc themsclves
to the requirements and procedures of a ncw organisation; and secondly,
what 1s needed 1s the availability for a credit source nearer at hand, i.e., the
village cooperative, rather than the district level cooperative bank. Consider-
ing all practical implications, therefore, 1t 1s desirable that production as well
as investment credit for artisans and small entreprencurs should flow along
traditional cooperative channels right up to the village level from the RBI
on an assured basis under a line of credit distinct from agricultural credit.
It will serve the desired end if credit upto a limit of Rs. 5000 is permitted
through the village cooperative under the RBI line, and above that by the

cooperative banks under the refinance facilities agreed to be provided now
by the IDBI.

Toning up of Credit Delivery Systems

It would be outside the scope of this paper to go into the various struc-
tural, organisational and operational shortcomingsof the cooperatives or
commercial banks. Removal of these shortcomings is, of course, vital. Here,
only those aspects have been touched upon which are of direct relevance to
the financing of weaker sections. These have been dealt-with separately for

commercial banks and cooperatives as they represent two distinct delivery
systems.

Cooperatives

A few important areas of concern are mentioned below :

Overdues—High overdues have been one of the abiding problems of the
cooPeratives Some of the States which were in the vanguard of cooperative
development are now among the States worst afflicted by overdues. Reco-
veries are a function of several variables, some internal and scme bevond
their control. Fallin prices, glut in the market, natural calamities, power and
diesal shortage, etc , affect productivity and resultantly the repaying capacity
of the borrowers. Nevertheless, it has been observed on a statistically signi-
ficant scale that a large part of the overdues is attributable to wilful default.
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Wilful defaulters are quite often the upper class of farmers. They are also
the larger borrowers in quantitative terms Therefore, default on their
part, for whatever reason, chokes the credit line, constricting or denying fur-
ther flow of credit to all members, though all may not be defaulters This
starts a chain reaction and even those who have the capacity and will to pay
desist from making repayment because they know that they will not get a
fresh loan. It s, therefore, necessary that the small and marginal farmers,
agricultural labourers, etc , who are. (@) non-defaulters, and (b)) new members,
should be treated differently and their credit requirements met in full even
if the concerned cooperative 1s otherwise ineligible to advance money because
of its high overdues position.

Expanded Membeiship Coverage—In spite of the principle of universali-
sation of membership having been accepted and legislatively facilitated, the
membership of the weaker sections still continues to te inadequate One
reason 1s the sense of diffidence on the part of the weaker sections that they
will get little benefit (hence why become members?) Fven m the SFDA
projects, with their particular focus on the weaker sections, the membership
position continues to be unsatisfactory. Of the 16 5 million persons identified
for assistance under the SFDA programme up to January 1980, 7 1 million
have become members of the cooperatives, i e., a little over 40 per cent. This
1s the overall position Separate membership figures for margmal farmers
and agricultural Jabourers, etc, are not available. However, in respect of
scheduled castes and scheduled tribes, for whom figui es are maintained, out
of a total of 59 million 1dentified only 900 thousand have been enrolled as
members of cooperatives It is, therefore, quite clear that famihies in the lowest
poverty brackets have by and far remained outside the fold This is a serious
enough distortion to be taken note of. It 1s necessary that for any programme
of assured credit through cooperatives to become effective, it must be enjoined
on the cooperatives, the extension organisations and the project authorities
to undertake a systematic programme of enrolling them as members It
must be done on a clearly laid down phased targeted basis

Accountabulity of the cooperatives to assist these sections—The cooperatives
are often criticised for being dominated by vested interests. While to a large
extent this 1s true, the situation 1s in fact no different from any other social,
economic or political set-up 1n rural areas Like other institutions, coopera-
tives also reflect the same power structure. The solutions sought so far have
been 1n the nature of reservation of seats on the managing commuttees, Iimit-
g the number of terms of office, etc While lauding the spirit behind these
measures, they have, m fact, been rendered into ineffectual frills Better results
will accrue 1f a distinct measure of accountability 1s enjoined on the coopera-
tives, on pam of switable action agamst their managements. The massive
assistance given by the government to cooperatives is for subserving the
national purpose of helping the weak and the under-privileged They could,
therefore, be made to conform to the priorities indicated by the government.
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It should be made obligatory on the PACs to worh oul it programme of
cconomuc mprovement of cach member-family from the tarpet Feoup sl
then provide assistance in accordance with such programnte, The i should
be to cover all these famihies i g penod of three years No douht this sould
call for improving/strengthening their manayement to bo able to offedtisely
handle this task, But this i the mevitable corollary and has to e dons,

Commercial Banks

The multi-agency approach which brouwpht the commcranl band < into

financing agriculture and other rural development aetivitios was motivsted
by the fact that where there were credit paps beyond the precent capasity of
the cooperatives to till, the commeraint bant < will be able to step in, Hmzt‘r cr,
over the years, thouph the imvolvement of commercinl bant < in rural finon-
cing has considerably inuredased i quantitatin e terms, the object of meeting
this gap, cither in tevms of under-developed areas vr under-pristered «oc-
tions of the population, has not been achieved. Operatonally, the commerisal

banks have anumber-ofproblems, Their rurad coseraes uuil Lontinue 0
be small, The rural branches e ¢ under-manned. A one or tpo-mare brag h
tied for most part {G3s normal b.mhm:"busmc% can hordhy do much pro-
motional work in 1ts dispersed funterland, They have been bedevilled by the
problem of moulg_i__r_\_t' ovepdugs also. I they have to play their part more
eflectively in (hT field of rural credut, it appears neceseary thut: fu) ahr:} st
further simphfy their procedures, become more vy mpthetic to rurs! torro-
wers, and genunely pive up their “security” oy Proach (W iR though aecepted
in principle 1s sull very mm‘;m branch level), and {#) some
arrangements must be made by the St Governments o more effcotinvely
assist theganghe recovery of their dues. This is not o ahsalve theny of
their own primary rcqpons;hdm but it will be in the interest of the State
Government to sce that asastance 15 provided to themincases where default
has persisted. Otherwise, it will inhibit the banlks to aceelerate ther rural
credit operations.  Undoubtedly most State Governments have made pro-
visions in their laws to give such assistance to the commercial banks How-
ever, there is a great deal of looseness in these provisions, beddes peneral
disinclination of the local authoritics to deal with these cases. It is necessary
that these provisions arc examined in detail in a pragmatic woy and steps
taken which give effective assistanee to the commercial banks in their recovery
processes. Even special reyenug courts can be considered to deal with such
cases. The banks could reimbursc to the State Government the cost of these
courts, cither diteclly oF mdirectly.

Both the cooperatives and commercial banks are government sponsored
institutions. It is, therefore, desirable that their operations arc so meshed as
to ensure optimum impact of the combined resources of the two. Presently
they are competing with cach other than supplementing each other. It needs
1o be reviewed in detail as to how the opcralmn of the two could be best

iy

~



Institutional Credit for the Ruwial Pooi 721

coordinated, The possibility of commercial banks desisting from direct loan-
g 1n certain areas, where cooperatives have acquired a reasonable level of
strength and lending to (through) the central cooperative banks nstead, also
needs to be examined The suggestion here is not the same as adoption of
societies— which has been tried without much success. In adoption of societies,
the tendency of the commercial banks 1s to choose the best societies, which

naturally 1s resisted by the central cooperative banks, nor does 1t serve the
purpose of meeting the credit gap

Adoption of Micro Appioach

While at the Central and State levels a macro approach for planning of
credit to weaker sections, : e , in terms of the total quantum of credit and the
numbers to be covered, has validity, at the operational level, planning and
management of credit has necessarily to be done in micro terms. What ac-
tually has, however, been happening 1s that even at the operational level
there has been far too much of a pre-occupation with mere numbers. Whether
credit goes to the more disadvantaged has not been a matter of serious consi-
deration The result has been, as we have seen, that a very large segment of
the rural poor who are at the lowest poverty levels have derived little benefit
from the expanded programmes of credit over the years Consistent with
the principle of umversalisation of membership and reservation of credit for
the weaker sections, it becomes obligatory that the system of reservation
should be closely aligned with a system of proper identification of the intended
beneficiaries The purpose of the banking institutions, both cooperative and
commercial, in the present day developmental context 1s not that they should
act as mere retailers of credit to those who contend for 1t but to act as instru-
ments of fostering development among those who on their own are diffident
or mncapable of conceiving suitable mnvestment possibilities.

Cooperatives

For the cooperatives, the role should be clearly defined in the following
terms and their performance judged strictly by the manner they perform in
that direction .

Each PAC must systematically identify 1ts members who are below the
poverty line

A specific credit plan should then be prepared for each of these members
1n the light of the possibilities of development for each one of them. (Projects
or programmes for this category of persons being of a limited range and
rather simple in concept it should be quite possible for the PAC to do it, with
support taken from the extension agencies wherever needed).

Credit should then be made available in the light of these requirements.

All members of this target group should be covered within a span of
three years.
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Commercial Banks

In the case of commercial banks also, a sumilar approach needs to be
followed They should identfy specific individuals belonging to different
poverty groups within the area of operation of each branch, and then pro-
vide finance to them in accordance with individual credit plans drawn up
for them, The same will apply to the regional rural banks. Their financing
18 no doubt directed to weaker sections. They have, however, exercised little
discrimination 1n financing. relative to the poverty levels 1n these sections,

Extension Support
Credit is only one of the many inputs of development. In fact, the need
for credit 1s itself ilic consequence ol the awareness of the ficed for various
inputs of productionand developmental investment, While the credit agencies
can identify the potential borrowersand also help them develop viable schemes
of investment, it 1s difficult with their present physical resources for them to
undertake any sustained motivational and guidance programme. This
1s the function of the extension staff available at the block level. The acti-
vities of the credit agencies have, therefore, to be closely tied up with those
of the extension agencies. However, instead of the extension agency being
strengthened, 1t has suffered considerable erosion over the years. Even the
village level worker who has been the key extension functionary and the
only development agent at the village level has now gone out of the block
extension team 1n those States where the new agricultural extension scheme
(popularly known as the T & V scheme) has been introduced. This has created
a serious vacuum and would adversely affect the various rural development
programmes which are being envisaged for the benefit of the rural poor.
This paper 1s not the suitable occasion to go into the modalities of the ex-
tension organisation. Suffice 1t to say that it is of the utmost importance
that the extension organisation be suitably strengthened so as to be able
to substantially share the developmental effort with the credit as well as
ther agencies operating in the field of rural development Planning for eco-
nomic development of the rural poor has to be an integrated effort and not
merely a complex of different compartmentahised efforts.

SUMMING UP

For credit to be able to play a definitive role as a tool in the eradication
of rural poverty it is important first of all to clearly recognise the nature of
the poverty situation; only then can the strategy of credit be specifically
tailored to that situation. Of the main categories of the rural poor, viz,
(@) small and marginal farmers, (b) agricultural labourers and non-agricul-
tural wage workers, and (c) rural artisans, the first category have some pro-
ductive assets, however small, in the shape of land; the second have almost
no assets at all; and the third have assets in the form of skills but attuned
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to a low level téchnology. All the three categories are at different poverty
levels, with the second category, iz., landless labourers, being at the lowest,
closely followed by the artisans. The disparate nature of their assets has a
distinct causal relationshup with their poverty status In the circumstances,
if all poverty groups are clubbed together into one large target group and
planning strategy ortented accordingly, 1t 1s more likely to miss the hard core
of the poverty group Bracketing those who have some resource with those
who have none always tends to opeiate to the disadvantage of the latter. This
has been the experience of antipoverty programmes like SFDA, that those
who are the poorest (landless labourers, artisans, etc ) have gamed the least
Statistical estimates indicate that the number of agricultural labourers had,
in fact, incieased over the years both in absolute and percentage terms,
tsing from 17 7 per cent of the total rural work force in 1964-65 to 22 5
per cent in 1974-75 Their percentage m total rural population is estimated
to have risen from 17 5 per cent m 1964-65 to 20.9 per cent in 1974-75. A
dent on {otal rural poverty cannot be made unless each one of these categories
rises above the poverty line The strategy of development has, therefore, to
be so re-oriented as to serve the ends of each category. The first category calls
for development of their land resource and diversification of their agricul-
tural economy The second will require that they be endowed with new pro-
ductive resources, so as to secure means to supplement their wage income or
in some cases become wholly independent of 1t. The third category’s problem
15 as to how they could produce more within their existing capacity of tools
and skills and then as a second step to upgrade their tools, skills and tech-
nology Credit by itself is not enough, but to the extent it is relevant, and
as an integral part of the total strategy of development, it must be directed
to these categories not en masse but distinctively to each mn the hight of thesr
particular characteristics It may, however, be noted that the sharply defined
categorisation made above 1s essentially for practical plannmg purposes
In field conditions there will always be some overlap in these categories, e g .
a margmal farmer or an artisan also working as an agricultural labourer
In the context of the above analysis, the paper outhnes a five pont ap-

proach on the strategy of eredit First, there must be a reservalion of credit, ),
both cooperative and commercial banks, separately for small/marginal far-
mers and agricultural labourers/other wage workers. The scales for them have
been suggested in the paper Till the ‘cake’ jtself becomes big enough to
fully meet the requirement of all, a regime of credit rationing will need to be
imposed to ensure the credit needs of different poverty groups on a priority
basis. Secondly, a line of credit, distinct from the one for agriculture, should @
be made available by the RBI right upto the primary village cooperatives
for financing rural artisans and other cottage units and small service enter-
pgi_s_g_s\ Cooperatives have a network reaching outto almost all villages and,
therefore, most suitable for the purpose Tt is of the utmost importance that

the source of cre this kind of clientele has to and. Most
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of them hesitate to approach distant and unfamihiar sources. Thirdly, the
credit delivery systems of both cooperatives and commercial banks (includ-
2o

ing regional rural banks), will need to be toned up and strengthened where-
ever necessary. In the main, it will require improved recovery performance
to facilitate larger credit flow, disaggregation of the borrowers of the target
group from the overall revovery position of a cooperative and assured flow
of credit to them if they themselves are not defaulters, a systematic drive
for enrolment of the rural poor as members of cooperatives, specific identi-
fication by cooperatives and commercial banks of members from different
poverty groups in their areas of operation and their phased coverage in a
reasonable period of time, and full coordination among the credit agencies
in their operations to secure optimal impact of their combined resources,
unlike the present competitive situation between them Fourthly, at the ope-
rational level, credit planning must be done in terms of indjvidual bene-
ficiaries. Mere presence of a banker somewhere around is not enough.
Centuries of poverty have left the poor with little initiative and less aspira-

tion. The essence of a development banker 1s that he goes out to the poiential
client, works out a viable project for him and finances him. The range of
projects af their present level of development, and the scale of finance needed,
1s limited 1n most cases, and 1t would be quite possible for the local coope-
rative/branch to be able to do this. Fifthly, adequate support must be provided
by the extension agency tothe cooperatives and commercial banks in building
up the awareness and motivation of the rural poor in respect of their produc-
tion and investment needs In this context, note needs to be taken of the
current trend towards compartmentalisation of the block extension service
in some States (under the T & V system) The vacuum thus created will
have serious consequences for all programmes of rural development. The
answer lies 1n strengthening it and providing adequate technical back-up to
it in desired fields rather than disbanding its integral character.

Fmally, 1t needs to be said that this paper brings out only the main
directions i which strategy of credit needs to be directed Operational details
will need to be worked out for different States/districts in the light of the
varying conditions prevailing. Different scales of reservation of credit for
various poverty groups could even be fixed for different States/districts m
the light of the population variations of these groups. The paper also recog-
nises that merely giving an approach to development is not enough. Results
will depend equally on the capability and sense of purpose of the instruments

of implementation Cooperatives and commercial banks have both their
weaknesses and problems But then, if the object of effectively tackling poverty
has to be achieved, action has to be taken with an equally firm resolve to tone
up these mstruments and to make them accountable for results

’

O



Promise and Prospect of Local Level
Planning in India

Kuldeep Mathur

HE NEED to decentralise planning and strengthen organisational
capabihities at the local level to formulate and implement plans for
development has been experessed 1n various ways in India The five year plans
have pointed to the need for local level planning but have not been uniform
in developing its meaning in concrete terms Both the contents of local level
planning and its scope have assumed different meanings in different govern-
ment documents and statements. Partly as a consequence few effective steps
have been taken to make it an integral part of the planning process in India
The purpose of this paper is to briefly review the emphasis given to local level
planning in the planning process in the country and to assess the attempts
made to create or strengthen institutional capability for the purpose

THE PROMISE

The First Five Year Plan itself set the ball rolling by proposing that
village production councils should be set up “to provide an effective base
for the entire structure of agricultural planming It will be through this
machmery that targets of production will be proposed by the people 1n the
villages and their implementation ensuied *'* Specific tasks were envisaged
by the planners for these councils and 1t was hoped that they would virtually
become village level planning bodies

The Second Plan while continuing to emphasise that ‘““vigorous local
planning is essential if the aims of local planning along democratic lines are
to be realized”,2 showed 1ts preference for the district as the pivot of the
structure of democratic planning. [targued that “district planning represents
an area of common action significant for the welfare of mass of people mn
which differences 1n views and affiliation are of relatively small consequence '3
The aimof district planning would be“‘to make these plans a means for solving

1Government of India, First Five Year Plun, New Delhi, p 89.
2Government of India, Second Five Year Plan, New Delhi, p 58.
3Ibid
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the pressing practical problems of each local area and through local com-
munity participation and cooperative self-help, to augment the total efiort
and provide greater scope for local initiative and leadership,”™* Significantly,
the Second Plan shifted the attention to the district away from the village as
envisaged in the First Plan. This shift was significant in another sense too.
District provided much better technological and bureaucratic infrastructural
support with clear links with the Centre. It would be easier at this level to
translate Central policies into action and thus this pronosition appeared
to be a preparation for the strategy to be adopted later, wherein the role
of public participation received relatively less emphasis.

By the time the Third Plan (1961-66) was finalised the scheme of demo-
cratic decentrahisation or panchayati raj had been accepted and was being
implemented with vigour by various States. The Third Plan recognised the
importance of this scheme for institutionalising decentralised planning and
declared that “responsibility and initiative in the development of rural areas
will rest increasingly with village panchayats, panchayat samitis and zilla
parishads '3

The Fourth Plan took shape in an environment of shortages and scarcities.
The country was going through a period of drought and the Indo-Pak war
had added to the balance of payments difficulties. For the planners and
policy makers, increased agricultural production appeared as the primary
objective of the entire planning process. The intensive agriculture district
programme (IADP) had been initiated in areas which provided the maximum
potential for agricultural growth. National targets for use of high yielding
varieties of seeds. chemical fertilisers, etc., were being established ard the
technical machinery at the local level was translating them into local targets
by helping cultivators prepare farm production plans. Thus. local level
plans were sought to be seen as instrumenis of achievement of national
level plans.

The emergence of the instrumental view of local level planning supported
by the focus on the district as a unit of local planning marked the major
shift in conceptualisations regarding the relationships tetween local and
national level planning process and the objectives of decentralised policy
making. Stress on participatory mechanisms receded and it became increas-
ingly important to improve the efficiency of the local planning processes
and implementation. The lessening of the importance of the role of the peo-
ple’s participation in local planning was logically derived from the increasing
technological bias in the intensive agricultural strategy which relied on the
bureaucracy and the prevalent administrative systém to fulfil the develop-
mental goals.

In view of increasing disparities arising from intensive agricultural strategy

‘fSecond Fue Year Plan, op. cit.
*Government of India, Third Five Year Plan, Summary, 1962, p. 18,
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and the mability of the existing district set-up to tackle this problem and
to perform many other tasks of local development, the Fourth Plan sought
to establish separate agencies at the local level to cater to the needs of speci-
fic areas and specific groups of people. Specialised agencies serving the needs
of small and marginal farmers, of command areas of irrigation projects
or of drought prone areas were set up It was envisioned that these agencies
would develop coordmated plans of local development and help fulfil the
aims of national development

The Fifth Plan took the above emphasis further and noted that ““a serious
defect 1n the FourthPlan was that many schemes remained as paper proposals
for a long time and the process of working out detailed contents of a prog-
ramme was sometimes not tackled. All this emphasises the need for detailed
formulation of projects and programmes”.® It chose to emphasise the role
and relevance of administrative hierarchy in formulating and implementing
arca development programmes.

In addition, the Fifth Plan laid great emphasis on the concept of a pro-
ject and 1ts efficient execution This was partly a consequence of increase in
external aid coming in for rural development programmes duiing this time.
The World Bank and other aid agencies preferred to give project linked cre-
dit which could show directly visible results and also could be monitored
better. The Plan emphasis due to such reasons also led to what came to be
known as ‘project based approach to development’. It proposed that in area
development schemes an area development authority with suitable ad-
ministrative and financial powers should be established to implement
programmes at the local levels Because such an authority was not to be
part of the existing admunistrative machinery, it was hoped that the task of
project formulation and implementation would be facilitated Most Centrally
sponsored area and target group oriented schemes are being implemented
within this suggested organisational structure The responsibility for prepar-
mg projects and implementing them has been given to these agencies and the
effort to strengthen their capability for this purpose bas received greater
attention of the government n recent times

The Plan 1978-83 sought to strengthen the organisational working of
these agencies and proposed that “(the plan) will require creation of a full
time professional planning machinery at the block and district level and
will call for a great deal more of public participation 7 Having said thss,
the Plan enunciated that “the bulk of investment on agriculture, mnor 1rri-
gation, amimal husbandry, fishing, forestry, marketing or processing cottage
and small scale industries and local infrastructure and social services includ-
g water supply, housing, health, education, sanitation, local transport, etc ,
are clearly amenable to planning at local level.”8

8Government of India, Draft Fifth Five Year Plan, New Delhi, 1974, p. 102

“Government of India, Five Year Plan 1978-83, New Delhi, p. 184
81bid , p. 188
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There is no doubt, therefore, that the successive plans have emphasised
the role of local level planning in the entire planning process. Both profes-
sional expertise as well as popular participation have figured in their visions
but little operational requirements in terms of institutions or linkages have
been spelt out. All too often expressions of the need of decentralised plan-
ning have not had much practical significance. In fact, it has been argued that
“there 1s no conceptual advancement since 1951 .. Certain inferences are
implicit in the First Plan arguments. Subsequent plans make them explicit,
shift emphasis, rarely elaborate concepts, but do not in any substantial way
refine either the methodology or the inherent logic.”’®

However, an attempt to refine methodology and operationalise institu-
tional strategy was made through the guidelines for district planning issued by
the Planning Commission in 1969. But the guidelines did not succeed ade-
quately in either delineating the procedures or institutions needed for plan-
ning at that level 10 The guidelines also offered few suggestions regarding
the development of professional expertise needed to perform planning
functions.

In 1977 the Planning Commission appointed a working group to prepare
guidelines to initiate block level planning in the country. At the outset itself,
the working group emphasised that ““the issue whether a district or block is
more appropriate for the purpose of planning need not be viewed with rigi-
dity.”’11 It is not an ‘either’-‘or’ choice and the group viewed block level plan-
ning as a link in the multi-level planning process. 1n terms of availability of
expertise the group accepted that “no serious attempt to induct technical
skills in planning” has yet been made. Identifying such inadequacies, the
group recommended the inclusion of a minimum group of professionals in
the proposed district planning cells with well defined functions.!?

The working group tended to symbolise the emergence of a consensus
on the critical importance of decentralised planning It attempted to shift
the focus away from the districts to lower units of administration and em-
phasised the need to look at planning at the block level as a link in ‘a hie-
rarchy of levels’. In addition, it was the working group that made the clear
recommendation regarding the need of professional expertise at the district
level and block level to perform the planning functions.

Despite all emphasis laid in the plans and preparation of guidelines
for planning for district as well as block levels, planning at the local level has

not taken roots. There appear to be several factors responsible for this state
of affairs.

®S. Sambrani, “Mythology of Area Planning’’, Economic and Political Weekly, X1,
51-52, p. A 138.
19Sudipto Mundle, District Planning in India, TIPA, New Delhi, 1977, pp. 24-38.

n{ieparl of the Working Group on Block Level Planning, Planning Commission, New
Delhi, 1978, p. 2.

121bid., p. 12.
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CENTRALISING FEATURES OF THE CONSTITUTIONAL FRAME

One of the striking features of the Indian federal system 1s that it has a
bias towards centralisation. The Central Government enjoys wide powers for
formulating policies both in the general area of economic and social planning
and 1n the individual sectors of the economy. Even where matters are squarely
under the jurisdiction of the States, the Centre has exercised 1ts overriding
influence This has happened because the way the federal system works de-
pends to a great extent on the way the political forces operate in the country.
So long as there has been a single party rule in both the Centre and the States,
power has tended to shift towards the Centre

The centralisation tendency has been further strengthened through the
way the financial resources are distributed between the Centre and the States
While grants-in-aid to different States are determined by a finance commus-
sion appointed every five years under a constitutional provision, the
Central Government can make use of another constitutional provision for
discretionary transfer of resources from the Union to the States Much
of the funds for implementation of five year plans has been transferred
under this provision. The result 1s that many programmes are implemented
at the local level because the Centre provides funds for them. Centrally spon-
sored schemes have become a common feature of the local development
scene. Provision of funds leads to the determination of how they should be
spent and what is the criterion of programme effectiveness. Such a concern
of the Central agencies providing funds at least reduces local level mnitiative
if 1t does not eliminate it completely Quite often, local interest m a scheme
exists only till the time Central funds are available In addition, with the
collector or the project officer being part of the administrative hierarchy
which reaches to the top, there is far greater concern for monitoring the
progress of the Centrally sponsored schemes. Both the State as well as the
district administrators are quite anxious to see that hittle shortfall occurs mn
the expenditure of Centrally allocated funds. Fulfilment of financial targets

helps the State to demand more and also brings credit to the officials con-
cerned

DISTRIBUTION OF POWERS

The use of this discretionary method of distributing funds has also to
be seen within the wider framework of devolution of powers under the Cons-
titution The federal system provides for distribution of legislative or financial
powers between the Centre and the States only. The village, block or the dis-
trict considered as the three-strata of what is broadly termed as local level,
have not been recipients of any shared power. The Constituent Assembly
chose to ignore the 1ssue because, as B N, Rau pointed out, the proposition
“that our Constitution should start from the village and work upwards
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towards the provinces and the Centre was at variance with the basic features
of a modern constitution which dealt with state and central governments.13
Rau further asserted that ““.. if we do this, not merely for the district but
down to the village, the Constitution will be of inordmate length and will
be even more rigid than at present.”’14

Apparently, then, delegation of policy making powers through the Cons-
titution to any of the strata of the local level was given up both on consti-
tutional as well as administrative grounds. Decentralisation was understood
only upto the level of States and the levels below were assumed to be beyond
the conceptual framework of the Constitution. Ambedkar added strength
to this view of the Constitution with his famous comment in the Constituent
Assembly about the backward environment of villages from which no prog-
ress can be made. The constitution-makers including Nehru asserted that
India could not emerge as a modern nation 1f its developmental edifice was
based on the concepts of village self-reliance or sufficiency.

However, as a concession to those who were strongly supporting the
cause of making villages the building blocks of new India’s development, the
Constitution enjoined in its Directive Principles of State Policy that “The
State shall take steps to organize village panchayats and enable them to func-
tion as units of self-government.”” Thus panchayati raj emerged as a product
of an ideological debate 1n which the view of the villages emerged tarnished.
1t is probably this image that has continued to shape the perceptions of the

policy makers towards rural nstitutions and local level planning particu-
larly. ' N

PANCHAYATI RAJ

Panchayati raj with its elective mnstitutions was aimed at providing popular
support to rural development programmes of the government. The Balvant
Ray Mehta Committee suggested a three-tier structure from the village to
the district level in which the elected bodies had imterlocking membership
with only one entry point at the base level.

The institutional framework of panchayati raj followed the pattern of
community development scheme. The basic roles of the district collector,
block development officer, extension officer and village level worker were
unaltered. In addition, these development officials were now expected to work
with non-officials. Thus, essentially, the vertical hierarchical pattern of bureau-
cracy was maintaimned while a new set of people and institutions was intro-

d“CFd to legitimise, to a great extent, the Centrally linked administrative
action being taken at the local level.

197238;1“;;11 M., et. al., Panchayati Raj: An Analytical Survey, NICD, Hyderabad,

rp4d,
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A consequence of this interlocking web of relationships between the offi-
cials and non-officials was the emergence of friction between the two and
their lack of ability to work as a homogenous team. Without much responsi-
bility for planning or utilising resources available in the area or abihty to
design schemes for local development, the non-officials took the opportumity
of using their new found power to maximise benefits flowing out of the imple-
mentation of programmes and schemes being implemented n their area for
themselves. The admimstrators, on their part, resented the injection of this
type of leadership in rural admimstration and perceived il as a threat to
their own power and influence. This led to a relationship of hostility which
often resulted 1 lack of concern for achievement of targets and inability to
relate programmes to the good of all people.

In this struggle for cornering benefits, panchayati raj institutions began
to be seen as arenas of petty politics where the power of local elites found
sustenance. Several studies pointed to the fact that the propertied and the
privileged groups in the villages used these institutions to further their own
narrow ends. Much of this happened because from the very beginning these
institutions were not given adequate opportunity to take up planning and
implementation work on a sizable scale 18 All developmental activities did
not flow through them and the government continued to choose its own
bureaucratic agencies to plan and implement major programmes in the rural
areas. This further led to blurring of responsibilittes and achievement of
programmes suffered. In addition, giving greater responsibilities to bureau-
cratic agencies had even further implications. As the Mehta Committee
Report® has pointed out, “Bureaucracy had probably its own 10le in disso-
ciating panchayati raj mstitutions (PRIs) from the development process.
Several factors seem to have conditioned their perception. The system of line-
hierarchy would find favour with them as an organisational principle, The
officers would feel that they are primanly accountable for results and finan-
cial proprieties to the State Government. The officials “knew no better than
to trust their own fraternity™.

The government further demonstrated 1ts disinterest 1n these institutions
by frequently postponing elections for them on one plea or another. Some
States even superseded one tier or the other of panchayati raj in the interest
of better programme implementation. For most detractors of local planning
and decentralised policy making, events in panchayati raj presented a self-
fulfilling prophecy. It was indicted for faults that are endemic in the Indian
social-political scene. Singling out local institutions was an evidence of per-
sistence of perceptions cited earlier. Thus, without a clear concept of how
panchayati raj institutions were supposed to function as local planning

18Report of the Committee on Panchayati Raj Institutions, Mimstry of Agriculture and
Irngation, Deptt. of Rural Development, New Delhi, 1978, p. 4.
181bid , pp. 5-6.
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mstitutions and without a clear indication of the kind of professional and
administrative support necessary to make local level planning successful, the
government entered a new phase of development through special schemes
and Centrally sponsored projects.

}

SPECIAL SCHEMES

Citing the need of greater expertise in planning and implementation of
‘development, numerous specialised agencies have been established in the dis-
tricts. All of them are set up to serve the needs of a specific area o1 a target
group.

At the present moment, out of 392 districts in the country, only 62 dis-
tricts have not been covered by one programme or the other. The distribution
1s as follows :

Distribution of Special Schemes among Distiicts

Progiamme No. of distiicts covered

Small Farmers and Development Agency;Marg:-

nal Farmers and Agricultural Labourers 198
Drought Prone Area Programme 74
Integrated Rural Development 20
Command Area Development 124
Tribal Area Development 5
Integrated Tribal Development 64
Hill Area Development 3

Source : J.P. Sharma and D S. Mchra, Rural Development: Choice of the Piogramme
and Strategy, TIPA, New Delhi (mimeo), 1978, p. 3.

What 1s interesting 1s that there is more than one programme operating
in all the above 330 distiicts. Thus, each programme demarcates 1ts own aiea
of interest and formulates and implements its projects. Establishment of
these schemes has further tended to diffuse the concept of local level planning
and planming has become confined to individual schemes or projects.

The emphasis on special schemes has led to greater emphasis on the need
to build expertise in project formulation and implementation. Wider concerns
of spatial units like a district or a block have tended to give place to the
narrower though vital need of making projects capable of successful imple-
mentation. Efficient project formulation and execution has gradually emerged

as the corner stone of the development effort as the special schemes at the
district level have multiplied.
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/
THE PROSPECT

Two other striking but related features of the context in which local
planning 1s sought to be implemented need to be mentioned. In the usuval
discusstons of planning at the local level, there have been advocates for
either establishing the district or the block as the unit of local planning. Some
of the discussion has sought to make out that there is an ‘either-or’ choice.
The Dantwala Working Group Report1? has argued that below the State or
divisional level, “‘the issue whether a district or a block 1s more appropriate
for the purpose of plannming need not be viewed with rigidity””. The Working
Group has advocated that district and block should be assumed to be part
of the same exercise where “block level planning 1s to be viewed not as an
1solated exercise but as alink in a hierarchy of levels from a cluster of villages
below the block level to the district, regional and state level 8 This proposi-
tion leads towards the important conclusion that the determination of the
scope of functions of local planning will depend upon the level of decision-
making one is referring to. Thus, while planning 1s desirable at each level,
1ts scope will differ What is being advocated, therefore, 1s not concentrating
the planning function at a single level below the State but spreading 1t to each
level of decision-making from village up.

If one were to accept the hierarchical levels of planning and the concept
of linkages the other 1ssue is concerned with the question of determmation
of the scope of planning activities at each level By and large, planning has
been equated with deciston-making function of choosing the duection of
development based upon identification of local resources. This included set-
ting of targets and optimum utilisation of financial resources available It
was for this reason that devolution of powers was demanded to enable the
local planning agencies to take decisions of allocation and mobilisation of
resources effectively It has been assumed that if such powers were not dele-
gated then the concept of local planning will be vitiated and made ineffective

Aswe have seen from the above review, little such delegation has occurred
The centralising tendency has continued to be strengthened and the planning
strategy has not adequately taken into account what it mtended about
local planning. The plan approach 1s still target oriented wherein the districts
are expected to follow formulae established at the State or Central level in
order to arrive at their production goals or targets Financial outlays are
determined on the basis of these production targets. Most target setting 1s
at the sectoral level, the needs of the area as a whole are not necessarily

taken into account

The administrative system supports this process with sectoral departments
being represented at the district and the district collector performing the

17 Report of the Working Group on Block Level Planning, Planning Commussion, New

Delhi, 1978, p. 2.
181bid.
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role of coordinatton among them. His coordination function 1s essentially
confined to facilitating the achievement of sectoral targets and the concern
for the spatial unit, the district, 1s not necessarily taken inio account.The
facilitative role of the district collector 1s also not provided to all secloral
schemes or individual schemes. His choice of which projects to monitor and
give the weight of his influence for effective implementation is decided either
at the State or Central level or depends on his personal whims. In any case,
his concerns may not always be reflective of district needs. The result is that
both planning as well as the administrative strategy have not brought about
adequate changes in their own methods to support local level planning. The
failure of not bringing about changes is of two kinds One 1s at the level
of strategy itself which demands changes in the planning, budgetary and
admunistrative procedures. These are changes broadly mn the sphere of delega-
tton of authority and power. The other is at the level of the inability to es-
tablish planning nstitutions at the district and block level. There have been
several efforts at 1dentifying the composition of a planning machinery at the
district level including that by the Dantwala Working Group but few 1nsti-
tuttons have been established

It appears now that changes in planning, budgetary and administrative
machinery and procedures are difficult to come by. The experience of adminis-
trative reforms since imndependence does not give us much hope of immediate
modification. What can possibly be remedied 1s the second type of failure
where additional planning cells need to be created. However, the inability
of planning institutions to take shape at the district level is intimately tied to
the 1dentification of activities that should fall within the scope of planning
at that level. With this identification, 1t also needs to be demonstrated that
any new set-up will not pose a thieat to the power and authority of the
district administration including that of the sectoral department.

Therefore, the first task 1s to reconceptualise the tasks of planning at the
district level. In the course of an action-research project on district planning™,
we found that the cornerstone of special schemes was project formulation
and execution The officials prepared their projects within the framework
of gwdelines that came from the Central minustries concerned. To meet finan-
cial targets, there 1s always a sense of urgency which places great pressure on
the achievements of actual expenditure rather than on the goals of a pro-
gramme. So either projects remain on paper and are not implemented at all
or are implemented but without being properly formulated. Some of the mem-
!)ers of our team in the dstrict have attempted to help out individual officials
In preparing projects on a scientific basis. The members of the team have also
prepared projects where new programmes are being attempted like antyoday

* . . . -
District project planning cells—An action-oriented research project conducted
under the coordination of the Indian Institute of Public Administration, New Delhi,

Insix districts, viz., Jodhpur, Kurnool, Mahendragarh, Panchmahals, Purulia and
Ramanathapuram (1978-81).
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But, by and large, the team has not been able to provide enough support
because there have to be as many subject matter specialists in the team as
in the distiict to formulate projects 1n all the areas. However, successful
implementation of Central schemes depends on how well projects are for-
mulated and executed. Thus, currently, the greatest need at local level is
identification of projects relevant to the area or target groups, formulating
them and executing them effectively.

Secondly, we have found that still there 1s little systematic effort at
looking at the district as a whole. As already mentioned, the district collector
acted as a facilitator so that sectoral schemes are implemented effectively.
He rarely sought to perfoim the planning function In any case, he did not
have adequate staff support even to examine the suitability of a scheme with
the needs of the district. What became the major planning function was
in relation to locational planning. This aspect of local planning has been
emphasised by the Manual on Integrated Rural Development® when it
justifies the need of a block level plan because ““it serves as a guide for appro-
priatelocational decisions”. However, in theface of paucity of systematic data,
decisions on location have tended to be based on local knowledge and
experience or influence rather than on any systematic resource analysis or
data base.

Thus, within the tasks being performed at the district level, the following
appear to be the major requirements :

(@) Professional expertise in order to formulate projects so that schemes
are executed effectively.

(b) An adequate data base that can feed systematisced information
for planning purposes to both the district as well as levels higher up.

(¢) A systematic monitoring system that can make the district autho-
ities take corrective action

(d) An evaluation system that can assess whether the location, identi-
fication of beneficiary groups and operational processes of project
implementation are fulfiling the goals of the programme or not.

Preparation of projects will continue to be the responsibility of the imple-
menting agencies and hence what needs to be done is to enhance the capability
of district officials in project planning, 1n locating piojects spatially and
mmplementation This has to be done through tramning programmes and
the Dantwala Working Group has gone in detail in prescribing the content
of these programmes.

Strengthening of skills of the officials at the district level stems from the
argument that the essential element of the special schemes is that the goals

190fanual on Integrated Rural Development Programme, Ministry of Rural Reconstruc-
tion, New Delhi, p. 6.
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and procedures of these schemes aie still being deteimined at the Central
level. Only disaggregation of schemes into specific projects is cnvisaged at
the district/agency level. In order to do so, project formulation and analysis
techniques become an important part of the administrative cquipment.

The other more mmportant function to be performed is that of moni-
toring the progress of projects being implemented at the district level. Moni-
toring becomes all the more important because with so many projects being
implemented, inks among them have to be identified so that projects mutuaily
support each other. In addition, the purpose of monitoring has to shift from
reporting of financial progress to providing support to the cmergence of an
integrated view of the development of an arca. For this purpose, a more
systematised view of monitoring has to be adopted. Secondly, monitoring
of projects and their linkages cannot be left to the vagaries of the district
collector. That would continue to damage the concept of integration and
lead to an unbalanced approach towards district development. Therefore,
monitoring has to be done of certain crucial projects so that the overall inte-
rests are taken care of. Finally, a distinction will have to be made between
monitoring and the current system of submission of reports. A mass of data
collected through elaborately designed proformas make their journeys
from the village level to the top Such a movement of data may not be cn-
tirely functional to any level of decision-making. Therefore, a system of
sifting data is required which processes information and makes it relevant for
each level of operation so that corrective action can be taken. At the same
time, there 1s a need for rationalisation of data collection to meet functional
requirements.

To undertake the above mentioned tasks, professional skills are required
at the local level. But, because monitoring is essentially an implementation
function, as 1t allows the managers to take corrective action in time, these
skills cannot be placed in an agency set outside the executive system. Such a
separation, for example, may not help the collector unless these professional
skills act to provide him staff support to help him perform his role as facili-
tator and coordinator mote effectively.

The tasks of evaluation, on the other hand, can be located outside the
district adminstrative set-up particularly if they are concerned with impact
evaluation.

Thus, if the scope of planning at the local level is restricted to monitoring,
evaluation and review and preparation of a systematic data base necessary
to improve the planning of schemes at the State or Central level and locating
projects at the local level, then there are two-fold requirements : (&) steps
have. to be taken to improve local implementation machinery through chan-
ges 1 procedures of work, system of reporting, evaluation of personnel,
etc, and (b) establishment of a cell consisting of a few professionals at the

district level who help support the implementing agencies perform these
tasks better.
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Even though we had identified that the establishment of district cells
would be easier than bringing about changes in the overall administrative,
budgetary and planning system, such an assertion is rather premature For
even 1 terms of staffing, the IRD Manual (1980) mentioned above, has
diluted the recommendation of theDantwala Working Group and commended
only a three-member team consisting of an economist/statistician, a credit
planning officer and a small/cottage mdustry officer.2® Together with this,
the status of these cells in relation to the implementing agencies has yet to
be clearly defined. Our experience in the study mentioned above has been
that the cells have not been able to appropriate for themselves the necessary
prestige to influence the district administrative machiery. Among the many
reasons, the office in which they are located has an important bearing The
collector’s office continues to command high prestige and not only has this
cell to be part of its outfit but also has to be seen to be used by him. To-
gether with this the cell must have links with the planning agency at least
at the State level which can demonstrate the acceptance of 1ts role and also
influence the relevant local agencies to utilise the data and expertise provided
by 1t. Thus, a district cell can be functional only 1f the above factors are taken
mto account.

An additional but important factor to make planning at local level effec-
tive 1s the nature and extent of public participation at that level If a local
democratic institution is aware of its responsibilities, 1t alone can effec-
tively utilise the data generated by the district cell but also provide for a
feedback channel necessary both for implementation and formulation of
local programmes and projects Specific efforts m this direction have been
lacking Even the Dantwala Working Group has not been able to come up
with concrete suggestions In fact, the Group has cautioned . “If we wish to
plan for the weak the plan may have to be imposed from above and cannot
be (sumply) a product from below. in which below, is dominated by the rich
and the strong 21 It has done so because, as Dantwala himself 1n a later
article has pointed out “public participation often develops into a lobby of
vested interests 22 Therefore, most observers of the rural scene have come
to the disconcerting conclusion that public participation cannot be meaning-
ful unless effective steps are undertaken to promote more egalitarian struc-
ture of ownership of assets Because, this opens up many more issues, public
participation has usually remained at the level of respectable rhetoric

20IRD Manual, op. cit., p. 39.

21pantwala Working Group Report, op. cit., p. 12.

22M L Dantwala, “Block Level Planning Revisited” Economic and Political Weekly,
Vol. XV, No. 30, p. 1280.
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FINAL CONSIDERATIONS

What needs to be emphasised is that with the acceptance of the proposi-
tron that the district is only a link in a hierarchy of planning decisions, it
1s possible to designate the scope of planning at various levels differently.
For various constitutional, ideological and administrative reasons, it has
not been possible to accept district as a unit of planning in the strict sense of
the term. Therefore, it is necessary to parcel out the planning functions in
such a way that the district performs such functions that are most appro-
priate in the overall framework. This cannot be done, however, without
adapting the local administrative system to the new needs. Establishment of
a district cell can only provide support to this change. By itself, it may be
quickly sucked into the usual administrative funnel. Local level plafming
cannot also succeed without effective public participation.

Therefore, it depends on the extent of will existing in the policy-makers
and planners to operationalise and institutionalise planning at the local level.
The development strategy 1s the product of socio-political forces at work and
the processes and nstitutions of planning further reflect this interaction.
Well established methods of work have to be transformed and these require
something more than hopes expressed in the plans and guideles.

[

The Technology of Human Cooperation

Because we have lived from birth 1 a society with an advanced
technology of cooperation and have learned so much of this technology
without awareness, we accept the miracles of human cooperation all
about us as though they were natural or indeed inevitable. But they
arenot. Far fromt. This technology was achieved through incalculable
human industry, much systematic thought, and the flashes of inspira-
tion of occasional geniuses. The technology of human cooperation
must be learned afresh with each generation. Still fuller achievement
of human purposes depends upon its extension by study and invention.

—The Study of Public Administration,
DwIGHT WALDO, 1955.



The Political Executive and the Permanent Executive:
An Analysis of the Emerging Role Patterns

Shriram Maheshwari

ARLIAMENTARY DEMOCRACY brings into operation a particular
political arrangement which entrusts the country’s admimstrative
system mcludmg its resources, both human and material, to the people’s
clected representatives who, thus mandated, carry on the tasks of governance
for the period for which they are elected. This group of people, the pohitical
executive, 18 under an obligation to ensure the continued performance of
current functions and enforcement of existing laws and rules, and, m addi-
tion, the accomplishment of goals and objectives it had itself outhned before
the electorate. No political executive in the twentieth century inhenits a com-
pletely clean slate to start on, and soon after taking the oath of office 1t
discovers that 1t has inherited a large body of laws, rules, programmes, func-
tions, and responsibilities, which it 1s under an obligation to enforce and
execute (unless annulled) and to which it is also called upon to add Even
the most radically inchned political party coming to power in the Union
Government inherits over 1,500 Central statutes, a large number of them
had been enacted by the British, and it builds on them by taking up new
tasks and imtiating new measures it has promised to the eclectorate.

In addition, the political executive gets the legacy of the administrative
system which indeed becomes automatically the instrument for the imple-
mentation of 1ts programmes and pohcics. The term ‘administrative system’
refers to all those institutions and offices created under the governmental
and quasi-governmental control as well as the personnel manmng and operat-
ing them. It is a huge and expanding machine employing a large manpower
possessing varied skills and competence The administrative system at the
Central level alone employs, for instance, over three million persons and they
constitutec the permanent executive—permanent because while the mem-
bers of the political executive are temporary, coming nto public office and
going out of it depending upon the electoral verdict, they are recruited on
the basis of a set of objective criteria and, besides, are eapected to serve and
service the political executive with utmost devotion, competence and imparti-
ality. It is this faith which sustains and brightens up parliamentarianism. Onc
cannot do better than quote Earl Attlee, the Prime Minister of Britain, who
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succeeded Winston Churchill but inherited the civil service which had worked
under his political predecessor, many members of which were even appoin-
ted by him.

When I succeeded Mr. Churchill as Prime Minister and returned to the
conference at Potsdam, I took with me precisely the same team of civil
servants, mcluding even the principal secretary, as had served my pre-
decessor. This occasioned a lively surprise among our American friends
who were accustomed to the American system whereby the leading official
advisers of the President and of the members of his Cabinet are usually
of his and their own colour. This incident brought out forcibly the very
special position of the British Civil Service, a position which has developed
during the past hundred years as the result of the Trevelyan-Northcote
refoims.?

He continued :

I do not think that thus remarkable attribute of impartiality in the British
Civil Service 1s sufficiently widely known nor adequately recognised
for what is—one of the strongest bulwarks of democracy. I am often at
pans to point thisout and did soat a recent conference of Asiatic socialists
m Rangoon where I told them, to their surprise, that the same men who
had worked out the dctails of Labour’s Transport Act were now, at the
behest of a Conservative Government, engaged in pulling it to pieces 2

POLITICAL EXECUTIVE

Democracy postulates a kind of hierarchical arrangement placing the
political executive at the top of the administrative system which 1s obliged
to function as an instrument of the former to carry out its policies and prog-
rammes—no less than to enforce the existing laws, implement the on-going
programmes and carry out myriad functions.

The relationship between the political executive and the permanent
executive necessarily depends upon the form of democracy the society has
opted for. The parhamentary democracy postulates a particular kind of
relationship, which is unlike that obtamnimg under the presidential system of
government. In India the political executive is the council of ninisters with
the prime minister at its head, but in reality it is the cabinet, a smaller body
consisting of the more senior members of the council of ministers The
cabinet, functioning on the principle of collective responsibility, 1s the top
policy-making body 1n the government and exercises control over the entire

IC.R. Attlee, “Civil Servants, Ministers, Parhament and the Public”, Indian

Journal of Publlc Admimstration, Vol. 1, No. 2, April-June 1955, p. 95.
zIbz'd, p. 95.
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machinery of government and public personnel. To transact its business
it ordinarily meets once a week and more often depending upon circumstances
The political executive’s control over administration 1s continuous and ali
pervasive. The cabinet, as already mentioned, is the top policy-making body
and 1t controls the permancnt executive by virtuc of this position and the
functions which flow from 1t Tt has, subject to the compliance with cons-
titutional formalities, the power of appointment and removal of personnel
and of issuing directions to ensure proper execution. It particularly excrcises
surveillance and control over the machinery of government by obliging the
following matters to come before it for decision :

(i) Cases involving legislation imcluding the issuc of ordinances
(1i) Addresses and messages of the President to houses of parliament
(iii) Cases involving negotiations with foreign and commonwealth
countries on treaties, agreements and other important matiers

(iv) Casesrelating to proclamation of emergency under Articles 352-360
of the Constitution and other matters related thercto.

(v) Cases relating to commencement or cessation of a state of war and
related matters.

(v1) Proposals relating to:(a) creation of new corporationsor companics
wholly owned by Central Government or by a public sector under-
taking; (b) participation by the Central Government or a public
sector undetaking in providing share capital to a new or any exaisting
corporation or company; (¢) winding up, amalgamation, or such
other major schemes of structural reorganisation of public sector
undertakings.

(vu) Cases in which a difference of opinion arises between two or more
ministers and a cabinet decision 1s desired.

(vii1) Cases in which a committee of cabinet or its chairman desires a
decision or direction of cabinet in a matter of importance on a
subject assigned to its charge.

(1x) Cases having financial implications on which the finance minister
desires a decision of the cabinet.

(x) Proposals to vary or reverse a decision previously tahen by the
cabinet.

(xi) Any other case which the President or the prime mimister may by
a general or special order require to be brought before the cabinet.

Matters other than these fall within the spheres of individual ministers
Here also not all kinds of business need come to the minister for his direct
handling and disposal. Indeed, there are well-defined internal rules regarding
the levels of decision-making, leaving only the more important items of work
to be decided by the minister. These rules, however, do not restrict his powers
and position, and he is at liberty to decide himsclf on any item of worl.
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falling under his political charge. He, moreover, enjoys the right to issue
directives and instructions to the public personnel under his charge.

The minister’s responsibilities are numerous and varied and of a delicate
nature and in order to make a dent on the system he must learn to view his
role in a perspective. He is to lay down policies on subjects falling under
his charge, ensure their effective implementation and, besides, provide drive
and leadership to those working under him. He has under his command an
admrmstrative structure and he must delegate functions to his administrative
subordinates. He should as a rule make only general decisions and avoid inter-
esting himself 1n particular decisions, which mstead should be left to the
administrative hierarchies for handling.

Such, then, are the general responsibilities of the ministers in a parlia-
mentary system of government and though these have gradually crystallised
first in Britain, they constitute the essential ingredients of the parliamentary
system of government as obtains in India—indced wherever it prevails. In
India, however, ministers have not shown any marked inclination 1o restrict
themselves to such general policy-making roles and instead have been increa-
singly interesting themselves in particular cases. This practice, first emanating
at the State level but since seventies taken recourse to even at the Central

level, has become fairly widespread entailing grave dysfunctionalities for
the political system.

PERMANENT EXECUTIVE

The functions of the permanent executive, the civil service, are broadly
two fold. One is the ‘staff” function which, for instance, is performed n the
secretariat where the civil servants’ responsibilities consist in assisting the
minister in policy-making.? It may be pointed out that a political party when
1t comes into power has with it only general ideas of the policies it wishes to

3t i.s appropriafe to quote Sir Warren Fisher who defined, with enviable brevity
and lucidity, tpe minsster-civil service relationship while tendering evidence before the
Tomlin Commission on the Civil Service 1 Britain (1929-31) :

Determination of policy is the function of minister and once a policy is determined it
is the unquestioned and unquestionable business of the civil servant to strive to carry
out that policy with precisely the same energy and precisely the same goodwill whether
he.agrees with it or not. That is axiomatic and will never be in dispute, At the same time
1t is the traditional duty of civil servants, while decisions are being formulated, to make
available to their political chief all the information and eaperience at their disposal,
and to do this without fear or favour, irrespective of whether the advice thus tendered
may accord or not with the minister’s initial view. The presentation to the minister of
relevant facts, the ascertainment and marshalling of which may often call into play the
whole organisation of a department, demands of the civil servant the greatest care.
The presentation of inferences from the facts equally demands from him all the wisdom
and all the detachment he can command.

(Continued on next page)
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follow. It has not till then worked out the details of the policics nor the
mechanisms of the manner 1 which to execute them This is the case even
with the political parties in the West. In India, the policy announcements of
the political parties are even feebler and vaguer giving hardly any meaning-
ful clue to what they would exactly do and in what manner This happens
because, among others, they do not have effective policy planning cells or
research wings to engage in policy-making—as 1s the case with the political
parties in the West. More often than not, personal predelictions, even idio-
syncrastes of individual political leaders pass for what get known as policies.
The expert knowledge required for transforming such policies into actionable
programmes, backed by the necessary laws, rules, regulations and directives
1s as a rule made available by the civil servants working in the secretariat.
It is their professional duty to tender the advice to the minister without fear
and based on the highest standards of competence and integrity They must
point out to the minister the implications and the consequences of the policy
he proposes to adopt However, once the policy 1s decided by him they must
from then onwards address themselves to the task of its efficient execution

It is worth mentioning here that both the political executive and the
permanent executive are subject to the Constitution and the laws of the land,
and no one, however exalted be his office, can act illegally and immorally.
What this means 1n this specific context is that the civil servants located in
the secretariat are the mmister’s advisers and aides, but they must conduct
themselves within the four corners of the laws of the land.

The staff functions have a strong 1esemblance with the legisiative task.
It 1s as we know the recognised function of a legislature to enact laws while
1t is the task of the secretariat personnel to frame rules and regulations to
make them actionable There does not thus exist any essential difference
between the writing of a law and the writing of rules and regulations

Besides, the civil service has the ‘line’ function also, which is performed
by what are called the attached and subordinate offices in the Union Govern-
ment and directorates and district administration in the States As briefly
referred to at the start of the present paper, the civil service implements the
laws and executes the various plans and programmes This sphere of civil
service action, 1t must be noted, hies outside the direct manipulation by the

(Continued from previous page)

The preservation of integrity, fearlessness, and independence of thought and utter-
aunce 1n their private communton with mimsters of the eaperienced officials selected to
fill the top posts 1n the service 1s an essential principle in enlightened government, as
whether or not nmumsters accept the advice thus frankly placed at ther disposal, and
acceptance or rejection of such advice 15 exclustvely a matier for thewr judgment—
it enables them to be assured that their decisions are reached only after the relevant
facts and the various considerations have, so far as the machiery of government
can sccure, been definttely brought before their minds Royal Commission on the Civil
Service * Minutes of Lvidence, London, HM,S O, 1931, p. 1268,
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minister, for the public functionaries operating in this area derive their author-
ity from specific laws figuring on the statute book, and they are personally
accountable for the manner of execution.

The line function which the civil servants are called upon to performacqu-
ires the colour of a quasi-judicial work. The field level public personnel in a
way apply the laws to particular cases and here the source of authority is the
law, not the mnister. A superintendent of police, for instance, has to decide
whether to prosecute a person on the basis of facts available to him and while
engaged in such an analysis he is applying a law to the facts before him in
the same way as a judge.

This line of analysis is important and must register itself with both the
ministers and the civil servants. The minister’s authority is ordinarily supreme
(subject to the Constitution and norms of public morality) in the staff func-
tions, but not so in the area of administrative action where line functions are

erformed. These two fields of activities must not be confused or mixed.

OPERATIONAL REALITY

The minsster, it has been noted in the present paper, is the policy-making
authority, and the civil servants posted in the secretariat are to advise him in
this respect. In practice, however, thereis a reluctance on his part to welcome
correct advice and, what is more, the civil servants too on their part are
turnmg sychophants and giving the kind of counsel which would please the
minister4, showing not much concern for public interest.

The minister, generally speaking, does not work at his proper level and
interests himself in line functions as well as personnel matters. Almost all
ministers, today, betray an obsession with matters like individual postings,
transfers, promotions and similar acts of patronage; and management of
civil service postings and transfers appears to be the only creative activity in

40ne may, for instance, note the following comment made by the Administrative
Reforms Commission (1966-70) though there is a steep deterioration in this relationship
since then :

There is a disinchnation among quite a number of ministers to welcome frank and im-
partial advice from the secretary or his aids and an inclination to judge him by his wil-
hingness to do what they wish him to do. Instances arenot wantingof ministers preferring
a convenient subordinate to a strong one and thereby making the latter not only ineffec-
tive but a sulky and unwilling worker. This has also bred a tendency on the part of
an increasing number of civil servants to attempt to anticipate the minister’s wishes
and proffer their advice accordingly. A further development of this unhealthy trend is
the emergence of personal affiliations leading to an element of ‘politicalisation’ among
the civil servants. All these cut at the root of the healthy relationship. The Prime
Minister should take special interest to curb this tendency, with the assistance of the
cabinet secretary and the central personnel agency.

Report on the Machinery of the Government of India and its Procedures of Work,
New Delhi, Administrative Reforms Commission, 1968, para 56.
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several governments and several departments in India This aspect of minis-
terial behaviour has attracted adverse comments from the successive adminis-
trative reform commuttees, but instead of this habit disappearing or remaining
under control, 1t has become even more deeply entrenched in the contemporary
political Iife in the country.’ While, therefore, public administration feels

51t is instructive to read the following letter written by a munister in Punjab to the legis-
lators of his State.

“While I am annious to exchange views with my colleague legislators on day to day
problems and equally anxious to ensure, as far as possible, that their constituencies are
properly looked after, at least insofar as the departments which fall 1n my portfolio are
concerned, I have felt that most of my time n office 1s being spent on conversations and
i histening to grievances and complamts of the individuals who accompany legislators
or come along The practice of running to a munister on mjnor matters, which could be
attended to and which have ultimately to be referred to local officers for disposal, scems
lately to have grown out of all proportions, with the result that :

1. Most of the local officers do not properly attend to complanants who go to them
independently As the number of references to these officers from ministers on rou-
tine matters have greatly increased, they have lost their due importance which per-
haps once they had;

2. Most of the time of the mmnisters 15 spent on attending to each individual and little
or no time in office or at their residence s left for files which go on accumulating and
which do not receive proper attention Very httle time 1s left for original thinking,
for chalking out schemes for improving working of the departments under their
charge

You will appreciate that 1f T do not devote sufficient time to dispose of files or think
of new schemes aimed at the general uphift of the masses, I shall be failing 1n my duty
as minister to the countiy, to the State and to you also who have put me on this chair,
True, T may succeed 1n shifting a petty official from one place to another or cven secure
justice to an mdividual, but 1n the larger context I shall have not done my duty. This
feeling has been pricking my conscience and this feeling has compelled me to write this
letter to you 1n the hope that you will cooperate with me in this matter. We must edu-
cate the masses, before 1t 1s too late, to get things done 1n a regulated manner. The people
should approach the legislators only when they have exhausted all the sources pres-
cribed in the law or under rules The legislators, in turn, should approach the mimsters
after they have failed to get a problem settled m consultation with the local officers con-
cerned and they fecl that the importance of the issue to the general public 1s such as
warrants a discussion with the mimster I would request you to write to me and apprnise
me of the problem, after which I shall be too glad to fix up a time with you, so that we
should be able to have a thorough discussion with the help of material with Government
and arrive at a decision which may not have to be changed the next morning, as it 1s
happening in many cases T agan assure you of my utmost consideration to you and
assistance 1n all matters but only expect you to cooperate with me so far as method
of approach is concerned T have said all this in the general interest of the State.”
Report of the Pumyab Admumstrative Reforms Comnuttee, Chandigarh, Controller
of Printing and Stationery, Government of Punjab, 1966, pp 64-5
It has to be noted that the pohiical culture of the country has, over the years,

become more solicitous of partiular Issucs,
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the presence of the politician-munister at the wrong place it does not get
from him what he is expected to provide, namely, public policies. Only a
very small number of the several hundred ministers presently holding office
at the Centre and 1n the States appear to concern themselves with policy-
making Most of them have made 1t a habit to perform line functions and thus
decide particular cases. Especially mn the States, a very large number of minis-
ters have little aptitude for policy making but evince unbounded interest in
particular cases.

The reasons for the ministers not observing the correct course of action
which 1s considered to be normal in the maturer democracies appear to be
the following:

1. It requires knowledge, intelligence and perseverance to make public
policies. Most ministers lack the ability to comprehend policy implica-
tions, much less articulate them.

2 In contrast, it 1s much easier to decide particular cases, more so when
such decisions are to be ad hoc in nature.

3. Thekind of minister holding political power today 1s generally innocent
of the rule of law, the bed-rock of democracy. A product of adult
franchise in a predominantly 1lliterate environment, he 1s deeply imbued
with the native political culture according to which the ruler is all
powerful, his will is law, and there is no check on his powers.

4. The elected representatives in India carry exaggerated notions about
themselves and their position 1 the political system. It 1s common
for the legislators to claim all kinds of privileges and for the munisters
Lo 1nsist upon absolute authority over matters constitutionally under
his charge This 1s contrary to the theory and practice of parliamentary
democracy as operating 1n maturer societies. But such a notion has
gained widespread currency in the country and the minister does not
fully recognise the limitedness of his brief.

5 Itis by deciding the individual cases that the nunister builds up both
a support structure and a resource structure for himself. He 1s able to
oblige persons, build up contacts, and meet caste, communal and
regional pressures Political corruption has been thriving m India
precisely because of ministers’ indulgence in individual cases for
granting of favour—or frown The linkage politics, characteristic of
present day Indian politics, owes itself primarily to the propensity on
the part of the ministers to decide particular cases.

Such wrong priorities of the minister have produced imbalances and
dysfunctionalities 1n the country’s political system The professional norms
of the bureaucracy have suffered serious erosion, and a general climate of
n0fm}essness prevails all round. The minister has been able to accomplish
all this because of the triple powers at his disposal: (i) power of transfer,
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(i) power of suspension, and (1) power to give accelerated promotion or
deny promotion.

It 1s clear that when one joins the civil se1vice one has to take 1 one’s
stride the post that may be offered. It 1s exactly this which many civil servants
are not mentally prepaied to accept, and it is precisely here that the mmisters
make mnterventions. The civil servants are mordinately choosy 1 this regard
and, what is more, the resourceful among them even succeed 1n getting plum
posts m Delhi and other metropolitan places 1t 1s this knowledge of the civil
servants’ weakness that the mmister uses to serve his political and personal
ends. He obliges them by giving them postings of their likings, and, as its
qud pro quo, the latter too learn to reciprocate.

Many reasons account for the bureaucratic reluctance to take transfers
stoically First, the contemporary admmustrative culture of India tends to
make too much of a distinction between various posts and so a recently re-
cruited civil servant undergoes a particular socialisation process and begins to
manipulate postings and transfers right from the start of his career. Secondly,
there are several ‘wet’ posts in admimstration which are very attractive to
civil servants and which also carry a premium Such posts are filled up through
the politics of manipulation. T hirdly, there 1s, rightly or wrongly, a wide-
spread feeling among the civil servants that, in order to survive and swim,
one needs to have a god father in politics and they make a special effort to
cultivate the mnfluential (which means unscrupulous) politicians for their
Own career improvement. Finally, India 1s not a homogeneous society with
an even distribution of infrastructural facihities Indeed, the social infrastruc-
ture is so heavily concentrated in Delh: and a few other metropolitan places
that many civil servants would loath moving away from such places. More-
over, the educational system 1n operation m different States of India is not
similar and a boy receiving his schooling 1n the Hindi belt would find 1t
extremely difficult to adjust lumself m a school 1 a different linguistic zone.
As a civil servant of today generally comes from a middle class background
with a hnuted bargaining capacity (because of acute unemployment 1n th'c
country) a mere threat of a long-distance transfer tends to make him parti-
cularly vulnerable to pressures Besides, there are many civil servants who are
highly conscientious, applying the laws m an even-handed way. It is natural
that they would harm certamn vested interests which, thus provohked, then
mobilise their resources to get them transferred—and posted at far off places.
This has a demorahising effect on the bureaucracy. In short, admimstrative
transfersand postings are no longer the functions of the chief personnel agency
m the government; they have become devices available to the influcntial
politicians to manipulate the civil servants.

A second power available to a minister to break in a civil servant is that
of putting um under suspenston on one pretext or the other. The Supreme
Court of India has held that suspension is no punishment, and thus buttress-
¢d, the minister can suspend a civil servant without having to assign any

-t



748 Shriram Maheshwari

reason whatever and for as long as he wants. A civil servant, put under sus-
pension, is apt to get completely demoralised, much moie so of he 1s a per-
son of integrity and character. There have been cases of senior and
honest civil servants remaming under suspension for years, their fault appar-
ently being their unwillingness to oblige the minister.

The third device at the disposal of the ministeris that of awarding o1 deny-
ing promotions. As promotion is not considcred as a right, civil servants
naturally look to their superiors, including the political leadership, for such
advancements. Besides, theie are many plum posts in public administration
which aie virtually reseived for the favourite civil servants,

It 1s by a dextrous use of these three devices that the contemporary
political leadership 1in India has becn able to secure in practicc an accom-
modating bureaucracy. Honest and professional oriented civil servants
have been gradually eased out from the sanctim sanctorum of administration
and posted in the administrative periphery while the pliable and the plaint
ones find themselves planted at all strategic positions.

The above is perhaps too one-sided an account of the civil service made
to wilt under political pressures. How does the political leadership gain by
admmstrative transfers if the burcaucracy is truly professional? A civil
servant’s successor would in that case equally uphold the Jaws and the rules
and show no signs of succumbing to political blandishments The minister
would then realise before long the futility of the game of shifting people to
and fro. The distressing fact today 1s that the civil service has lost its elan and
1s itself not professional, ready to do anything or everything—in the expecta-
tion of a reward, or for fear of, say, transfers. The various commissions of
mquity set up by both the Central and State Governments have dutifully
confirmed the existence of civil servants who have little bothered about the
prevalent laws and professional propriety and freely aligned themselves with
the political executive in cynical disregard of public interest. They pander
to the wishes of their superiors in a desire to secuie protection for themselves.
Highly selective in thei1 response patterns, they feel no compunction in bend-
ing backwards to do what 1s required by those in a position to oblige or
‘pumsh’ them. Rules may get interpreted favourably, precedents are over-
looked and administrative wheels begin to move with fantastic speed. But
the same admimistrator operates at a snail’s pace when a common man
goes to hum for something. It would be utterly naive to cast the civil

servants in the image of reluctant sinners; they are willing, on occasions,
even leading, partners in the shady deals It would thus be perhaps correct to
say that “both the pohtician and the civil servant have learned by now to
accommodate each other in a wide variety of matters.”®

8S R. Maheshwars, “Constituency Linkage of National Legislators in India,” Legis-
lative Studies Qua terly, Vol. 1, No. 3, August 1976, p. 353.



The Political Executive and the Permanent Executive 749

CONCLUDING OBSERVATIONS

The bureaucracy 1n India is thus bearing the brunt of two kinds of politics
—politics from without and from within. All strategic positions 1 public
administration are increasingly getting reserved only for those who have their
spokesmen among the influential politicians or semior bureaucrats, for,
where the politician leaves, they take over. The civil service in India 1s not
homogeneous; it has factions based on regionalism, casteism, or service
memberships, all obsessed with the manipulation of postings and promotions
and matters of personal advancement All taken together, a civil servant who
is devoted only to his work, and performs 1t impartially, discovers himself
to be completely 1solated and before long finds himself consigned to the
administrative periphery with little hope of retrieval

The relationship between the political and the permanent executive has
come to be characterised by a growing feeling of uneasiness, even suspicion
and a civil servant’s uppermost consideration, today, is to play safe and to
show only 10utine initiative and drive 1n his work, This breeds a tendency for
over-consultation and most matters are pushed upward for decision-making
In years to come, pohtics in India 1s likely to become both more intensive,
aggressive and multilinear accompanied by an increasing traditionalisation
of 1tself, largely as a 1esult of the emergence of new political leadership
thrown up by the contemporary political and electoral processes. The civil
service, consequently, 1s apt to face new and novel pressures and m more
concentrated dosages, and in the process Max Weber would be discovered
to be nearly totally nrelevant, It appears that India is on its way to evolving
an Eastminster model of role relationship between the political executive
and the permanent executive.

It 1s obviously too harsh and untrue to ascribe this kind of behaviour to
the totality of the civil service. There are civil servants noble and devoted and
they would be the pride of cven the most advanced administration in the
world One may say that between ten to twenty per cent of the higher civil
servants may be put i the category of deviants behaving in the way as report-
ed by the various comnussions of inquiry Between one-fourth and one-third

of the mandarins are totally dedicated, conscientious and morally upright.
The remaining segment of the higher civil service, which is nearly half of the
total number of senior public personnel, would ordmarily like to act according
to established rules and regulations, distinctly standing apart from the first
enumeration yet not falling 1 the second category of personnel. They WOPld
not collude with the mimsters nor would they at the same time dare colhd.e
with them. They -~ the weather repo1ts rather minutely and prune their
conduct, * they do not get drenched If the politi '* T ship
18 1tself ity they would move cloc 01 f

M ¥

1t is o " - found to be nearer to ’



Inspiration : An Essential Element for
Administration in Action

E.H. Valsan

HEREAS THE general theme of the special issue tempts one to indulge

in admunistrative astrology, this writer considers it appropriate to revive
some of the old lessons for the benefit of the coming decades. Exactly a decade
ago a theoretical analysis of the role of inspiration in development adminis-
tration was presented in a book.! What is attempted here is to have a retro-
spective look at some of the major propositions in that analysis and to
examine their relevance for the coming decades. Whereas originally the
author derived the concept from the area of community development and
rural local government, today the need to have inspiration for administrative
action seems to be all pervasive. Similarly, whereas at that time the author
had tried only to generalise in termis of administration in developing countries,
recently, there seems to be a recognition of the role inspiration can play in
the service sector of the developed countries also.2

It must be mentioned here that there is no question of ignoring other or
more important aspects of administration while making an effort to emphasise
the role inspiration can play in effective administration. Even in the original
writing, inspiration was included only as one of the dynamic elements the
administrators should be aware of in addition to the functional elements
normally mentioned in literature.?

In this article an attempt is being made to identify the context, nature,
role, sources, dynamics and constraints of the concept of inspiration in
administration.

In 1980 at the threshold of another development decade several nations
are faced with problems of infiation, expansion of bureaucracy, dissatisfaction
with services, political and administrative corruption and perpetuation of

1B W, Valsan, Conununity Development Programs and Rural Local Government: Cont-
parative Case Studies of India and The Philippines, New York, Praeger Publications, 1970,
DPP. 385-401. Due to the exclusive ‘special studies’ nature of its publication it did not get
adequate attention in this country.

2Morgan J. Doughton, “People, Power—An Alternative to Runaway Bureaucracy,”
The Futurist, Vol. XIV, No. 2, April 1980, pp. 13-22.

3B H. Valsan, op. cit., p. 401.
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a mechanical system of administiation. There 1s frustration at all levels of
administration and the public 1n general are pessimistic or apathetic about
the coming decades. What we have as an asset 1s the experience of the last
three decades of successes and failures m development activities.

AN OLD CONCEPT

Inspiration 1s an old concept and hence, has been, and 1s likely to be
dismissed as ‘nothing new’. In fact, however, the real strength of the concept
1s 1ts ‘age’ and the tested historical validity. Nations have been created,
liberated, built up, held together, defended, and modernised, thanks to,
among other factors, the mspiration that their leaders and people were able
to derive and pass on to the administration of those countries,

The Ataturk, Lenmn, Gandhi, Churchill, Nehru, Nasser, Tito, and
Kenyatta 1n their respective countries inspired scoies of men and women
at all levels of administration for quite some time Whereas these national
and mternationally known leaders are always talked about, little 1s mentioned
about the mspiring role performed by the administrators at the lower levels
in different countries. Along with the revolution or the independence of
nations, development efforts also began 1 most countries and these were
often accompanied by leadership which-was able to mspire people to work
together for various national, regional, and local projects In course of time,
however, such 1nspiring leadership vanished and the programmes got
institutionalised with dull routines 1n such a way that the enthusiasm and
the vigour which characterised their establishment disappeared. It 1s the
contention of this paper that developing countries with limited resources
and unlimited problems need to emphasise the need for derrving and main-
taining msprration for continuous action and reconstruction An awareness
of this factor 1s essential for development admimistration because 1t can help
the mobilisation and better utilisation of resources. Organisations which are
mechanically put together on the basis of traditional concepts of ‘control and
command’ ultimately get saturated. Administrators who look at motivation
generally m the context of superior-subordinate relationships, and trade
unions and staff associations which ask for increments in salary and amenities
as incentives for work, seem to be able at the best only to maintain the status

quo. Dynamic growth of organisations and societies needs something more
than individual motivation That something is what we call inspiration.

SOURCES OF INSPIRATION

Our concept provides, unlike the concept of unity of command, multi-
plicity of sources of inspiration.* Everyone can and can be reminded to draw

4B H. Valsan, op. cit., pp 393-394.
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inspiration by the goals of the nation as well as from the objectives of the
programmes or piojects. Even if one’s boss 1s not an mspiring person, being
goal-oriented, one can still be mspited to act and thereby be inspiring for
others. In a countty whete 360 million people live below the poverty line what
greater fact 1s nceded to inspite the civil servants to discharge their public
duties earnestly? If this message is spread cffectively, even the boss may be
inspired by a dedicated subordinate and, together, they will be able to create
a circle of service-minded wotkers. Success of their enterpiises will inspire
others to work hard whereas a dedicated team will draw 1nspiration even
from the challenge of failuie

One of the most unfortunate aspects of the developments in scveral
countries has been that despite their loud proclamation of socialism, demo-
cracy and equality, as not only gmding principles but also as articles of faith
for public policy, the organisational structures and burcaucratic relationships
set up duning the past three decades have been contrary to those principles.
In the place of the old caste system we have now the new class structures which
are nurtured and compartmentalised even in the face of active trade unionism
and volatile demonstrations. Such divisions on the basis of salary and power
within the organisations influence and dictate the social relationships among
different groups. Their children grow up with superiority/inferiority complex
notin the least inspired by the idealism of Gandhi or the principles enshrined
in the Constitution.

Awareness on the pait of supetior officers of the inspiring examples they
can set not only for their subordinates and collcagues, but, in the long run,
for their children also, can create wonders in the environment of their work
Unfortunately the number of such administrators who know this is negli-
gible. Even 1n the diplomatic services where (due to foreign allowances etc.)
the employees enjoy a better standard of living, our missions are not, in most
cases, able to reduce the disparities in living styles and to project the 1mage
of a truly socialist state! It 1s so scldom that one comes across thc human
qualities of Ambassador Apa Pant who probably, till this day, long after his
retirement, remains respected by the ‘officers’ as well as the assistants and
security guards who have worked with him.5 The ability to convince one’s
subordinates that they are all involved in a common endeavour through
action which is more articulate than words, seems to be a rare virtue among
our officers. Actually inflation and the relative loss of prestige have not had
much impact on most of our bureaucratic elite in their social thinking and
attitude towards their subordinates How can such people be expected to
produce results through their commands and uninspiring attitudes towards

5In 1978 the author asked a local recruit who has served in an Indian embassy for over
twenty years: “Who was the best Indian ambassador you have worked with?”* The answer
came back as a question: “Does 1t have to be told?” and he added- “There is only one
Apa Pant in this world”.
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the staff? How can they be expected to create an atmosphere of team work
to produce results?

Close observation and several interviews with a number of IAS and IFS
officers in recent years have given this writer an impression that the traming
they receive does not sufficiently prepare them to be inspiring administrators.
Educational knowledge and awareness of strategies of human behaviour may
be there, but the essential quality of giving and taking human respect seems
to be generally a derivative of family upbringing than organisational training,
The families where snobbery 1s considered ‘class’ behaviour may produce
candidates who top in written and oral examinations, but do not produce
civil servants for a democratic society.

One of the 1ronies of our community development programmes from the
beginning has been that while the grassroot relationships and responsibility
to produce results was with the lowest development workers like the VL' Ws,
their salaries, living conditions, etc., were the least inspiring ® This 1s true of
health services and other areas of government activity where morale of the
lower level employees 1s very low, and still, important commissions set
up to study the administration, do not give adequate attention to their
problems.?

TRAINING

One of the tragedies of our tramning institutions and programmes is that
except where inspiring 1ndividuals start them as pioneer institutions with
purpose and discipline, and chalk down rigorous methods of admimnistering
the programmes, very often those who are not fit for anything else are asked
to head such mnstitutions. Once this writer visited an important traming centre
for the cream of administrators of a country and mvariably every tramnee
told him that the head of the centre was the least inspiring of the entire faculty!
At another place when family planning programmes were supposedly being
given full support by the government, the head of the regional family plan-
ning centre was an imnvalid doctor who was kept there out of sympathy only to
sign papers From a humamnistic pomnt of view this might sound a good 1dea,
but in the absence of an effective head, the institution’s activities were suffer-
ing and the deputy director who was quite capable seemed to be working with
a grouse 1n not getting the job while doing the donkey work. One can 1magine

8This point was elaborated 1n detail by the author in “Development Bureaucracy. A
Tentative Model”, Indian Journal of Public Adnunistration, Vol XVIII, No. 1, January-
March, 1972, pp. 36-50.

7An nteresting article brings forth this point in G. Haragopal and K. Murali Manobar,
**‘Some Aspects of Morale in the Rank and File of Indian Bureaucracy’, Indian Journal
of Public Admnistration, Vol. XX1II, No. 4, October-December 1976, pp. 705-729. For
instance, the authors wrote “There seems to be a feeling among the policy formulators
that the subordinate levels are not crucial to administration”, p 708
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the level of mspiration of the trainees who attend the programmes 1n such
mstitutions.

Still 1n another country many of the so-called management traming
programmes are utilised i order to distribute favours among academic
friends and partners in consulting companies with very little regard for plan-
ning the programmes to st the traince requirement and scldom bothering {o
check the competence and preparedness of the instructors who ultimately
accept the job only to get additional income Added to this is the fact that in
such institutions the trainces themselves come with a view to get away from
regular woik and have a nice time. Wherever such situation prevails in tram-
ing definitely one thing 1s lacking—inspiration. If the training programnies
are not, bestdes providing technical knowledge, able to recharge the trainees
with a new sense of misston and purpose, what 1s the purpose of conducting
management development programmes? Agamn, even where the training 1s
conducted more seriously, what would the human behaviour trainees learn
if the professors do not treat their staff including peons with human dignity
both in official and social life?

INSPIRATION VS. CORRUPTION

As much as has been written about both political and administrative
corruption, here 1t 1s enough to emphasise the fact that 1t 1s the lack of inspir-
ing rules, values, and individuals at the political, economic, social, and ad-
ministrative institutions that cause corruption. How can a politician who
asks money from a public enterprise for election purposes stop the very
manager, who gives him this amount, from taking some for his benefit? How
can the lower level executives follow an ethical conduct and how can there be
a public sector sense of responsibility 1n such a concern? Overhauling of
such vicious situation will require inspiring and exemplary leadership at all
levels.

This concept 1s suggested as a supplementary to the concept of chain of
command.® The contention is that it is not enough to have one inspired and
mnspiring leader to set examples. There must be a chain of inspiration running
vertically and horizontally within the organisations thus creating a vibrant
sense of dedication among the personnel. Whenever and wherever the chain
1s broken the usual routine will set in.

It is easy to cite examples of excellence from the experience of a few places
which were developed because of the exemplary leadership of certan indivi-
duals like Aktar Hamid Khan in Comilla, Dr. V. Kurien in Anand, or in
Fgypt, Dr. Salah Arafa in Basaisa and any number of such islands of success

8E H. Valsan, Community Development Programs and Rural Local Government, op.
cit., p. 391,
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in development ® One can learn important lessons from their experience and
try to see 1f the methods of leadership and administration adopted by them
can be applied elsewhere.l? One advantage common to all of them 1s the
limited area of their operations Unlike the nation-wide inspiration felt and
followed by the masses during the struggle for independence, faced with the
realities of administration, one1s inchined to opt for smaller areas for success-
ful operations Hence the need to locate, create, and maintain mspiration at
lower levels of government like State, district, taluk, and even panchayat
levels as also 1n the public sector companies The need for more decentralisa-
tion and delegation 1s all the more felt 1n view of the need to inspire people
for action at the grassroots If the leaders at these levels are aware of the
dynamic sources of mspiration, the chain of inspiration can spread laterally
and vertically to broader and higher levels and the creation of a nationally
mspired network of administration 1s possible. The centralised system of
dull, routinised system of admunistration will then give way to a decentralised
yet integrated and inspired tool for community and social development.

INFLATION VS. INSPIRATION

All our high sounding advocacy of mspiration will not stay its ground in
the face of the leaping inflation in cost of iving This 1s a problem which 15
to be tackled with economic, social, political and administrative implhications
in mind However, to dismiss the idea of inspiration as an irrelevant factor
in the face of inflation would amount to tragic defeatism. On the contrary,
there 1s a definite need today not only to be inspired to tackle inflationary
trends but also to see to 1t that administrative efficiency and output are not
reduced 1n the name of mnflation There is a tremendous challenge today to
the leaders of the nations inflicted by infiation to provide inspiring leadership
to their nations In India, the massive majority enjoyed by the ruling party
provides 1t with another opportunity to be inspired by the support given by
the masses and by their espectations Right measures and exemplary personal
behaviour and austerity in private and public Iife of managers can go a long
way 1n tackling these problems Inspiiation being dynamic and reciprocal,

9Aktar Hamid Khan’s leadership in the siatics in establishing and guiding a pionecring
institution and movement for rural development at Comulla in Bangladesh and the success-
ful contributions of cooperative dairy entrepreneur Dr, V. Kurien at Anand are well-known

,Dr Salah Arafa, a young professor of physics at the American Umversity in Cairo adopted

an isolated willage in Basaisa, far away from a district town in Egypt, for his esperiments
m generating solar energy for rural purposes and in the process became an inspinng leader
of the development effort in the village

10The author has tried to show how in Egypt the administration of the Suez canal after
nationalisation and the ligh dam construction were managed by the administrators under
inspiring atmosphere — with a view to examine their applicabihty clsewhere, E H. Valsan,
“An Essay on Egyptian Experience of the Development Admunusteation,” Jowrnal of
Social Sciences, Kuwait, Kuwait University, October, 1979
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the more the government responds to popular demands, the more inspiring
will be the support they recerve from the people and vice versa.

CONCLUSION

What is attempted above is only to emphasise the role and an awareness
of the potentials of the concept ‘inspiration’ can play in administration. As
was mentioned 1n the beginning there is no intention to undermine the value
of other concepts or aspects of administration.

Illustrations of failures and frustrations are given only to point out the
need to draw inspiration for solving them The entire concept was derived
from illustrious examples of inspiring people or movements and developed
with the purpose of 1dentifying and enhancing the role of increasing numbers
of such people and programmes. Any attempt to institutionalise inspiration
in a mechanical way will only be counter-productive. On the contrary, if
politicians, administrators, social workers, and communicators are kept
constantly aware of the potentials of the concept, it 1s hoped that many among
them will be, through their own e<emplary behaviour and actions, able to
inspire others For, clear vision with inspiration!! will be needed to solve
the problems of administration in action during the coming decades.

O

Crisis of Spirit

Whether we like it or not, the problems of the future compel our
attention, for they are already upon us There are many aspects of the
human condition which trouble thoughtful people. The crisis that we
face goes far beyond political and economic rivalries It is a crisis of
the spirit For the first time in the story of our world, the human
spectes and the values of civilisation, which have enabled man to rise
above his circumstances, are threatened because we have lost sight of
the vision of our ancient sages and are obsessed with the immediate
discontent

—SMT. INDIRA GANDHI, Prime Minister, at the
Commonwealth Heads of Government Regional
Meeting, New Delhi, 1980.

HSimilar 1dea 1s expressed by R.N. Haldipur, “Bureaucracy’s Response to New
Challengzs”, Indian Journal of Public Admimstration, Vol, XXII, No, 1, January-Maich,
1976, p 13,



Accountability of Public Servants:
Recent Developments in Canada

O.P. Dwivedi

UBLIC SERVICE exists to satisfy certain needs of the community.
Its existence depends upon the trust, confidence and support (both
financially through taxation and also through the obedience of laws and
regulations enforced by public servants) it derives from the public through
their representatives. Unlike the private sector, 1t cannot (as expected) become
too self-seeking and obscure. Its every action and inaction 1s subject to a
thorough scrutiny Consequently, its rights are few but obligations many
and more pronounced than those one expects from the private industry.
Public servants are duty bound, at least that is what the community expects,
to be objective, fair, moral, and dedicated 1n administering public policies
and programmes And public trust and confidence 1s assured when public
servants are found managing the public programmes soundly and being held
accountable for their actions This paper examines the issue of accountability
m the Canadian public service by reviewing the reports of two recent com-
missions of mquiry on public service management, and by critically evalu-
ating the impact of these imnquiries on government administration

THE BACKGROUND

Of the various commisstons of inquiry appointed by the Canadian federal
government to examme and report upon the many facets of public service,
none left 2 more far-reaching imprint on governmental operations than the
Royal Commussion on Government Organization (Glassco Commission).
It preached a new philosophy of management in the public service It let a
battle cry out. ‘let the managers manage’, and recommended a significant
shift 1n the balance of power among institutions The Glassco Commission
advocated a massive devolution of authority from the two central agencies
(Treasury Board and Civil Service Commission) out to various departments,
agencies, and commissions. The Glassco Commission employed a whole
battery of management consultants to review various reports prepared by 1ts
project officers; then these recommendations were examined by advisory
commuittees of private and public corporation presidents, and finally by the
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Commussioners themselves. Consequently, the imprint of the business world

approach to problem solving 1s clearly evident in its recommendations.
The main findings of the Glassco Commission pertaining to personnel

management were sharply critical of the state of affairs. The Commission

clearly stated:

The charges laid at the doorstep of the personnel management system,
and largely confirmed by our investigation, can be bluntly stated: there
1s a waste of human resources, because of the failure to give orderly con-
sideration to the best methods of providing and utilizing people and the
consequent frustration of many individual careers; the procedures are
costly and time consuming, personnel management in departments is
generally misdirected, mamly because accountability for the effective use
of personnel is fragmented or virtually non-existent.!

Consequently, the Commuission recommended that the development and co-
ordination of personnel policy should rest with the Treasury Board while
the departments and agencies would have more freedom in staffing, employee
mobility, and 1 other personnel functions. The Civil Service Commussion
(CSC) was to become a staffing agency to certify all initial appoimntments in
the public service—to ensure fairness, o provide service-wide training and
development programmes under the guidelines developed by the Treasury
Board, and to act as appeal board on grievances relating to disciplinary
matters By doing this, the Glassco Commission took the control mechanism
of managing human resources from the central personnel agency and gave
1t to the Treasury Board and partially to the departments and agencies. From
the Glassco viewpoint, the existing system resulted in confusion and resent-
ment mainly because “efficient performance cannot be secured where inter-
vention i the supervisory process by a non-managerial body displaces the
exercise of necessary authority by departmental management” 2 Thus, the
Glassco Commusston concluded that once all departments and agencies were
empowered to exercise that responsibility and authority for management of
human resources which was essential to good management itself, any anomaly
relating to effective performance of the public service “would be removed at
a stroke”.

Winds of change created by the Glassco Commission were enthusiastically
effected by John J. Carson when he assumed n September 1965 the chair-
manship of the CSC. Under his leadership, the CSC embarked on a
deliberate programme of delegation of authority to departments in
the area of recruitment, selection and promotion. The CSC also began
preparing itself for the days when 1t would be legally emasculated under the

1Canada, Royal Commission on Government Organization, Volume 1, Management
of the Public Service, Ottawa, 1962, p 255.
21bid |, p. 256.
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enabling legislation The advocates of the concept, ‘let the managers manage’,
and those who wanted to see the Treasury Board responsible for managing
programmes, expenditures, and personnel policies found Mr Carson asym-
pathetic person_for their cause.

While the CSC was unde. going major organisational changes, preparatory
to the forthcoming legtslation which would put a formal seal of reduction 1n
its authority, the Treasury Board secretariat was growing, both n size and
influence, to undertake the major tasks and responsibilities recommended to
it by the Glassco Commuission The major propositions, as recommended
for the Tieasury Board, consisted of (1) collective responsibility for the
managerial decisions (both for the financial and personnel sectors) would
rest with the Board, and (2) 1t will have its own nunister and a separate iden-
tity as a full-fledged department of government In essence, the Treasury
Board emerged as ‘general manager’ of the public service However, compl-
cated admmistrative manoeuvres had to be undertaken to place with the
Board necessary powers requited for 1ts new role as the management arm of
the cabinet 3

Between 1963 and 1966, when on internal realignment of powers and res-
ponsibilities in the bureaucracy was being effected, the Pearson Government
appointed a Preparatory Committee on Collective Bargaming which recom-
mended 1n 1965 1n favour of collective bargaining n the public service and
suggesting that the Treasury Board was to be the locus of managerial res-
ponsibility for negotiating with employees associations and unions 4 Thus,
the Board not only became an overseer of public service programmes but
also started acting as an employer on behalf of the Government of Canada

The Treasury Board was proclaimed a separate department on October
1, 1966, under the Government Orgamization Act, 1966 The secretariat of
the Treasury Board which had previously been a division of the department
of finance was transferred to the new portfolio The newly established, but
powerful department, was to be responsible for ensuring effective expenditure
managenient, personnel management, and the development of management
improvement practices throughout the public service Out of these three
mandates, 1t was the expenditure management (done under the programme
branch) which became the focal point of the Treasury Board’s relation with
all departments and agencies on matters of programme priority, content,
manpower allocation, and allocation of budget to programmes Effectiveness
and efficiency of particular programmes was to be judged through expendi-
tures.

Not much room was left for any problem which may develop later whereby

3For details, sece J E Hodgetts, The Canadian Publhc Service A Physiology of Govern-
ment, 1867-1970, Toronto, 1973, Chapter 11, pp 257-262

“4For a review of the background and the recommendations of the preparatory com-
mittee, see O P, Dwived:, “Recent Developments n Staff Relationships in the Public
Service of Canada”, Public Admustration, Sydney, Vol 24, December 1965, pp 359-67
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departments and agencies might find themsclves hamstrung by a myriad of
policy and procedural directives 1ssued constantly by the Treasury Board,
To some, the Board becamnie too powerful, too privileged, and too prone to
substitute 1ts own judgments, 1ts own values and its own priorities for those
of other departments, and even for the government itself. The image of this
agency has been described by 1ts former secretary, A W. Johnson:

In the minds of many public servants the Treasury Board of Canada.
could be likened to Kafka’s Castle: the apparent if unknown source
of authority which governs the village (the Public Service)—remote,
mysterious, all powerful, beyond comprehension in terms both of reason
and judgment, and above all beyond the reach, let alone the influence,
of the ordinary mortals governed by it.b

Any agency which 1s responsible for controlling expenditures is generally not
liked by line officials It must perform the most unpleasant task of saying no
to various demands (justified or inflated) from operating departments and
agencies; and contrary to any perception, it cannot arbitrarily determine the
allocation of funds between competing agencies (or within competing pro-
grammes of an agency) However, it does have a significant managerial clout
which gives 1t the popular view of being amorphous, inaccessible, and power-
ful. There is no doubt that the agency which is authorised to control purse-
strings 1s bound to control other resources such as personnel and materials.
The source of this authority was the Financial Administration Act of 1966-67
whrch rendered unto the Treasury Board the following responsibilities for
managing the federal public service* (a) to determine the manpower require-
ments of the public service; (b) to determine requirements for the training
and development; (¢) to provide for the classification of positions and em-
ployees; (d) to determine and 1egulate the pay, hours of work and leaves;
(¢)to provide for awards to employees for outstanding performance; (f) to
establish standards of discipline in the public service: (g) to establish standards
governing physical working conditions, health and safety of employees; (/)
to determine and regulate expenses relating to travel; and (i) to provide for
terms and conditions of employment for effective personnel management in
the public service.? As can be surmised, the managerial leadership in per-
sonnel matters has come to rest with the Treasury Board.

Along with the Financial Administration Act, also passed was the Public
Service Employment Act, 1967, which spelled out clearly the extent of the
jurisdiction to be enjoyed by the Public Service Commission. Anything not
expressly mentioned under the enabling legislation had to be assumed to be

5A W. Johnson, “The Treasury Board of Canada and the Machinery of Government
of the 1970°s”, Canadian Journal of Political Science, Vol, 1V, No. 3, September 1971,
p. 346. .

8Canada, Financial Admimstration Act, R.S.0. 1970, Section 7 (1).
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reserved for the Treasury Board The legislation confiimed the independence
of the Commussion ; and 1t empowered the Commussion to make appomtments
_based on merit. However, while prescribing selection standards as to educa-
tion, knowledge, experience, language, age, residence, or other matters, the
Commussion’s requirements would not be inconsistent with the classification
standards prescribed by the Treasury Board.”

To sum up, the personnel system as 1t evolved by 1967 was based on the
concept that preventive measures were needed to avoid wrongdoings n the
government service Previously, overdependence on the rule book created
an environment of caution and safety which seems to have frustrated prog-
ramme initiative throughout the government service Although the control
measures adopted by the three watchdogs (Civil Service Commussion, Comp-
troller of Treasury, and Treasury Board) did climinate the ‘spoils system’
in the public service, this preoccupation tended to set a bureaucratic environ-
ment which inthubited the development and achicvement of programme
objectives and proper assignment of responsibility and authority in the public
service *‘It took a long and expensive session on the psychoanalyst’s couch,
namely, the Royal Commission on Government Orgamzation®, thus re-
marked John Carson, “to point out the need for the public service to come
into the second half of the twentieth century” 8

THE COMMISSION ON ACCOUNTABILITY

While the Glassco recommendations and other such principles of manage-
ment as PPBS and MBO were being implemented, the country was shocked
by the annual report of the auditor general who indicted the federal govern-
ment by a devastating attack on the quality of financial management, and
warning that the government and indeed parhament might have lost, or was
in the process of losing control over the public purse This claim by the public
waichdog generated an immediate public demand that the Trudeau Govern-
ment do something. And the government almost immediately did announce
the appointment of a Royal Commussion on Financial Management and
Accountability, chaired by Allen Lambert, a banker, with three other com-
mussioners : Robeit Despres, Professor J E. Hodgetts and O G. Stoner.

The Lambert Commission was appointed on November 26, 1976, with
a mandate “to caamine and report on the management system rcquired
in the inter-related areas of . (1) financial management and control, (1) ac-
countability of deputy minister and heads of crown agencies relative to the
admunistration of thetr operations, and (in) the evaluation of the adminis-
trative performance of deputy ministers and heads of crown agencies, and

YCanada, Public Service Lniployment Act, 1967, Section 12(1)

8John J. Carson, “The Role of the Public Service as a Force 1n Our Environment™, an
address to the National Planning Conference of the Community Planning Association of
Canada, Ottawa, October 9, 1967, p. 11.
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the inter departmental structure, organization and process applicable
thereto. . .”?

The Commission’s terms of reference included specific instructions to
examine how financial management policy should be developed, promulgated,
and applied and to recommend procedures to ensure that necessary changes
are 1dentified and current policy regulations and guidelines are adhered to.
To expedite this task, the terms of reference also provided that the Commus-
sion examine the organisation necessary in central agencies, government
departments, and crown agencies to achieve the foregoing.

In a dramatic departure from previous royal commissions, the Lambert
Commission was instructed to examine the mstitution of parliament but
only from the viewpoint of financial accountability. The terms of reference
directed the Commission to examine “systems and procedures to ensure
effective accountability to government and, where appropriate to Pailiament,
of the admimistration of government departments and agencies 19 Finally,
the mandate contained the question-begging (rhetorical) stipulation that
the Commissioners ensure that their recommendations form a mutually com-
patible management system appropriate to the requirements of government.
Presumably the prime minister was subtly telling the Commuissioners that
the types of practices applied 1d the private sector would not necessarily
be feasible or appropriate if implemented in the public service

The focus of the Commission was directed to the study and evaluation
of financial management practices within departments and crown agencies
and the process of evaluating the administrative performance of deputy
ministers and heads of crown agencies and holding them accountable for
the discharge of certain admmistrative duties. The Commission decided to
restrict the meaning of the accountability concept in this context mainly to
financial accountability, although great emphasis was placed on the evalua-
tion of senior public servants and programme results.

In Part I of the report, the Commission outlines ‘a framework for a
mutually compatible management system’. The Commission’s theory of
management 1s logically integrated and its basic 1deas are consistent with
one another However, the suggested management system approach deve-
loped by the Commission begs critical assessment, as provided later in the
paper. Part IT deals with the principle of ministerial responsibility, the
organisation and functions of central agencies, and the expenditure planning
function in government Parts III and IV deal respectively with organisa-
tron, financial management, and accountability m departments and crown
agencies Major emphasis 1s placed on the duties and responsibilities of
deputy ministers and crown agency heads. Finally, Part V, entitled ‘Accoun-

tability to Parliament : Closing the Loop’ contamsa short treatment of the
9Canada, Royal Commussion on Financial Management and Accountability (L.ambert

Commission), Final Report, Ottawa, March 1979, p. vi.
1071pid., p. vii.
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main problems which the House of Commons committees encounter in their
cfiorts to hold the government accountable through the review of the
estimates and public accounts.

The Commission emphasises that any proposal for reform must respect
the dictates of responsible government operating withun the framework of
the parliamentary system. The government must be held responsible to parlia-
ment and the government in turn must necessarily exact an accounting from
the public service As the Commission explains:

Such a system of management must unequivocally reinforce the capacity

of Parhament to fulfil its historic and crucial role of calling Ministers

collectively and individually to account for the conduct of the nation’s
affairs. This must be matched by an increased capacity on the part of

Ministers collectively and 1ndividually to hold departments and agencies

fully accountable for the efficient and effective discharge of their res-

ponsibilities 12

The Commission does not advocate a return to centralisation but the delega-
tion of authority with attendant accountability. A return to the pre-Glassco
period would not work since, 1n the judgment of the Commussion, the size,
diversity, and complexity of government had long since passed the point
where any highly centralised orgamisation could possibly implement the
great number of policies and programmes that had been developed to
achieve the multiple objectives of the governmental system. Accordingly,
individual departments and agencies must be delegated authority with res-
ponsibility to achieve specific objectives and be provided with the necessary
human and financial resources. On the other side of this model are the func-
tions of central control agencies which include working with munisters n
clarifying the roles and goals of operating departments and agencies, ‘provid-
ing strong leadership and direction’ with respect to how objectives should
be achieved, and assuming overall jurisdiction related to adminmistrative policy
and sound management practices. This central direction 1s essential in render-
ing units in the public service accountable to government 1n order that their
performance can be assessed.

This central direction 1s essential in rendering operational units account-
able to the government for their performance as stewards of the public pursc.
This linkage is of fundamental significance because it determines the eatent
to which the government can account to parliament As the Commuission
makes clear. ¢ Delegation of authority without accountability 1s an abdica-
tion of responsibility on the part of those conferring it, whether Government
or Parhament.”* The Commussion develops a model of financial account-

UL ambert Commission, Final Report, p 31.
21bid , p. 32,
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weakness: the Commussioners perceived the management and accountability
problems of the public service from a private sector perspective. Instead of
seeking to understand how public administration differs in nature from
management in the private sector, both Commissions seemed to proceed from
the premise that business practices are superior and can easily be applied to
the needs of government The Commissioners apparently believe that a
practice which works well in the private sector would work equally well 1n
the public service. As D C. Rowat explained this weakness 1n his evaluation
of the Glassco Commussion Report: “The most telling criticism, I think, is
that the Commission approached its task with a general bias in favour of
free enterprise and business management . . This assumption that business
methods are best often blinded it to the essential differences between public
and private administration 5 Both Commissions are almost totally obli-
vious to the fact that political considerations pervade the entire decision-
making process in government and they did not think out the political impl-
cations of their recommendations. The Commussions failed to appreciate,
in Rowat’s words, that “economy and efficiency are by no means the only
criteria by which the excellence and effectiveness of public administration
should be measured.”’16

The state in a democratic political system 1s expected to govern and
provide certain basic services according to ethical standards which cannot be
measured simply in cost-benefit terms. Ethical considerations may be the
dominant influence 1n initiating and formulating certain government pro-
grammes while efficiency and economy are regarded as comparatively unim-
portant. Governments are judged in the eyes of voters as much m terms
of their adherence to these political and ethical criteria as they are in terms
of their stewardship of the public purse. A mindless extension to government
of a principle that had proven successful in the private sector would be
simply unrealistic and inappropriate

‘LIMITED’ MINISTERIAL RESPONSIBILITY /

On the concept of ministerial responsibility, the Lambert Commission
commented :

While we have no wish to dispute the principle of ministerial responsi-
bility, there can be Iittle doubt that today the degree to which a minister
really has the effective management and direction of his department is
open to question . . . The twin assumptions that Parliament has clout
as well as the information to exact a relevant accounting, and that the

15D, Rowat, “Canada’s Royal Commission on Government Organization”, Public
Administiation, London, Vol. 41, No. 2, Summer 1963, p 199.
181pid , p. 203.
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departments can be managed and directed by ministers, do not hold
as they once did 17

The Comnussion stops short of questioning the appropriateness of the parlia-
mentary system itself. The Commussion did ask, in its progress report, “In
the present-day context, can the minister alone continue to be held accoun-
table to Parliament for every aspect of the admunistrative performance of
the department or crown agency?’!® Obviously, the controversy over the
relevance of the concept of ministerial responsibility in modern times has
been further deepened.

According to the Commussion, meaningful accountability requires (a)
procedures for setting objectives and for assigning responsibility to achieve
goals, (b) a reporting system that provides infoimation on the progress
made toward achieving such goals, and (¢) an evaluation of the reported
performance Basically, the Commission was to examine ‘“‘the way 1n which
Parhament holds the Executive to account for the conduct of 1ts adminis-
tration of government and the way in which the Executive 1n its turn holds
the senior managers of the public service and crown agencies to account
for their administration” 1? The Commuission considers these two interrelated
systems as the foundation for democratic and responsible government And
the Commission certainly contributed to the controversy by asking. “In
the present-day context, can the minister alone continue to be held account-
able to Parhiament for every aspect of the administrative performance of
the department of crown agency 7’20 1t appears that the Commussion interes-
ted m introducing a new element intp the doctrine by making the deputy
nuuister and crown agency head equally accountable before parliament
Such a profound change in the parliamentary system of government requires
constitutional discussion and parliamentary approval

Ministerial responsibility, an ancient featuie of English government,
has been a firm parhamentary rule and tradition in Canada. The doctrine
mmplies, as noted by A.V Dicey, “the legal responsibility of every minister
for every act of the crown in which he takes part 2! It means that a minister
1s accountable to parliament for anything he or his department does or for
anything he has powers to do, whether he personally does it or not Herbert
Morrison explains that “if a mistake 1s made in a Government Department
the Minister is responsible even if he knew nothing about 1t until, for example,
a letter of complaint 1s received from an M P., or there 1s criticism 1n the
press, or a question 1s put down for answer 1n the House, even if he has no

17Lambert Commission, Fmnal Repoit, p. 373.

18Canada, Royal Commission on Financial Management and Accountability, Progress
Report, Otltawa, 1977, p 33.

¥Ihd, p. 8.

281hid, p 33 (italics mine)

21A V. Dicey, Law of the Constitution, London, 1893, 10th edition, p. 303.
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real personal responsibility whatever, the Minister 1s still held responsible,”22
Such a blanket obligation on the part of a political executive has been neces-
sary to protect the integrity and the traditional anonymity of public servants
The only exception to the rule 1s the case where a public servant acts deli-
berately outside or contrary to the policy of his department. Ambiguity in
the doctrine, 1f any, was clarified in the Crichel Down case of Britain which
laid down the following principles governing the formal position of the
munister vis-a-vis his public servants.23 a minister must be personally respon-
sible (a) where a public servant carries out an express order, and (b) where
a public servant acts properly in accordance with the policy laid down by
the minister, or as per laws administered by that department. However, where
a public servant has taken action of which the mnister disapproves and
has no prior knowledge and the conduct of the official is reprehensible,
then that action relieves the minister of the responsibility. In the Crichel
Down case, when the then minister of agriculture, Sir Thomas Dungdale,
resigned his office (not because he had been personally responsible for what
had happened), he greatly added, by doing so, to the honour of public office
and thus strengthened the constitutional doctrine He said in the House of
Commons * “I, as Minister; must accept full responsibility to Parliament
for any mustakes and imefficiency of officials in my department, just as, when
my officials bring off any successes on my behalf, I take full credit for
them.”2¢ Such an exemplary instance 1s a rare phenomenon elsewhere.

On the contrary we find that while in England the statutes genecrally
confer powers on the minister to act, in Canada the statutes commonly
provide for a decision by the ‘governor general in council’—-that is, the
cabinet. The necessity of obtaming collegial decisions, thereby making the
whole cabinet responsible for detailed problems of management, has injected
a curious element into the doctrine whereby in Canada ministers are consi-
dered collectively responsible for all government policies and programmes.
However, individual responsibility seems to have turned imto a convention
whereby a minister 1s responsible for any scandalous behaviour or for any
admutted personal error but ot for every act of his public service subordinates.
The Lockheed affair and the McDonald Royal Commussion examining the
improper activities of the Royal Canadian Mounted Police are but some
illustrations of the practice. That is why a case such as the resignation of
Sir Thomas Dungdale, Agriculture Minister of the UK, because of the
Crichel Down affairs, could not happen in Canada The classical theory of
individual responsibility for every and any act of public servants has clearly
given way to the convention that ministers’ responsibility imples merely

22Herbert Morrison, Gove: nment and Parhament, London, 1959, p. 321.

23Geoffrey Marshall and G.C. Moodie, Some Problems of the Constitution, London,
1959, pp. 67-87.

28Quoted 1n John Freeman, “The Public Adnunistrator and the Public 1n U.K.”, Indian
Journal of Public Administration, Vol. XIII, No. 1, 1967, p. 13.
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their obligation, collectively and individually, to provide parliament informa-
tion and answers sought, and to be held personally accountable for every
action of their departments if it was done on their initiatives, or in accor-
dance with their stated policy On this convention of limited ministerial res-
Ponsibility, the Royal Commission on Australian Government Adminis-
tration has commented thus .

while ministers contimue to be held accountable to Parliament in
the sense of being obliged to answer to it when Parliament so demands,
and to indicate corrective action 1if that 1s called for, they themselves
are not held culpable—and 1n consequence bound to resign or suffer
dismissal— unless the action which stands condemned was theirs, or taken
on their direction, or was action with which they ought obviously to
have been concerned.2’

In 1977, a commuittee of Canadian senior public servants which reported on
the concept of the ombudsman, further strengthened the above view by
stating that a minister “cannot be acquainted with, or personally criticized
for, every detail of administration 1n his department . . Thus, the degree
of ministerial responsibility seems to diminish as one moves out of the
realm of broad policy and into the domamn of administrative action that
occurs 1n a specific and limited context *’28

Gianting that the nature of ministerial responsibility has changed over
the years, and that 1t would be rather unrealistic to hold a minister personally
accountable for every act of his subordinates, but in practice no arrange-
ment has been made to substitute the vanishing ministerial administrative
accountability to parliament and the public Consequently, we have a vacuum
in the realm of administiative accountability of the government This must
have prompted the Lambeit Commission to wonder whether the deputy
minster and crown agency head should “also be accountable before Parha-
ment for the probity, efficiency and economy with which they administer
their operations.””? Obviously, the concept and mechanism would have to
be deliberated and formulated with great care, for implications are so pro-
found that even the nature of our parliamentary system of government may
be radically altered

FINANCIAL CONTROL
The Lambert Comnussion found several fundamental weaknesses in the

26Australia, Royal Comnussion on Goveirnment Administiation, Report, Canberra, 1976,

p. 60.
26Canada, Report of the Comunttee on the Concept of the Ombudsman, Ottawa, 1977,
rp 16-17.

27Lambert Commussion, Progress Repoit, p 33.
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existing financial management of the federal government. None of the de-
partments or agencies appear to be held effectively accountable; expenditures
contained 1n the estimates are proposed by departments in ignorance of
projected revenues (contained in the budget) and without being related to
priorities; weak parliamentary review; and little public participation in
expenditure planning. The lack of discipline and coordiation in financial
planning, the Commission feels, had “led to incremental budgeting, crisis
planning, poorly conceived ad hoc solutions to problems, and excessive
flexibility in programme management.”’?8 The Commuission suggests that the
federal government prepare a five-year fiscal plan which should be presented
to the House of Commons well before the submission of the annual esti-
mates and the budget. Through this instrument, parliament would be able
to examine ‘“‘the totality of government spending, its past results, present
impact, and future direction "’ With suitable changes n the preparation
of the estimates and the budget, the House of Commons can have adequate
mformation. Currently, the ability of members of parliament to exert a
degree of influence over expenditures is hmited because parliament never
gets to see the revenues and expenditures, side by side, and in totality. But
the suggested fiscal plan could remedy the situation. Also, each department
or agency, through 1ts senior officers, can be made individually responsible
to specific parhiamentary committees for the effectiveness-evaluation of
their programmes. This direct accountability imposed on permanent heads
would enable the House of Commons to exact a fair view of not only the
negative aspects of the departments’ affairs (as presented by the auditor
general’s report) but also of their accomplishments This would also streng-
then the personal commutment and loyalty of senior managers to their
departmental goals and objectives.

The Commission proposes that the Treasury Board be renamed the
board of management and headed by a senior nmumister designated as the
president and assisted by a junior minister designated the vice-president.
The existing Treasury Board secretariat would be renamed the personnel
management secretariat with its deputy designated as the secretary for
personnel management. This secretariat would assume all current personnel
functions of the Treasury Board plus the staffing function now performed by
the public service commussion.

The comptroller-general’s office would be renamed the financial manage-
ment secretariat and 1ts deputy head designated as the comptroller-general.
This revamped board of management would be the central agency clearly
assigned the task of ensuring the effective management of financial and
human resources within departments and agencies. The board would pro-
vide sufficient central direction and managerial leadership to ensure that

28Lambert Commission, Final Report, p. 71.
2%1bid , p. 79.
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departments and agencies are held accountable for their performance.

The board would be assigned the task of creating an improved format
for the estimates and public accounts which related programme goals to
resources consumed and compared actual with planned results In addition,
the comptroller-general would assist departments in the preparation of
annual reports which would explain their activities and performance. Such
reports should be permanently and automatically referred to the relevant
standing, committees of parliament.

The two secretaries of the proposed board of management would also
be required to appear before appropriate parhamentary commuttees to answer
for the overall quality of financial and personnel management in the public
service The Lambert Commussion 1s astute to make clear, however, that
structural reform m itself will not suffice unless party leaders and members
are devoted to demanding better administration and are prepared to be more
diligent and vigilant in exacting an accounting from the cabinet. While the
House of Commons functions adequately as a forum for partisan debate,
it does not presently operate as an effective watchdog of the public purse
since the merits of 1ssues are submerged by partisan division The Commis-
ston concludes that * ,

While present arrangements provide that the undisputed need for the

opposition parties to challenge the Government 1n the House and 1n

committee on political issues will, at least 1n part, be satisfied, they do
little to ensure that Parliament’s influence will be extended to matters of
accountability for management and administration If Parliament 1s not
in a posttion to require this accounting, whether because of the inade-
quactes of the mechanisms and procedure available to 1t, or because of

a lack of will to stress these as important 1ssues, there will be little reason

for the Government, and in turn the public service, to pay as much

attention to matters of admimstration as they do to the development

of policy and the support of ministers in their various roles 30

PERSONNEL MANAGEMENT

The Lambert Report contains only a preliminary treatment of personnel
management in the public service. It recommends, for instance, the im-
portant structural change of transferring the staffing function from the
public service commussion {0 a revamped treasury board Jurisdiction over
all important personnel matters in the public service would be vested in the
secretariat for personnel management of the board of management with
the exception of the protection of the merit principle, the hearing of appeals
on staffing decisions, and certain investigations which would remain under

3Lambert Commiesion, Final Report, p 418,
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the authority of the public service commission. The other main personnel
1ssue dealt within the report was how to evaluate the performance of senior
public servants.

The proposed board of management would assume authority and res-
ponsibility for all personnel policy and management functions, including
the staffing function, which would be transferred from the public service
commusston. The protection of the merit principle would continue to be ves-
ted 1in the public service commission which would serve as parliament’s
watchdog over merit in recruitment and promotion in public service. The
public service commission would have the authority to investigate the pro-
priety of staffing decisions and hear complants arising from these decisions.

Concern has been expressed about concentrating personnel management
in the board of management by arguing that the public service commission
plays a vital role as a countervailing force within the public service. There
1s a possibility that such a concentration could increase confrontation bet-
ween operating departments and central agencies and among deputy minis-
ters; and this confrontation for senior positions could result in increased
conflicts among ministers Furthermore, the possibility of political patronage
reappearing insidiously when appointments would be controlled centrally
is great if the staffing function was transferred from the public service com-
mission to the board of management headed by a political minister 31

While concentrating personnel management in one department or agency
would make good economic sense in the large business corporation, this
reasoning cannot be appropriately apphed to the public service where other
important factors must be considered. The most important of these is the
integrity of the merit principle which parliament has sought to protect in
giving a politically independent agency, the public service commission, the
responsibility of staffing the public service An important political value to
be considered in staffing the public service is that it be representative of
Canada’s two official languages. Political interests and values do and should
pervade the decision-making process i government and take precedence
over purely economic considerations. The implication here is that, if neces-
sary, some degree of “nefficiency’ could be suffered in the public service 1f

certain political values are to be upheld. As public service commussioner,
John Edwards, emphasises :

This decision (Parliament has decreed that staffing shall be carried out
within a merit system) means that staffing goes beyond the straight
prerogative of management and must serve other values and interests,
such as the need to have a Public Service that is representative of Canadian
Society, the need to ensure that employees and those seekingemployment
31For further e]aboration,‘see Douglas Hartle, “The Report of the Royal Comnussion

on Financial Management and Accountability (The Lambert Report)* A Review”, Cana-
dian Public Policy, Vol. V, No. 3, Summer 1979, p 370.
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are treated visibly with equity and so on, Thus our tradition has been
to create a stafling activity that is a blend of manapement function and
other broader consideiations,™

Immediatcly after the establishment of the Lambert Commission, the
federal government decided to appoint a special committee on the review of
personnel management and the merit principle in the public service, The
commuttee, chaired by Guy R. D’Avignon, submitted, its report in Qctober
1979. Duiing its tenure, the committee met with the Tambert Commission
and both decided to restrict their jurisdictions. Thus, the Commission's
examination of the details of personnel management is neplipible, However,
the commuttee, taking the lead from the Lambert Commission, declared that
the picsent state of personnel manapement is a result of the fnilure of
successive governments to provide an effective corpornte munagement
structure and system. It recognised the authority vested in the Tiensury
Boaid to function moie fully as the corporate manager, It listed the following,
basic problems in personnel management ;

1. absence of a corporate management, hence of leadershipy nhaence
of any philosophy of management, a public seivice o1gnnisntion
without a head;

2 excessive and inflexible regulation; slavish adherence fo upjversally
applied regulation in the name of merit at the expense of efliciency
and effectiveness;

3 ansing from (1), managers and supervisors who are poorly equipped
to manage, no requitement that they underpo cven minimnlly
essential training, and low priority accorded to truining; and

4. no accountability for effective personne) management,#

The committee made 179 recommendations eompared (o 165 made by
the Lambert Commussion. The major elements of the commitiee's extensiye
list of recommendations are : (g) the eswence of effective manapement s the
commitment of management, starting at the top, and a cleay fine of aeeannt-
ability from the junior management level throuph to the top Jevels (h) while
the merit principle remain< the cornerstone of staffing, the sy.lem stself lins
brought the principle into di-repuie; therefore, cortain supplementary prin-
ciples should be enshrined in law, such g« sepsitivity and 1rsponsivencss,
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should have a vice-president as well as a secretary for personnel management.
Consequently, the role of the public service commission would be restricted
to mostly audit and appeal functions; and (d) public servants should be given
greater freedom to participate actively in the political process with the
exception of the senior management group

It 1s clear that the D’Avignon Committee fully shared the basic belief
of the Lambert Commussion that the managerial wisdom of the private sector
would solve any public sector problem.

RESPONSIBILITY AND ACCOUNTABILITY

A minsster’s first and basic responsibility 1s to his constituency and
getting re-elected ; thus he has a distinct obligation to serve the public. How-
ever, some public servants do not feel obliged or morally committed to
serve the public beyond the call of their negotiated duty While 1n the past,
loyalty and dedication motivated the public servants to excel in serving the
community, securing an all-time better and bigger compensation for the same
work has become a norm nowadays In such a work-environment, one can
hope to achieve only budgetary accountability (based on ‘bottom-line’
accounting method) rather than personal dedication and programme
accountability One of the greatest challenges to today’s public service 1s
how to rededicate itself to serve the community.

Why 1s 1t that such a state of work environment has appeared? Is 1t that
some public servants are losing their sense of purpose? Why 1s 1t that some
of them have difficulty in strengthening or maintaining their sense of loyalty
and dedication? Why is 1t hard for them to appreciate the objectives and
goals they are expected to uphold and pursue? I's 1t because the public service,
which acts as a barometer of societal norms and pressures, now reflects a
malaise that affects the community in general? Edgar Gallant, chairman of
the public service commission of Canada, observed on this growing malaise:

Many Canadians are nervous, irritable and overtly critical; many
have lost their sense of national purpose and are tending to look at their
individual interests to a degree that is not healthy for them or for the
country This general mood leads to exaggerations on all sides and the
resulting chhmate of suspicion 1 turn breeds doubt and mustrust. . .
Perhaps 1t 1s not surprising, therefore, that some public servants, like
Canadians, generally, are reacting by using the means available to them,
by using the system (1ts laws, 1ts regulations and 1ts conventions) to pro-
tect and promote their own self-interests 34

These attitudinal changes were not expected by the Glassco Commuission

34Edgar Gallant, “A Perspective of the Public Service of Canada”, an address to the

Ottawa Chapter of the International Personnel Management Association, Ottawa, Novem-
ber 17, 1976, p 3
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when 1t recommended a wholesale change 1n controls, authority and responsi-
bility, and unfortunately, these are not examined by the Lambert Commission

Such responsibility with the delegation of substantial authority to manage
programme and resources, 1t seems, has not resulted 1n management account-
ability. Comments made 1n the House of Commons, the establishment of the
Lambert Commussion and the appointment of a special committee to exa-
muine all matters pertaming to the Public Service Employment Act are the
evidences of concern over the elusive nature of accountability in the public
service. Political accountability 1s not easy to pimn down mamnly because our
parliamentary process of scrutmising admunistrative action has become
largely meffective Also, to what extent do the ministers continue to be sadd-
led with the fiction that they are collectively and individually accountable
for anything and everything happening (or even not happening) m their
departments? Moreover, unlike the private sector where the bottom-line
accountability i1s specifically output-oriented (based on profit or loss) the
public service cannot operate on that concept alone This 1s why too much
emphasis on audit and accounting in the public service 1s never going to bring
back the old environment of commitment, obligation and sense of service
Both, the manner 1in which results are obtained and the results themselves,
are essential 1n the public sector

Therc are various kinds of accountabilities one could consider for public
servants Some of these are political, managerial (or administrative), and
personal accountability Political accountability, simply stated, relates to
elected pohticians who are cabinet ministers and are accountable for therr
actions, jointly or individually, to parliament and the electorate Management
accountability, as pointed out by G F Osbaldeston, former secretary of the
Treasury Board. consists of three kinds 3% The first of such type relates to
accountability for regularity where proper behaviour in the admimistration
of resources 1s assessed, and where no departure from established rules and
standaids 1s tolerated This accountability 1s enforced by the two central
agencies, the public service commussion and the Treasury Board secretariat
The sccond kind of accountability apphes to the exercise of judgment relating
to programme management and objective achievement This 1s clearly em-
bedded in the line management where each programme manager, and from
him to the very top—the minister, 1s responsible for the decision taken This
accountability 1s one of the two difficult kinds which 1s posing a great chal-
lenge to accountability experts/consultants It 1sat this level—senior manage-
ment—that the most critical managenial decisions are taken (or neglected).
And 1t 1s at thislevel that the resources—financial, human and material—are
committed. No amount of procedural rectitude or ‘regularity’ accountability
imposed by the Treasury Board or the public service commussion could

35G F Osbaldeston, Secretary of the Treasury Board, speech to the International
Pcrsonnel Management Assocration, November 19, 1976, p 17
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achieve programme and personal accountability if there is some problem at
the programme management and implementation level. Finally, there is the
output oriented accountability, a concept easier to apply in the business
world than in the government sector.

Personal accountability relates to the ethical conduct of public servants.3¢
Ethical problems among public employees range from the apparently very
small and insignificant infractions to those having serious bearmg upon the
nature and the very survival of the government. There are three kinds of
unethical conduct : (2) those activities which are contrary to the legal norms
of the country and therefore punishable under the law; (b) those which are
contrary to the basic principles of morality/ethics held (though not neces-
sarily practised) by that society, and (c) those which are undertaken because
of the latent, manifest or perceived pressures felt by a person under the
obligations of loyalty, ties of kinship affection, politics, religion, or sheer
need of money.37 At the same time, one should realise that everywhere, to a
greater or lesser degree, public employees are put under strain by the pres-
sures exerted by politicians, influential citizens, and friends and relatives who
seek special and speedy favours. Such conditions may force some government
employees to buckle under the pressure or because of temptation and actina
manner which is contrary to established laws and regulations. There may
be circumstances where programme managers and employees may be asked
by their superiors (both politicians and appointed officials) to perform cer-
tain acts but are careful to place the responsibility at their doorsteps. Rules
of conduct, however elaborate, cannot create honesty nor can they prevent
deliberate dishonest or unethical behaviour.®® Rather, these provide a substi-
tute for taking the right course of action whenever an employee finds diffi-
culty m sorting out personal ethical dilemma. A good helping tool to increase

ersonal accountability in the public service will be to make him a partner
in the programme management by delegating some responsibility and by
forcing him to accept obligations which go along with such delegation. This
will increase hus sense of participation in the programme. He has achieved
relatively good job security and compensation But he/she lacks motivation
and opportunity to do interesting things and being appreciated.

The Lambert Commission has charged the permanent heads with being
personally accountable to parliament for their assigned and delegated res-
ponsibilities. Their work would be monitored and reviewed by the 'poard of

38W.D.K. Kernaghan, Ethical Conduct: Guidelines for Government Employees, Toronto,
1974. and O.P. Dwivedt, “A Code of Conduct for Civil Servants’, Dalliousie Review, 1964-
65, pp 452-58.

370.P. Dwivedi, Public Service Ethics, Brussels, International Institute of Adminis-
tratine Sciences, 1978, p. 3.

381 K, Report of the Committee on Conduct in Local Gosernment (Lord Redchiffe-Maud
Commuttee), Vol. I, London, 1974, p 6.
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management, and they m turn would monitor and review the managerial
performance of their subordinates But this could tesult in a plethora of
managerial performance evaluations and progiamme cvaluations. Qbviously
the permanent heads would be under scveie scrutiny, as they would have to
satisfy three masters: their ministers, board of management (and other
central agencies which have delegated authority to implement their prog-
rammes), and parliament Beimng accountable to thice entitics may just as well
become being answerable to none! What would happen if the permanent
head disagreed with his minister over the policy option or the pasticular
course of action being proposed? Would parliament act as mediator? Would
it not be easier for the opposition MPs to exploit such disagicements in order
to obtan publicity and to score political points against the government of
the day?3?

AN OVERVIEW

After examining the two reports on government managementi and ac-
countability in Canada, the following 1ssues emerge which nced our carcful
attention.

Moulding the Public Sector in the Image of the Private Sector

It must be made absolutely clear to those who scck further reforms of
government management that the dream of making the public sector behave
in the mould of the private industry is impracticable, Not all government
departments can act as if they were divisions of a large corporation, o1 their
survival would largely depend upon their ability to create ‘profit’, Time and
again, the recommendations of various commissions of inquiry have failed
to create a business-like environment in the public sector. It would be de-
sirable, for a change, to appoint experts drawn preferably from othes levely
of government, mcluding from foreign nations, having similar systems of
government, for further review A businessman, by nature, is suspicions of
governmental machinery, hence, his approach is alwiys going 1o be binscd,
Government 1s not a conglomerate; any other assumption would lead o con:
fusion.
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institutional patterns of authority, and partially because that decentralised
authority was not supplemented by a clear-cut line of accountability. The
Lambert Commuission’s cmphasis on making the permanent head account-
able for all departmental actions would not work. Effectiveness and final
outcome of any public programme docs not solely depend upon how capable
a departmental head 1s. It also depends upon the prevailing administiative
ethos, including a regime of public service standards, sense of dedication and
fecling of recognition for work performance, commitment and positive parti-
cipation of public seivice unions/associations towards the realisation of pro-
gramme objectives, and the feeling among employces that incompetence will
not be tolerated. What 1s nceded is a cleaily understood circle of accountabi-
lity which flows from being accountable to ‘sclf>—inner consciousness to
protect public interest fairly, to being responsive and responsible to sentor
officers and cabinet ministers, and finally to parliament. It must be realised
that one may extract ‘paper’ accountability, but a true accountability will
emerge only when there 1s a trust of public servants, and the belief that they
would be accomplishing their tasks responsibly. Excessive control exercised
by central agencies is but anti-thesis to that trust.

Increased Role of Pailiament in Accountability Chain

Parliament, but most specifically, the lower house, should have a signi-
ficant voice 1 guarding the supremacy of public will by eatracting account-
ability both from the political party in power and the bureaucracy. The great-
est challenge to a legislative body is how to assert 1ts authority, and how to
respond to this genume challenge: if it keeps on abdicatng its power to
political manipulations by party loyalties, its capacity to govern and to per-
form its legitimate function to check the executive (including public service)
will remain weak. The Lambert Commission has suggested a new role for
parhamentary committees whereby senior departmental officers could be
questioned on the management of their programmes. Only by asserting its
rightful place n the chain of accountability, can parliament hope to contri-
bute meaningfully in the governing process of the nation.

In conclusion, accountabihity, as a viable mstrument of control, can be
operative to the extent that: (1) public servants understand and acknowledge
their assigned responsibility for the results expected of them; (2) public
servants have authority commensurate with their responsibility, (3) accept-
able measures of performance evaluation are utilised; (4) results of such
evaluations are communicated both to the seniors and to the person con-
cerned, and (5) appropriate, equitable and timely measures are enforced 1n
response to results achieved and the manner 1n which they are achieved.

)



Rural Development in Bangladesh: Policies,
Plans and Programmes

Mohammad Mohabbat Khan
Habib Mohammad Zafarullah

BANGLADESH, ONE of the poorest countries of the world with a low
per capita mcome of about $ 90, 1s faced with the dread of an enormous
and rapidly incieasing?® population that 1s nearing the 100 million mark.
This deltaic plain with a hittle above 143,998 sq km. of rich alluvial soil 1s
one of the most densely populated regions of the-world 2 The economy 1s
basically agrarian with 90 per cent of its population Irving 1n the countryside
and to a large degree directly or indirectly dependent on agriculture 3 But
productivity in this sector still remains low. Half of the rural pupulation 1s
landless or near-landless and their number 1s raptdly on the increase;* pea-
sants’ control over land 1s unequal, income distribution 1s mequitable, a
large sector of wvillage folks 1s illiterate, ill-fed, 1ill-housed and either
unemployed or underemployed
The emergence of Bangladesh in 1971 changed the entire focus of social,
political and economic objectives of the nation The programmes and policies
of the Awam: League regime (1972-75) were designed to achieve a socialist
economic system within a democratic framework The First Five Year
Plan (FFYP) (1973-78) aimed, among other things, at reducing poverty and
achieving social justice with an annual growth of gross domestic product
(GDP) at 55 per cent The planned targets, however, could not be fully
achieved and employment and investment growth largely remained unrealised
due to “short-fall in domestic and external resources, inadequate mstitutional
support, lack of skilled manpower inflation and recession’
The Two Year Approach Plan (TYP) launched 1n 1978 reflected 1n general

1The rate of population growth 1s 3 per cent per annum At this rate of increase 1t 1s
presumed that the population would double 1 about twenty five years

2590 per square kilometre

3The agriculture sector contributes about 53 per cent to the GDP

4B K Jahangir, Differentiation, Polaisation and Confrontation in Rural Bangladesh,
Dacca, Centre for Social Studies, 1979, p 35 -

SPlanning Commussion, Gosernment of the People’s Republic of Bangladesh, the
Second Five Year Plan, 1980-85 (Draft), May 1980, Ch. I, p 2
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the socio-economic objectives of President Ziaur Rahman’s “19-point prog-
ramme’.8 The TYP sct out to achieve a higher rate of growth of the cconomy
over what was achieved during the FFYP period and to develop the rural
economy with special emphasis on increasing productivity as well as employ-
ment opportunities to arrest deteriorating poverty conditions, improve
mcome distribution and thereby promote social justice.” One of the strategies
of the TYP was the effective utilisation of local resouices and mass mobilisa-
tion through mnstitutional arrangements and revitalisation of the local bodies
‘with wider power and responsibilities. However, hike the FFYP, the TYP
too could not attain its targets towards rural development.®

The Second Five Year Plan (SFYP) launched in July, 1980, concentrates
on comprehensive rural development and 1ts objectives ‘“have been formulated
in the context of overwhelming problems of poverty, unemployment, illite-
racy and malnutrition of the mass, mostly living in the rural areas”.? The
SFYP aims at accelerating growth to enable the country to pursue a course
of self-rehance. One of the strategies of this rural bias in development would
be to ensure mass participation in nation-bulding activities through village-
level ‘democratic’ institutions transcending ““not only the political life, but
also the power structure in villages”.10 The Plan suggests that the role of the
government would be one of “moral Ieadership, guidance and acquiscence”.

This paper attempts to briefly examine the rural sector 1n the development
activities of the government in Bangladesh in the years ahead with particular
emphasis on one of the significant institutions recently created to improve
rural living 1n the country. It analyses the likely implications of this institu-
tion 1 the rural politico-administrative structure.

SELF-RELIANT VILLAGE GOVERNMENT

In the coming decades the major focus of the government in Bangladesh
would be on the rural development sector of the economy encompassing
production activities 1n the fields of agiiculture, irrigation, small and cottage
industries, social welfare services and infrastructural and institutional deve-
lopments. Obviously, the involvement of the government 1n terms of strategies,
policies, nstitutional framework and functions would be massive. Specifi-
cally, the SFYP aims at : (i) increasing productivity and income of the rural
people and at the same time ensuring proper distribution of benefits to
all; (1) reducing unemployment and underemployment; (1) bwlding and

The 19-point programme announced by President Zsaur Rahman aims at overall
socio-cconomic development of the country.

“Plannimg Commussion, Government of the People’s Republic of Bangladesh, The
Two Year Plan, 1978-80 (Draft), March 1978, p. 29.

8See, The Second Five Year Plan, Ch. 1, p. 6.

%1bid, Ch. 11, p 1.

94pid,, Ch. II, p. S,
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maintainng physical infrastructural facilities; (2v) building up an effective
village-level organisation with a view to undertaking comprehensive village
development planning, and (v) decentralising the admimstrative and deve-
lopment process through the institutions of local self-government at various
tiers and expanding the scope of people’s participation in planning, plan
implementation, decision making, evaluation and control over projects and
services 1* To achieve these goals of rural development during the SFYP
period the government, motivated by the ‘positive’ experiences of several
experimental programmes and projects to combat problems of enormous
dimensions of rural Bangladesh, formally declared to establish self-govern-
g mstitutions at the grassroots level known as swamirvar gram sarkar
(SGS) or self-reliant village government. This micro-governmental system 1is
actually an amalgamation of two experiments—the swamrvar andolan
(movement for sclf-reliance and gram sarkar, which were attempted at non-
governmental levels and initially without government support. The swanirvar
andolan aimed at achieving a breakthrough in agricultural production together
with reducing population growth On the other hand, gram sarkar, emanat-
g from this movement for self-reliance, was an administrative arrangement
to organise better mobilisation of development efforts and fuller utilisation
of existing indigenous resources.* Thus gram sarkar was an instrument of
the swamivar movement :

Two SGSs have so far been ceremoniously launched, one at Jirabo m
Dacca and the other at Shaikhati in Jessore The President, who inaugu-
rated the first SGS, declared that within a year every village 1n the
country would have an SGS. The Ministry of Local Government, Rural
Development and Cooperatives (LGRD&C), the controling authority
of the SGS, has already issued rules for their constitution and adminis-
tration According to these rules, members of the SGS are to be chosen
through consensus of gram shava (village assembly) composed of all
adult members of the village Each SGS would have one giam pradhan
(village chief) and eleven members including two women 2 The SGS has
been assigned with the responsibility of doubling food production, eradicat-
mg 1illiteracy, reducing population growth, mvigorating rural cooperatives
and maintaining law and order within the village 14 The government formed
a ten-member organising commuttee at every thana with the circle officer
as 1ts chairman and the thana cooperative officer as member-secretary
for organising SGS 1 every willage under its jurisdiction Other members

UThe Second Five Year Plan, op cit, Ch, XII, p. 96

12Mohammad Mohabbat Khan and Habib Mohammad Zafarullah, “Innovations mn
Village Government in Bangladesh”, CENTAS Working Paper, March 1980

18The Swamirvar Gram Sarkar (Constitution and Admunistration) Rules, 1980, The
Bangladesh Gazette Extiaordinary, May 24, 1980, p 1186

147pid., p 1190,
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of this commuittee are the chairmen of the concerned union parishad, thana
agricultural officer, thana education officer, convener of thana youth coope-
ratrve complex, thana village defence officer and a represcntative of the
national women’s association 16

It 1s expected that SGS would provide greater opportunitics for rural
people to mobilise local resources and to participate in the planning, distri-
bution and implementation of local plans and projects For the SGS to be
an effective institution for development, suppoit of the governmental func-
tionartes at the lower tiers of the hierarchy is essential. During the SFYP
period the government proposes to adopt several measures?® to bring about
and maintain linkages between representatives of the people at the grassroots
level and the public servants working with them.

In each village primary cooperatives consisting of such functional groups
as the landless, small farmers, fishermen, weavers, youth and women would
be formed These primary cooperatives would be federated at the village level
under the village cooperatives association (VCA). These VCAs would be
responsible for coordinating production and land-use plans, supplies and
services. The VCA would be federated to the thana union of cooperatives
(TUC) at the thana level The integrated rural development programme’s
(IRDP) two-tier cooperatives would be changed to a three-tier system to
extend IRDP’s activities to the villages.

Rural works programmes (RWP) usually undertake such activities as
building of roads, bridges, culverts, irrigation and drainage channels, embank-
ments, sluice gates, etc. Thana irrigation programme (TIP), a component of
the RWP, would bear the responsibility of training model farmers, managers
and members of the irrigation groups, drivers and mechanics of pumps and
tubewells as well as physical facilities like workshops and godowns. During
the SFYP period, the RWP would provide rural employment as new pro-
grammes are developed and old ones enlarged. These would provide the
necessary human resources support to the SGS.

The government has realised the crucial role of mnstitutionalised training
in the rural sector for the development of skills and expertise of the elective
leaders as well as public servants. Under SFYP several far-reaching policy
decisions have been taken to bring about desired changes. Operational
traming for members of the SGS has been developed 1n two phases. In the
first phase, circle officers, cooperative officers and thana-level youth orga-
nisers are to be tramed Next, these trained persons would impart training
to the members of the SGS 1n their own areas. The thana traiming and deve-
lopment centre (TTDC) would also provide the necessary traming support to
the SGS In addition, physical and instructional facilities of several existing

15The Bangladesh Tintes, May 22, 1980.
18The Second Five Year Plan, Ch XII, p. 95-107(b).
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traming institutes would be developed during the plan period 17 Besides,
four local government institutes (LGI) would be established in the four
divisions of the country These would be in addition to the present LGI
at Dacca which has been training local government officials and elected mem-
bers for over a decade

The cieation of two high-powered bodies at the national level has been
recommended by the national planners. The national council for local govern-
ment (NCLG), the highest body 1n local government administration, would
be headed by the President as chairman. The minister for LGRD&C would
be the member secretary and all other ministers would be 1ts members.
NCLG would decide policies, monitor and coordinate various activities
relating to rural development and handle allocation of funds. The other
body would be the executive commuttee of NCLG (ECNCLG) This com-
mittee would be chaired by the mimster for LGRD&C and the ministers
for planning, finance, agriculture and forests, fisheries and livestock, women’s
affairs, youth development, health, family planning and population control
would be 1ts members Membership to this committee may be offered to the
chairmen of the zila sarkars *® The ECNCLG would enforce policies and
guidelines and review the works undertaken. It would be entrusted with
regulatory, supervisory and monitoring authorities, and would have the
power to recommend to the NCLG any matter pertaining to local adminis-
tration, planning and development

GOVERNMENT INTERVENTION

The foregoing section provides a general 1dea as to the priorities and
concerns of the Government of Bangladesh in the vital rural sector But
the increasing governmental intervention and mvolvement 1n the day to day
affairs of rural mstitutions have gone against the concepts of ‘popular parti-
cipation’, ‘decentralisation’, ‘self-reliance’, ‘bottom-up planning’, etc This
relentless governmental intervention can be noticed and its implications
understood 1f one closely scrutinises the government’s attempts at forming
SGSs throughout the countiy High governmenial functionaries including
the President are most regularly extolling the virtues of this mstitution and
reminding the unwary citizens that “1t would allow them greater opportunities
to participate in the running of the state at the grassroots level”” Other ‘bene-
fits’ would be 1ts gradual development as a ‘viable’ political institution with
the aid of the supportive/facihitative, admmistrative apparatus in rural areas

Right from 1ts inception stage up to 1ts working, the involvement of
government officials in the affairs of SGS 1s noticeable The recently formed
ten-member organmising committee, composed overwhelmingly of thana

1?These are cooperative college at Comulla, rural development tramng institute at

Sylhet, and TTDCs at every thana 1n the country.
18These have not yet been constituted
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level officers of various nation-building departinents, has been endowed with
the task of organising SGS 1n every village. Interestingly the members of
the SGS are not clected by gram shava but are chosen through its ‘consensus’.
In this process, members of organising committees can easily tilt the balance
in favour of candidates of their choice. The pious and avowed assertions of
the leadership to keep politics away from SGS belies the truth. It appears
that the ruling Bangladesh Nationalist Party’s (BNP) members of parliament
are taking immense ntercst in the SGSs and there is very little doubt as to
the political inclination of their (SGSs) members. And if the government
implements the recommendations of the SFYP and constitutes the NCPG
and ECNCLG, then very little real power would remain in the hands of the
local people. This would kill local imtiative in plan formulation and imple-
mentation. The President, armed with powers of policy formulation, alloca-
tion of funds and coordination of rural activities would, 1t is feared, establish
a long cham of command comprising members of his cabinet, members of
his party in parliament, districts, sub-divisions and thanas and civil servants
of varying ranks to control the activities in the rural areas. The first step
m this direction has already been taken with the appointment of district
development coordinators (DDC).

The DDCs, who are all members of parliament belonging to the ruling
party, have been accorded the status of deputy ministers Each has been assig-
ned the district from which he was elected to the parliament. The DDCs
are to work under the direct guidance of the President and “will perform such
duties as are assigned to them from time to time”. The introduction of
the DDC scheme would obviously encourage the extension of national ad-
ministrative and political networks down to the villages thereby stiffing local
mnitiative and participation and independent thinking. So it can be inferred
that the DDC scheme and SGS cannot go together and in course of time the
latter would become mere appendages to the ruling party in the rural areas
and be transformed as local organs of presidential power.

SUMMING UP_[

The policies and programmes of the government in Bangladesh in the
rural development sector clearly indicate that in the coming decades, with-
out the existing politico-socio-economic system being drastically changed,
what we might see 1s not people’s participation in development but unwarran-
ted ruling elitist/bureaucratic meddling The consequence would be the
widening of the government-people hiatus.

O



Government in Action : Philippine
Problems and Prospects’

Mario D. Zamora
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HIS BRIEF paper will deal with some of the fundamental 1ssues and

problems faced by the Republic of the Philippines since 1946, the year

the United States relinquished its sovereignty'to Filipinos. Before expanding

on these 1ssues, 1t 1s useful to present an abbreviated historical perspective of
the country 2

PHILIPPINE PERSPECTIVE

The Philippines 1s a dynamuc nation of more than 40 million people,
inhabiting 115,600 square miles of territory in Southeast Asia. The peoples
of the Philippmes speak three official languages (Enghsh, Spanish, and
Pilipino) and more than 70 other languages and dialects Majority of the
Filipinos profess the Catholic faith The country is predommantly agricul-
tural, producing rice, tobacoo, sugar, and abaca (Manila hemp) as 1ts main
crops

Recent archaeological excavations reveal the Filipinos had an ancient
culture, dating back to about 3,000 years ago ® The aborigines of the land
were called the Aetas (Negritos) Migrants from Indonesia, Malaysia, and
later from China, India, Spain, and the United States reinforced the indi-
genous population, Ferdinand Magellan ‘discovered’ the 1slands for Spain

1A talk before the Philippine-American commumity convocation 1n honour of the gra-
duates of 1980 sponsored by the Filipino Atlantic News, June 28, 1980, Omm1 Internationat
Hotel, Norfolk, Virginia, USA. A number of major points in this paper were presented on
various occasions In the states of Montana and Virginia The author 1s grateful to President
Stanley Heywood of Eastern Montana College and his faculty for the opportunity to‘be a
vistting professor.

2Thus tustorical perspective part of the paper is extracted almost verbatim from Mario
D Zamora and Susan Haulenbeek, “Three American Colonial Pioneers 1n Anthropology:
Context and Critique,” Folk, Copenhagen, Denmark, 1977-1978, p 202

3For a more extensive discussion on this subject, see the works of anthropologists
Robert Fox, Alfredo Evangelista, and H Otley Beyer. Consult Mario D Zamora (ed.),

Studies an Plulippine 4nthropology, Alemar-Phoenix Publishing House, 1967, Quezon
City, Plulippines.
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in 1521; the Spanish conquustadores (conquerors), who introduced Catholi-
cism, dominated the aichipelago for more than 300 years. Spain surrendered
the colony to the US in the 1898 Treaty of Paris. From that ycar to 1946,
the Phulippimne 1slands wete US possessions whose rule was temporarnily inter-
rupted by the Japanese occupation of the country from 1941 to 1945. From
1946 to 1972, the Philippines was a free-wheching democracy, patterned
essentially after the US. In 1972, the Philippine President Ferdinand E.
Marcos declared martial Iaw.

PHILIPPINE PROBLEMS AND PROSPECTS

Like many countrics of the third world, the Philippines has been con-
fronted with many serious and basic problems, which, 1f not attended to mn
the coming decadcs, might lead to a bleak future for the nation. The seven
issues include: (1) ideology; (2) prosperity; (3) mtegrity; (4) unity; (5) sc-
curity; (6) sovereignty; and (7) dignity.

Ideology

Ideology refers to a central theme and philosophy of government and
administration based on the nation’s purpose and socio-cultural traditions
and values. Ideology serves as a galvanising force that summons the best
m a people and harnesscs for good all the human, natural, and spiritual
wealth of the nation [or its well-being and happiness. Before the Philippine
President Marcos declared martial law 1n 1972, this issue of ideology was
widely debated by some Filipino leaders. Among the questions raised were:
Will the Philippines continue to be a democratic country with its attendant
excesses and responsibility afier many years of experience and experiment?
Will the country turn to communism fashioned after Mao’s grand revolution
or the Soviet Union’s ambitious ideological persuasion as an alternative to
the Philippme vetsion of the democratic tradition? Will it be a welfare state
like some countites of Scandinavia or a Christian social democratic nation
1n the fine traditions of some countries of Europe? Is there a happy medium
between the excesses of democracy and the disciplinal refleaes of totalitarian-
ism? The Philippine President, after eight years in elective office, answered
the questions by declaring martial law. He strongly felt that this experiment
in ‘American democracy’ must go 1n favour of what he calls ‘constitutional
authoritarianism.” Marcos’ fundamental goals of this new society include:
to enhance prosperity, foster mtegrity 1n the bureaucracy, promote natronal
unity and security among Filipinos, protect and project the country’s sove-
reignty and glorify and dignify the human community All these objectives are
inextricably linked with the crucial issue of a national ideology best suited
to the genius, aspriations, and idiosyncrasies of the Philippine people.

Smce its mdependence from the US n 1946, the Phihippmes has im-
mensely enjoyed the blessings of a fiee and independent press. Some foreign

’
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correspondents consider the Philippine press the most democratic in the
world. Filipinos firmly and courageously fought against the autocratic
colomal Spanish regime for more than 300 years, the American ‘benevolent’
occupation for fifty years, and the Japanese oppression for five years in order
to win a free and untrammelled press under ‘a regime of justice, liberty,
and democracy’ as enshrined in the nation’s Constitution. In September 1972,
President Marcos stopped the operation of all the major national daily and
weekly papers, TV and radio stations, He took this step, according to him,
in the name of imposing national discipline and fighting what he claims to
be ‘subversion’ and communism President Marcos took a drastic and bold
decision to abandon a Philippine style democracy in favour of an autho-
ritarian regime. He imprisoned not only suspected dissidents and smugglers
but also some opposition leaders from various sectors of Philippine society,
including his bitter critics from the press and from the government because,
m his view, these critics have helped considerably in undermining the confi-
dence of the Filipmo people i his government 4

Before the Marcos martial law declaration, different schools of thought
were proposed to solve urgent national problems. The former Philippine
President Diosdado P Macapagal argued for a welfare state where the abun-
dant resources of the nation could be equitably and fairly shared by all
levels of Filipino society Macapagal’s genuine concern for the poor and the
dswn trodden 1s traceable to his humble beginnings He was the son of an
impoverished sharecropper, he worked his way through law school and,
later, helped by the philanthropist Honorio Ventura, succeeded in obtamming
higher education. President Macapagal studied the welfare state system in
Europe n his several trips to the continent Former Senator Raul S Mangla-
pus. currently the head of the movement for a free Philippines in the US,
and formerly Under-secretary of Foreign Affairs under the late President

4For a definitive source on President Ferdinand E Marcos’ rationale and philosophy
of marual law and the new society, see Ferdinand E. Marcos, The Denocratic Revolution
w the Philippines, Prentice-Hall Tnternational, Englewood Chiffs, New Jersey, 1974 pp 265,
For a scholerly assessment of martial law in the Philippines, see David Rosenburg,
Maicos and Martial Law mn the Philippines, Cornell University Press, 1978 Robert Lawless
and Marto D Zamora have organised a volume of essays (forthcoming) by eminent scho-
lars, assessing martial law from many perspectives For a balanced view of martial law,
one should 1cad the statements of opposition leaders such as Diosdado Macapagal who
published a book on democracy 1n the Philippines, Raul Manglapus, Benigno Aquimo (who
has been 1n jail for seven years), Jovito Salonga, Gerardo Roaas, Eva Fsirada Kalaw, Jose
Diokno, Francisco Rodrigo, Lorenzo M Tanada, and many others. For a geod defence
of martial law, see the statements of Onofre D. Corpuz, and the technocratic cabinet mem-
bers of President Marcos . Carlos P Romulo (Foreign Affairs), Gerardo Sicat (Planming),
Cesar Virata (Finance), Arturo Tanco (Agriculturc), Jese Aspiras (Tourism), amonsg others
! President Marcos released many of the political prisoners Former Senator Benigno
Aquino, Jr., believed to be the most popular opposition leader ard presidential prospect

is still in jail Marcos allowed him to undergo medical treatment in the USA 1in May
1980,
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Ramon Magsaysay espoused the cause of Christian socjal democracy. Ac-
cording to Manglapus, peasants, labourers, students, and the intellectuals
of the nation should band together like a mighty army to foster a Christian
social democracy where the poor will have a fair opportunity to prosper in
a society dominated by the elites or the ilustrados in the community. Other
professional and student groups stood for a revolutionary national social
democracy. These radical elements wanted to wipe out feudalism. fascism,
and imperialism in the Philippines They derived their models from Mao’s
China or the Soviet Union. The masses. they contended, should rule the
land. Cruel exploitation of the poor masses by profit-motivated burcaucrat
capitalists, heartless landlords and vast alien monopolies should be termi-
nated. The coming decades will determine whether President Marcos is cor-
rect in imposing his controversial and precedent-setting solution to the ideo-
logical crisis in the country. This dramatic crisis of ideology can be better
understood 1n the context of the related basic 1ssues and problems that have
plagued the Philippines since 1521, especially since 1946.

Prasperity

Political freedom does not necessarily coincide with economic liberty.
Ttis a well-known fact that the Philippines, despite its vast and varied natural
resources, is still a poor and technologically developing society. As two
American authors noted :5

The Philippine people have learned to their sorrow and frustration
that economic independence does not go hand in hand with political
freedom ... the new nation was still burdened with a colonial type eco-
nomy. This meant a predominantly agricultural economy. Farming em-
ployed more than 60 per cent of the work force, and earned more than
a third of the national income. Industry still employed only 12 per cent of
the work force and accounted for less than a sixth of the national income.

With agriculture as its major economic institution, the nation could
not feed itself, even on a low level of subsistence. It habitually imported
something like a quarter of 1ts food needs each year. .. This was not the
kind of economic system associated with independence nor one the new
nation proposed to tolerate indefinitely...

De=crying limited trade, the two authors wrote :
In their precolonial centuries, the islanders had carried on a lively trade

with China, Borneo, the empires of Java and Sumatra. and even India.
Suddenly these old ties were cut. Almost everything the colony could

5De!ia and Ferdinand Kuhn, The Philippines Yesterday and Today, Holt, Rinehart,
and Winston, Tnc, New York, 1966. pp. 143-144.
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produce flowed 1n the opposite direction, first to Spamn and then 1n grow-
ing volume to the United States®

The Philippines has mobilised with some success the different depart-
ments of government, particularly those of tourism, agriculture, land
authority, commerce and industry, finance, community development, educa-
tion, among others, to help increase production A combination of natural
and human forces, however, has time and again upset the development
timetable and ambitious plans for the Republic, forces related to integrity
and other 1ssues

Integrity

Since 1946, ntegrity in the Philippine bureaucracy has always been a
controversial issue. Every administration, from the late President Roxas to
President Marcos, has always been accused of alleged graft and corruption
and other serious sins of omission or commission by political enemues, cast-
ing aspersion on the integrity of national leadership From the early post-war
charges of Chinese immigration quota and surplus scandals to current alle-
gations of enrichment in public office by the leaders’ political enemues, these
foul air of charges and counter-charges tend to undermine the confidence
of the Filipino people in the bureaucracy Through the years, integrity boards
and 1nvestigating committees have been quickly formed and conveniently
forgotten 7 It seems integrity in national administration remans persistently
an 1ssue in public life. The political combatants in the coming decades will

continue to stress this issue of integrity in personal life and i publc
administration

Unity

The problem of national unity 1s a serious and complex one imn the
Philippines, despite governmental efforts to create an ambitious Commission
on National Integration or the Office of the Presidential Assistant on National
Minorities (PANAMIN) to ensure the socio-economic and political welfare
of all the ethnic mmorities of the country, including the Mushms of the
southern Philippines, the Igorots of northern Luzon. and the many other
cultural commumties inhabiting the different 1slands of the archipelago
The Phulippines has yet to evolve an effective mechanism to do justice to
ethnic minorities in the country,

The other fundamental issue with respect to national unily 1s the
development of the country’s national language 8 At present, there are three

8Delia and Ferdinand Kuhn, op cif.
7Philippine papers carried stories of scandals under Presidents Elpidio Quirino, Carlos

P Garcia, and Diosdado Macapagal President Marcos and his admimistration have not
teen spared from opposition accusations
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official languages : English, Pilipino, and Spanish. Other ethnic groups pre-
fer a compromise on the development of a national Janguage that reflects the
views, wishes, and sentiments of the whole nation. The language question
1s not as serious as it is in India, Sri Lanka, or Canada. The coming decades
will witness the acceleration and cscalation of the unity issue in Philippme
Iife, especially among the Muslims of Mindanao, Sulu, and Palawan.

Security

Prestdent Marcos, 1n his press releases, claimed to have confiscated hun-
dreds of loose firearms from lawless elements, from political goons and war-
lords, and from crime syndicates. He haswaged a total war against the New
Peoples’ Army (a dissident force believed to be supported by communists)
and radical leftist groups trying to subvert his duly constituted govern-
ment. To Marcos, the peace and order condition in the countrysides as well
as in the cities 1s of paramount importance in his socio-cconomic and
political platform. So far, the Philippincs 1s stable, except for the unrest n
Muslim Mindanao by elements led by Nur Misuari and other rebel leaders
In the coming years Philippine security will rest squarcly on Marcos® serious
and sustained effort to solve the Muslim problem on the basis of justice
tempered with mercy.?

Sovereignty

The Philippines has ventured to firmly protect its sovereignty as a self-
respecting and independent countiy. On the local scene, the government,
within 1ts himited resources, has carried out a programme of promoting
Filipino interests against powerful alien lobbies The regime of the late Prest-
dent Garcia, with slogans like ‘Asiz for the Asians’ and ‘The Philippines for
the Filipinos’ 1s the best example of Filipino leaders’ effort to promote
and profect the nation's integrity and sovereignty. President Marcos’
measure to defend Filipino interests in the renegotiation of the American
bases mn the Philippines is another index of national defence of Philippine
sovereignty.

On the international sphere, the Philippmes has committed 1tself to
the 1deals and principles of the United Nations and is aligned with the US
in the area of 1deology and defence Lately, there seems to be a strong cla-
mour for a total re-examination of the Philippine foreign policies to make
them more realistic and relevant to the changing power equation in the inter-
national order While fighting subversion from within, President Marcos

8For the controversies on national language, see the statements of Joss Panganiban,
Leopoldo Y. Yabes, Ernesto Constantino, among others.

®For authonitative sources on the Phlippine Mushims, see the works of Cesar Adib
x}?m, Mamitua Saber, Mauyag Tamano, Mamintal Tamano, Peter Gowing, among

ers
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is making successful efforts to open economic and political 1elations with
the communist world, mcluding Romania, Soviet Union, and Red China.
A Philippine-Russian Society has been orgamised on the mitiative of Mrs
Marcos. The irritants to US-Philippines relations which have plagued both
countries for years (e.g., the parity issue, jurisdiction 1ssue, etc.) are being
critically re-examined n the light of Philippine nationalism and national
mterest.10

The coming decades—depending on the success or failure of the martial
law regime—will see the continuing assertion of Philippine sovereignty and
the flowering of Philippine nationalism, especially in the political, economuc,
and cultural arenas.

Dignity

Since 1521, the Filipinos have fought for the dignity of the human being.
The nations’s articulate and dynamic representatives in the United Nations,
such as General Romulo (the former President of the United Nations Gene-
ral Assembly and the first Asian to be elected to that exalted post) and the
former University of the Philippines President Lopez (former ambassador
to the Umited Nations and President of the U.N. Commuission on Human
Rights) have espoused the cause of human rights for all subject peoples.
Within the nation, social injustices are being corrected and redressed through
land reform, an mcorruptible civil service, and other ingenious and creative
ways and means 1n the grand design to dignify the Filipino The Phulippine
presidential oath ‘to do justice to every man’ 1s not merely a verbal phrase
with empty meanings.1* It was given substance and direction particularly
under the late popular President Magsaysay and the former President Maca-
pagal, both acclaimed champions of the common man. Marcos, 1n his own
way, 1s trying to improve the lot of the masses through martial law. Only
time will decide the precarious fate and uncertain fortunes of this young
republic on the move. But there is one enduring thread that tenaciously
binds Filipino leaders together: they all dream of building a great and pros-
perous nation of lasting peace and freedom. The coming decades will deter-
mine the fate of the Filipino leaders’ hopes and dreams.

|

10For authoritative statements on Philippine-American relations, see the works of
Frank Golay, Salvador P Lopez, Onofre D Corpuz, Carlos P Romulo, Fmmanuel Pelaez,
and of course President Maicos

11The 1ssue of human digmity in the Philippmes under martial law 1s moot President
Marcos feels that he is doing his very best to promote the digmty and identity of the Fih-
pinos Opposition leadeis such as Jose W. Diokno, Benigno Aqumo, Jovito Salonga, among
others feel otherwise,



The African Public Services :
Challenges and Prospects

Walter Ouma Oyugi

T IS over two decades now since the first African country (south of the
Sahara) attained its ‘flag independence’. By mid-sixties, most of them
had followed suit. There has, therefore, been sufficient historical eaperience
against which the performance and challenges of the public services of these
countries can be assessed and the prospects for the future adduced.

Indeed, this is not the first time for such an assessment to be attempted.
The area has already been pre-empted by the African administrators them-
selves, who, since 1962, have been holding annual seminarsin different African
capitals to discuss and examine common problems. These annual meetings
were 1nstitutionalised in 1970 when at the Inter-African Public Adminis-
tration Seminar held in Botswana in October 1970 a decision was reached to
establish a professional association under the name of African Association
of Public Admimstration and Management (AAPAM). And in 1973, the
Association commissioned two academicians to make a selection of “repre-
sentative papers and views expressed at the twelve Inter-African Public
Administration Seminars from 1962-1973" and to get them edited and pub-
lished A total of twenty five papers were selected covering five different
themes as follows: the changing role of the African administrator; from
Africanisation to professionalisation; reforming the structure of the public
service; delegation to public enterprises; and improving the process of deci-
sion-making for development. To the best of my knowledge, the articles
contained in this volume® and those presented at the subsequent AAPAM
meetings? represent the best that has been so far written about the perfor-
mance and problems of the African public services since independence.

In thss article, I intend to explore further some of the issues discussed in
the above and other publications and also to introduce some new debate
about the challenges and prospects of the African public services in the

1Anthony Rweyemamu and Goran Hyden, A Decade of Public Administration in Africa,
East African Literature Bureau, Nairobi, 1975.

%See, e g., the proceedingsof the Banjul (Gambia) meeting 1977 published by AAPAM,
Addis Ababa, Managing Rural Development in Africa, Addis Ababa, 1978.
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coming decades. The African public services are defined broadly to include
the civil service, local government, and public enterprises. They are analyscd
lustorically and thematically starting with their colomal heritage, then post-
independence problems, and the challenges and prospects for the future.
The analysis is restricted to the experiences of the anglophone Africa

THE SETTING

What 1s important about the public services generally and in Africa in
particular that should make them a subject of discussion 1n a paper such as
this one? Since the Roman state, the crucial role played by appointed officials
1n the affairs of state (however defined) has never been seriously questioned 3
In the Roman state, the security and integrity of the empire depended not
so much on the emperor as i1t was dependent on his appointed officials to
whom he bestowed his executive authority Even under feudalism the princes
could not operate without the assistance of appointed officials who adminis-
tered the public services provided by them. The emergence in the 16th century
of the absolute monarchies brought with it increased role for appointed offi-
cials. This pertod witnessed the centralisation of field services, development
of money economy and the proliferation of functional departments in the
monarchical state The latter development involved increased recruitment 1n
the ‘state’ services Centralisation of power involved the appointment of field
agents through whom the crown exercised 1ts authority The French called
them the intendants and later on (after Napoleonic 1evolution) the prefects.
They were the equivalent of justices of the peace mm England

At the turn of the 19th century the role of appomted officials began to
assume a new dimension From now on, in many western countries, they
would be seen as servants of state rather than of the monarch per se They,
by and large, ceased to be instruments of the monarchy and instead became
instruments of public order By mid-19th century, following the emergence
of competitive political parties, they were bemg required to be loyal not only
to the state but also to the government of the day. In many countries they
were now being expected to be impartial and honest in the discharge of their
official duties To achieve this a number of reforms had to be carried out espe-
cially 1n the second half of the 19th century

At the turn of this century we consequently witness the emergence of
public services 1n the west that are free from fanulial and political privileges

3The discussion on the historical development draws from B Chapman, The Pjofes-
ston of Government, London, Unwin Umversity Books, 1971 (first published 1959), Ernest
Barker, The Development of Public Services in Western Europe, Archon Books, Hamden,
Connecticut, 1966 (first published by Oxford Umiversity Press 1944), Remnhard Bendix
“Bureaucracy” in Inteinational Fucyclopaedia of Social Sciences, McMillan Co, and the
Free Press, 1968, pp. 206-219,
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Summing up the western experience Bendix writes:

the common denominator of bureaucratisation* 1s that the earlier involve-
ment of public employment with family prerogative and the identification
of office with property have been superseded, and in the course of long
and diverse developments, by the emergence of the nation state in which
public officials admimister, according to E. Baker (1944, p. 6) “service
rendermg organisation for the protection of rights and enforcement of
duties” of a national citizenry.*

He continues:

.. . the relative centralisation of the civil service and hence of the concep-
tion of administrators as employees in charge of public trust may be due
ultimately to the growth of consensus concerning the idea of government
as a service-rendering institution that should not be presented by any one
of the individuals and groups contending in the political arena.®

The purpose of this historical account is to demonstrate, if only briefly
and generally, the fact that it takes ages of trial and error for public bureau-
cracies to acquire characteristics that make them effective instruments in
the service of the public. The history of western Europe demonstrates that
the development of a public service is part and parcel of the wider societal
development. The social setting, the ceconomic conditions, as well as the
political trends, all combine to bear on such development.

In the developmng countries today, there are pressing social, economic
and political problems. The public servant has to relate to them all. The
social structure that exists still provides for identification with ascriptive
groups The tribe, the clan and the extended famuly are still strong referrent
groups, especially in Africa. Accordingly the public official’s loyalty is often
called to question whenever he has to decide between the parochial and the
public interest,

Lack of economic development in these societies also creates special
problems for public officials. There are very few opportunities for gainful
employment in the economy. The public sector is, therefore, expected to play
a major role in alleviating the problem. The pressures that this bring with it,
together with personal greed, parochial demands and obligations, tend to
create conditions 1n the service where provision of services is not usually
mfluenced by the criterion of need alone. The situation is aggravated by the
increasingly unstable political conditions in most of these countries. The

*By which he means developments of characteristics approximating the ideal type as
defined by M Weber.

‘R Bendix, op at, p 211,

51bid.
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phenomena of military coups and the authoritarian nature of politics in Latin
America, Asia and Africa are quite disturbing. Authoritarian government
can demoralise both the public service and the people Frequent changes in
such authoritarian governments can only create a sense of msecurity on the
part of the public services.

In Africa today, the above conditions present themselves in different
forms. The loyalties of the public officials 1s affected by primodial ties, per-
sonal greed, and political interference Consequently the standard of perfor-
mance by the public services in Africa leaves a lot to be desired But we
would be unfair to stop at that point without poimnting out that much of
what happens n the public service of any country is directly influenced by
the nature of political leadership 1n that country If the political leaders are
corrupt, the admimstrators will follow suit to ensure their survival in the
system. The question then is, whether,1n the present circumstances 1n Africa,
we can expect to find public servants that are influenced in their behaviour
only by the 1deology of public interest. We shall return to these 1ssues in the
discussion that follows,

THE COLONIAL HERITAGE

The roots of what are now the problems facing the public services in Africa
were established during the period of colomial rule The balkanisation of
Africa in the late 19th century (after four centuries of claims and counter
claims) resulted in the creation of new colomial states The nature of the
colonial state, and the policies pursued therein, differed according to who the
colonising power was. For territories colonised by the same power, however,
the system of administration introduced was by and large ssnilar What
appeared to be the differences (as in the case of direct and indirect adminis-
tration) were more apparent than real.

One major consequence of the balkanisation process was the creation of
multi-ethnic colomal states out of what hitherto were independent, small,
and 1n a few cases, large scale ethnic polities Once under one authority,
patterns of interactions began to develop that were never there before Com-
petition for services introduced by the colonial economy began to assume
ethnic dimension. What is today popularly referred to as tribalism was thus
born Leys submuts that the foundations of modern tribalism were laid when
the various tribal modes and relations of production began to be displaced
by the capitalist one, giving rise to new forms of insecurity, obliging people
to compete with each other on a national plane for work, land, and ultimately
for education and other services seen as necessary for security ©

Furthermore, colonial regimes played an important part i fostering
tribalism by their policies of ... discriminating 1n favour of some tribes and

8C.T. Leys, Underdevelopment in Kenya, Heinemann, 1975, pp. 199.
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against others, especially in their own recruitment policies.” These strivings
have survived colonialism in virtually all African countries. Ethnic considera-
tion 1s, therefore, still a major factor influencing the behaviour of public offi-
cials in Africa today.

The structures created during the colonial rule have also persisted in the
post-independence period, thereby affecting the behaviour of public officials.
To begin with, the civil service inherited at independence 1n most cases was
characterised by departmentalism (1. e., excessive concern with departmental
independence). Heads of departments in colonial Africa had a lot of auto-
nomy with regard to policy decision-making in their respective fields. A
machinery to coordinate the activitics of the various agencies of the govern-
ment at the centre was virtually non-existent, or where it existed at all, it was
very loose indeed. Notwithstanding the integrative demands of development
m the new order, the African successors of the Europeans insisted usually
that the inherited structure be left undisturbed.

The civil service was also racial in structurcuntil on the eve of independ-
ence. Although cfforts were made from 1946 in west Africa and from 1954 and
1960 1n East Africa and Central Africa, respectively,to remove the racial bias
from the services® not much had been achieved in the respective regions before
mdependence. The class structure of the services meant that the Europeans
occupied all the administrative and professional positions. The other migrant
communities notably the Asians in the case of East Africa filled most of the
executive technical posts. The Africans were maily found in the clerical and
subordinate positions? The class structure of the service was also reflected
1 the provisionof basic services. There were schools, hospitals, housing, etc.,
exclusively designated for the different races. The Africans who moved in
to fill the privileged positions left by the departing whites saw no shame in

arguing for the retention of those privileges. Commenting on the experience
of Kenya one observer writes:

the structure pre-disposed educated Africans. confined in subordinate
roles prior to independence, to percerve themselves as a presumptive
elite, as the rightful beneficiaries of the system of inequality.1

The emergence of the so-called pohtical-bureaucratic elites in Africa is 2
logical development of that presumption.
One of the structures which has had a lingering effect in Africa is the

C.T. Leys, op. cit.

8AL Adm, The Cinl Service in Commonwealth Afiica, George Allen and Unwin,
1969, pp. 21

9For more on these service classes, see A.L Adm, op cit., Ch, TV

10John J Okumu, ““The Socio-Political Setting” in G Hyden, Robert Jackson and John

Okumu, Development Adnunistration The Kenyan Experience, Narobi, Oxford Umversity
Press, 1970, pp 37-38
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political-administrative structure which the British, especially, introduced
as the instrument for governing the individual colonial states. Popularly
known as provincial administration in East Africa and regional administra-
tion elsewhere, the structure was made up of a fairly small corp of largely
expatriate personnel. This branch of the service was chai ged with the respon-
sibility of maintaining law and order in the provinces and districts The officers
employed in the provincial admimistration were usually those with general
degrees 1n social sciences and the humanities Others were ex-service men
The British had used a similar structure and personnel 1n Asia before Their
activities 1 Africa as in Asia were manifestly political.® The governor
depended on 1t (the provincial administration) for the day-to-day gover-
nance n the field And as Dryden correctly observes 1n the case of Tanzania,
it occupied a central position as the link between the central governing
authority and the governed 2 For a variety of reasons, many African coun-
trics have retained this structure together with 1ts law and order orientation
1 this age of organisational looseness

The structural configuration of the colomal civil service had a lot to do
with the shaping of the attitudes and orientations in the service then ‘Stan-
dards’ set by the colomal bureaucratic elites were supposed to be imitated
and to be adhered to faithfully by the Africans in the subordinate positions
Class and racial barriers in the service generated a feeling of insecurity and
lack of confidence on the part of the subordinate Africans They were never
expected to take imtiative in any issue. The outlook and orientation acquired
as a result of this situation was inherited at independence

There was also the machinery of recruitment and the conditions of service
thereafter that later influenced the orientation of the civil servants in Africa
With independence around the corner, the British decided to establish civil
service commuissions in their African colonies with the objective of “‘removing
the civil service from possible political intrigue and influence” 13 At once
the language of merit recrurtment, apolitical civil service, etc , began to find
expression in government communications This was 1n spite of the fact that
the colonial bureaucracy, especially the provincial administration, was highly
politicised. At independence, therefore, the Africans inherited the myth of
apolitical bureaucracy—one in which merit alone determined recrurtment
mto the service—a service 1n which age and exaperience mattered more
than any othe:r thing as a basis for promotion The cost the African bureau-
cracies have paid for ths heritage is great

LiSee the various country studies in R Bratbanti, e al, Asian Bureauciatic Systems
Emerging from the Bittish Impenial Tiadition, Duke University Press, Durham, North
Cardina, 1966

128tanley Dryden, Local Adnunistiation in Tanzama, East African Pubhshing House,
1968, p. 12,

13W N Wamalwa, “The Role of Public Service Commussions 1n New African States”,
in A Rweyemamu and G. Hyden, op cit
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Apart from the civil service, there were also other areas in which structural-
orientations were inherited. Local government is one. There were variations,
of course, but, generally speaking, local government under colonial rule exist-
ed only in certain municipalities. Gardiner is right in observing that in the
country at large, local councils and district councils were merely agencies
of the central government charged with the collection of taxes and with a
limited jurisdiction 1n the local courts.® The powers and functions were
defined by the central government and there was no major decision they
could make or implement without the approval of the central government.
The establishment of the district councils, though weak they were, had the
effect of accentuating tribal identities since in most of the areas districts
represented specific tribes, These problems were inherited at independence.

Another area is the public enterprises. During the colonial period these
were by and large not yet well established. Those that existed were mainly
regulatory, marketing and public utility boards. Their proliferation has only
come about in the post-independence period.

It 1s now several years since most African countries attained their ‘flag
independence’. To what extent is the behaviour of their public services
influenced by the structures and orientations inherited at independence?
What are some of the problems that have since emerged and how have they
been tackled? What are the challenges and prospects for the future? We
answer these questions in the analysis that follows.

DIFFICULTIES AND PERFORMANCE SINCE INDEPENDENCE

We have implied above that the first problems that the public services in
Africa faced after independence were those inherited from the colonial state.
I want to suggest in addition that, since independence, a lot of problems have
emerged which are primarily the creation of the African governments them-
selves, The problems are of a social, economic and political nature and their
degrees of seriousness vary from one country to another. We discuss these
problems insofar as they have affected the various units (. e., civil service,
local government and public enterprises) of the public services in Africa.

The Civil Service

A major task that faced all the African countries in the post-independence
period was the need to establish an indigenous civil service that would
grapple with the problems of independence. Key positions in the civil service
had been occupied by expatriates. Some of them were highly technical and
prqfessional and required university education and experience. This was a
serious challenge to the policy of Africanisation that had been embarked

1R K.A. Gardiner, “From Colonial Rule to Local Administration™ in A Rweyemamu
and G, Hyden, op. cit, pp. 19,
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upon virtually by all African countries as the answer to the need for indigeni-
sation of the services. The seriousness of this issue can be appreciated only
when one realises that in some African countries even secondary educated
personnel at independence were hard to come by, and 1n others the number
of graduates in the country was neghgible.’® Recognising the reality facing
them, many African countries reacted by Africanising the more ‘politically
sensitive’ positions such as those in the provincial administration and in the
administrative class (r.e., from assistant secretaries to principal-permanent
secretaries). In the professional and techmical services, the expatriates
remained. This has not been without its own costs. It has turned out that some
of these people have not been as competent as the African government had
been made to believe. As a result, their overall contribution to the efficient
and effective operation of public services in Africa has been questioned.1®
Of the Zambian experience, Dresang writes:

The general observation by the Zambian senior officers interviewed was
that the contribution being made by the expatriates was marginal and
could be done by Zambians. They also observed that they had the wrong
people in terms of relevance and qualifications.?

Overall the costs of employing expatriates have been administrative (stifling
the development of indigenous administrators), economic (failing to generate
useful ideas for national development), social (perpetuating the existence of
undesirable elitist values), and political (influencing directly and indirectly
political instability in Africa). The dommant role played by the expatriate
personnel in some African countries is sertous enough to merit further ana-
lysis below under challenges for the future.

Where Africanisation has occurred, it has had its own toll The politicisa-
tion of Africanisation has meant in many countries the packing of the crvil
service with people from the dominant political groups. In some countries
it has even been used as a means of restormg ‘imbalances’ created under
colonial administration. In Kenya, for instance, many non-kikuyu
opposition politicians dubbed the process as ‘kikuyunization’ in the mid-

¢

15Zambia, for example, had only 150 Africans with university education employed in
the entire economy (out of 3,650 graduate employees) two years after independence, see
R. JYolly, ¢“The Skilled Manpower Constraint’® in C Elhott (ed ), Constraints on Econonmuc
Development of Zambia, Oxford Umversity Press, 1971

18See. e g., the articles in Y Tandon (ed ), Technical Assistance Admmstration in East
Africa, Dag Hammarkjold Foundation, Uppsala, Sweden, 1972, especially the author’s
study on Kenya, Tandon’s on Uganda and H Green and Loxley papers on Tanzama Also
the author’s Rural Development Adnumstration. A Kenyan Case Study, Vikas, New
Delhi, 1980

17Denis L. Dresang, The Zambian Civil Seivice, East African Pubhishing House, 1975,
pp. 55-56.
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sixties.’8 In Nigeria with its cthnic diversities and parochial regional
tendencies, Africanisation was regarded by the less cducated North as
Southernisation. This prompted the passing of a ‘decrec’ by the government
of the North to the effect that:

It is the policy of the regional government to northernise the public ser-
vice. If a qualified Northerner is available, he is given priority in recruit-
ment; if no Northerner 15 available an expatriate may be recruited or
a non-Northerner on a contract’ basis.??

The 1mplementation of this policy saw the systematic removal of southern
Nigerians, especially the Ibos from the northern civil service. In Zambia,
the fear that Zambianisation would simply resultin Bemba-Tonga domination
of the service, found expression in the political divisions within the gover-
ning party—the United National Independence Party (UNIP).20 Dresang’s
own obscrvation was that

n the process of Zambianization the government has failed to convince
1ts citizenry that all Zambians have equal career prospects in the burcau-
cracy regardless of ethno-regional identity. While the bureaucracy is
not the preserve of any ethno-regional group in Zambia, there 1s evidence
to confirm in a partial manner the charges of those who perceive emer-
gent patterns of unequal access.??

We will return to this issue later, but for now my prelimmary submission is
that the major cost of preferential recruitment in the civil services in Africa
has been 1ts accentuation of parochialism in national affairs.

Reforming Inherited Structures and Practices

This is one area where a lot of ‘experimentation’ has taken place. There
is no signle country in Africa where some form of admmistrative reform has
not been tried. Studies done so far tend to indicate that there have been more
cases of failure than success. Michael Bentil having surveyed the reform
measures taken 1n the Sudan, Ghana and Tanzania between 1950-1976 con-
cluded that most of the administrative reform actions had been characterised
by ‘fire-fighting’ techniques that created more problems than solutions, and

185ee parhiamentary debates, n Official Reports for 9th, 10th and 30th November, 1965
quoted 1n J J. Okumu, ‘The Socio-political Setting’ the G Hyden, er, al., Development
Adminmistration: The Kenyan Expeiience, op. cit., p. 34.

*My emphasis

19Northern Nigeria Public Service Commission Report on the Public Service Connmnission
Jor the period November 1, 1954 to December 31, 1957, Kaduna, 1958, p.7.

20Denis 1. Dresang, op. aif., pp. 61-69

2Ibid , p. 69.
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that there had been little indication that the reforms proposed formed part
of well-concerved, long range perspective plans that covered all aspects of
the administrative machinery of the government.?* At the same conference
the administrative secretary of AAPAM, and himself a former senmior civil
servant like Bentil, observed that the core of public service crisis in African
countries was the apparent inabihty to effect comprehensive administrative
reform to meet the changing demands required of those services.23 But what
1s to be reformed? In many countries, reform efforts have focused on the
wrong areas. Where, on the other hand, they have focused on the right ones,
the commutment and seriousness of purpose have been lacking Arising from
the discussion 1n the previous pages, reform measures i African civil services
should aim

(a) toreduceif notto eliminate class tendencies 1n the civil service struc-
ture;

() to provide for organisational looseness instead of rigid hierarchies;

(¢) to create service values that are consistent with the prevailing condi-
tions in the society;

(d) to eliminate unethical practices in all their reforms, and

(e) toestablishservice standardsand goals thatare achievement oriented.

It has been difficult to rid the African civil services of these problems
because of the political-bureaucratic environments that prevail in most of
these countries. A civil service1s a creature of 1ts own environment, both imme-
diate and distant One cannot, for instance, expect a civil servant to remove
the class structure 1n the service when the wider society 1s developing along
class lines Studies done so far tend to indicate, 1n varying degrees, that that
15 the situation unfolding in many African countries 2¢ Furthermore, both
the political and bureaucratic elites seem to have a stake in the status quo.
Neither 1s prepared to take the mitiative to effect the needed changes. The
privileged position provides them with instant access to what 1s otherwise
scare resources In some countries this privileged access has been turned 1n
to outught plunder of state resources 25 In most countries the privileges that

) 22Michael A Bentil, “The Strategies and Problems of Admunistrative Reforms in Afri-
can States” i Pjoceedings of AAP4M Roundtable Confeience, Sierra Leone, 31st July-4th
August 1978

23C H. Muwanga Barlow, “The Public Service Crists 1n Independent African Countries”,
m Proceeding of AAPAM Roundtable Confeience, op cit

24See for example Richard Harvis (ed ), The Political Economy of Africa, Schenkman
Publishing Co. Inc, Cambridge, Massachusetts, 1975, G Arrighi and J. Saul(eds). The
Political Economy of Afiica, Monthlv Review Press, New York, NY, 1973, Colin Leys,
op cit

253ee for mstance David J Gould’s indictment of developments n Zarre in his “From
Development Admunistration to Underdevelopment Administration A Study of Zairan
Admmistration 1n the Light of Current Crissis” 1n Les Cahiers du Cadaf 6/ 1978, Centre
D’Etude Et Documentation Africaines (CEDAF) 7 Place Royale, 1000 BRUXELLES
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institution of local government had declined and that

Nigerian local governments to-day are deprived of their representative
institutions, are bemng shorn of their functions and are declining 1n man-
power and fiscal resources. The hopes which accompanied the reforms of
the 50s have been dashed on disappointments,3?

In short the future of the institution itself 1s in question.

A logical development from the above discussion is that local govern-
ment services cannot be expected to be strong. Hume reports that the service
was weak m Nigena because of patronage, nepotism, jobbery, low salaries,
inadequate security, limited promotion prospects, and the respect and res-
ponsibility insufficient to attract and retain sufficiently qualified personnel 49
The list 1s a familiar one for almost all local government services in Africa,
and the problems seem to be assuming more serious proportions 1n compari-
son to the problems of the civil services,

Public Enteipiises

It has been pointed out that at independence public enterprises were 1n
their budding stages in most of Africa. Since independence, however, these
institutions have multiplied in number and expanded in scope and activities.

The rationale for establishing these enterprises has been the need toreduce
private sector domination of the economy but also, 1n the case of socialist
aspiring states, to establish organisations that could still operate on the
profit making principle, thereby generating more funds that could be pumped
back into the economy 1n the name of investment. Yet others were establish-
ed as service organisations to provide badly needed services to the people—
hopefully at reduced charges

The performance of these institutions has left a lot to be desired Seminars
held and papers written all indicate pathetic performance by these institutions
Papers presented at the AAPAM semimar 1n 1973 and published in 4 decade
of Public Admimstiation do indicate problems in Nigeria, Sierra Leone and
Ghana In his paper Chief Jerome Udojt observed that the corporations had
done so badly that many public enquiries had been conducted into their
affairs 41 At a conference held at the East African Management Institute
(Arusha, Tanzama) in 1975 on Improving Peiformance i Public Enterpriscs,
the papers presented all indicate problems with these mstitutions The con-
tribution by the secretariat of the Economic Commission, for instance,
observed that during the short period of their existence many (public enter-
prises) have been wound up due to unsatisfactoty performance and others

395 Hume, “Local Government” (in Nigeria), Quarterly Jouinal of Admuunistrarion,
ap cit,, p 95

40/bid., p. 99

Aln A4 Decade of Public Adnumistration, p 238

7
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have only been kept alive or resuscitated by the injection of massive govern-
ment subsidies or the writing off of bad debts.?? and a recent AAPAM
study observed that the enterprises have been bedevilled with many problems,
some of which are of their own making.4?

What are the problems facing thesc enterprises?** A major problem is
lack of clearly defined purpose and objectives. It is not uncommon to find
several boards and corporations whose activities overlap, thereby causing
confusion and conflict. A much more scrious problem is lack of effective
internal and external controls. Many public enterprises are run as if they
were family concerns. Recruitment 1s based on parochial considerations,
and salary scales vary according to who the employee is. Internal financial
control is generally lacking. In many countries these institutions are not even
accountable to an external authority such as auditor general. Control by the
‘parent’ ministries is also usually lacking as some directors of these outfits
may be too ‘powerful’ for the minsstry official to touch. Political interference
is not uncommon.

There is also the problem arising from the use of inappropriate manage-
ment techniques, and too much reliance of foreign ‘experts’ and multinational
corporations. The latter two have combined to distort the goals and priori-
ties of these institutions and in some cases have caused the loss of control by
the nation of its vital economic resources, ¢t

The question today is how to transform these institutions, as well as
those that we have discussed above (J. e.,the civil service and the Jocal authori-

ties) into institutions that serve the public interest. The final section of the
paper is devoted to this question.

FUTURE PROSPECTS

We have established that the challenges facing the African public services
today are of a historical, social, economic and political nature. Some of these
problems were inherited at independence while others have been the creation
of the post-independence regimes. To the extent that they are problems today,
we must regard them as tomorrow’s problems too. In the light of what has
transpired since independence, the question one might ask at this point is,
what are the prospects for the African countries as they prepare to gr apple
with these problems in this and the coming decades?

42Sacretariat, UNECA, ““The Role of Public Enterprises in the Development of African
States’ in Improving the Performunce of Public Enterprises in Developing Countrics, Report
of the International Conference held at the East African Community Management Institute,
Arusha, Tanzania, 2nd-5th December, 1975, p. 19.

3Profiles of African Public Services in the 1980, op. cit., pp. 72.

24For a a}aloguc of these problems see the Arusha Report (footnote No. 42 above)
S?"’f-" for instance, L.G. Shivji, “Capitalism Unlimited : Public Corporations in Part-
f;;rsglspg ;'g;h Multinational Corporations”, The African Review, Vol. 3,No. 3, 1973
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Historical Pioblems

A twin problem which must be tackled in this and the coming decades
15 the inherited service structures and orientations Africa must be prepared
to discard inherited old practices which have been under attack even in the
same countries that were in the first place responsible for their imitiation and
mstitutionalisation m Africa,4® Removing rigid classifications in the services
thereby enabling easy professional mobility, both vertically and horizontally
will increase service morale and stability. Since there are groups within the
civil service that benefit from the status quo, to effect the necessary changes,
will mmvolve ‘external’ intervention Unless the wider government system
appreciates the problems inherent in present arrangements it will be difficult
to bring about changes.

Centralisation of decision-making which inhibits and suffocates mitiative
m decision-making, especially in field agencies of the cential government,
will have to go Development and ‘monocratic’ organisations are unnatural
partners. If the field agencies of the central government are to play a major
role 1n the development process, they will have to acquire more discretionary
powers especially 1n matiers of detatl What will theieafter be required 15 a
flexible coordinating machinery that 1s ievitable in such an arrangement

To achieve the kind of deconcentration being advocated here, the quality
of local level staff will have to be improved so that the centre may have the
confidence to delegate Tn many countries, the potential to do so exists pro-
vided they can utilise their staff more rattonally

Social Problems

In many African countries the development policies being followed have
had the unintended consequence of creating socto-economic cleavages in the
society Reversing the trend already established 1s the single most important
challenge that faces the African countries. Why 1s 1t that even those African
countries advocating virtually impossible populist 1deologies find 1t difficult
toarrest the situation? Part of the problem, as we discussed above, liesin the
fact that both the pohtical and the bureaucratic ehtes have a stake i the
status quo Much will depend, therefore, on the emergence of a gencration
of leaders that will see sense in giving ‘development’ a new defintion It is,
however, not easy to predict how that will come about i the mdividual
countries,

What of tribalism with its attendant vices? The problem with tribalism
1s that 1t 1s largely influenced by the level of a country’s political and economic
development It depends on the degree to which individuals, or groups thereof,
can accommodate one another as they relate pohtically and economically
In situations of poverty (both pohtical and economic) the contest assumes
social dimensions as group conflicts manifest themselves in parochial terms

46For instance the 1968 Fulton Commuttee Report on the British Civif Service observed
that the class system in the service created major obstacles in the optimal utihsation of staff
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The brief survey of the historical changes in western European societies
indicated eailier showed that the process of cieating nation states to
which the various ethnic communitics surrendered sovereignty and hence
loyalty was a process that took centuries to unfold; yet we in Africa
behave as if tribal loyalties can be removed with the attainment of ‘legal
nationhood’! We are forgetting that in fact the individual African polities
are multi-national states—a point Chief Abafemi Awolowo of Nigeria made
several years ago. The fact is that we still have a framework for behaving
tribally. The political-admimistrative areas mm most African countrics are
represented by distinct tribal-ethnic groups. Resources flowing to these
areas therefore assume ethnic dimensions. Talk of lack of development 1n
a district or a province is often translated in ethnic terms Primary group
associations are still predominantly ethnic. These are objective realities that
academic critics of tribalism (mainly class scholars) tend to turn a blind eyc to.

To accept the reality 1s not to condone the widespread practice of tri-
balism 1n the African societies The pomt has already been made 1 this
article that the practice 1s anti-developmental as much as it is a sign of lack
of development Giving jobs on tribal-ethnic-clanish criterion is a cruelty
to the development and stability of the public services. It makes the services
unrepresentative of the wider societal configuration. It makes the process of
nation-building difficult. Withrespect to the civil service, it creates compla-
cency and disloyalty to officers from the under-privileged groups as the do-
dominant group begins to develop a sense of self-importance. Inefficiency
and lack of productivity 1n the public services are the logical outcome.

The problem will be with us for a long time to come The challenge in
the coming decades will be, to what extent the African governments can in-
troduce measures that can progressively eat into tribalism. In the developed
countries industrialisation played a major role. It created social dislocation,
and through the ‘pull’ and ‘push’ processes people began to acquire new
‘social territories’ and new friendshup patterns. The process is already on
n the urban areas of Africa The momentum of mdustrialisation must be
increased if Africa is to save itself from disintegration influenced by pri-

mordial structures and orientations }

The third social problem is lack of service ethics A central component
problem here 1s corruption It is rampant throughout the continent In some
f:ountries utterances by public officials give the impression it has their bless-
Ing. In Zaire the President 1s reported to have told a public assembly that
while brazen theft was bad, people could and perhaps should ‘steal cleverly’#”.

'f;l;;ame gentleman 1s reported elsewhere as having described his nation in

Our system risks asphyxiation .. Everything 1s for sale, everything 1s
bought 1 our country. And in this traffic, holding a slice of public power

“"David J Gould, op cit,p 22
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constitutes a veritable exchange instrument, convertible into i1lhcit ac-
quisition of money or other goods, or the evasion of all sorts of obliga-
tions. Worse even, the use by an individual of his most legitin;ate right
1s subjected to an invisible tax, openly pocketed by individuals. Thus
an audience with an official enrolling children 1n school, obtaining school
certificates, access to medical care, a seat on the plane, an import licence,
a diploma, among other things, 1s subjected to this tax, which is invisible
yet known to the whole world Accordingly our society risks losing its
pohtical character to become one vast market place, ruled by the base
laws of traffic and exploitation 48

And 1n Nigeria a principal secretary 1s reported to have made similar obser-
vations *

It 1s not an exaggeration of the tragic events of the years since indepen-
dence to say that all efforts to establish a just and efficient administration
have been frustrated by corruption The evil exists in every facet of our
lives You bribe to get your children into a school, you pay to secure a
job and you continue to pay in some cases to retain it; you dash to tax
officer to avoid paying tax; you pay hospital doctor and nurse to get
proper attention. You pay the policeman to evade arrest . Against this
background, administration at national, state and local levels has been
adversely affected.4?

In Kenya the then head of the civil service and the general secretary
of the now-deregistered Kenya civil servants union both agreed that corrup-
tion was a major problem in Kenya In a speech to the union the then head
of the civil service observed

Tt 1s disturbing and regrettable that there are civil servants that have been
tempted to allocate government resources, contracts and services over
which they have contiol to further their own personal interests or that
of their friends and relatives %0

In an interview held after the above observation had been made, the general
secretary remarked -

The civil service 1s a part of the Kenyan society The 1lls that you find
in the society you can expect to findnthe civil service..  Corruption 1s

48New Afrtcan, magazine, London, August 1980, p 4

1M A Tolkunboh, “The Challenge of Public Service”, Quarterly Journal of Administra-
fwn, Ife, Vol 11, No 2, January 1968, p. 76

80Excerpt from speech made by Mr Geoffrey Kariithi to members of Kenya Civl Ser-
vants Umon reproduced in The W eeklv Review, Nairobs, August 15, 1977, p 7
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both in the public and private scctors. I am told that in many private
compantes you cannot be ecmployed unless you have donce certain things
which are corrupt. Therefore corruption is not peculiar to the civil service.
It 1s a gencral illness in the whole country. If you like, the country is
corrupt or is becoming moie and more corrupt and the civil service is
part of this country.5

The list could be expanded but it would serve no useful purpose. The point
has been made, namely, that African Ieaders, both political and adminis-
trative, admit that corruption i1s a major problem in their respective countrics

There are, of course, those people who would arguc that corruption
is not confined to Africa alone Dwivedi, for instance, has observed that
in India bribery 1s scldom condemned unless some are denied the right to
bribe when the others arc getting away with it.52 And then there arc the
recent Lockheed multi-million dollar bribes paid to influential government
leaders throughout the world to influence the sale of Lockheed aircrafts and
the now infamous Watergate payments, both in the USA.

Some form of corrupt practices do cxaist in other lands, yes, but the
magnitude and the official participation and pirotection of the practice in
Africa is far too widespread to be compared to them. As Wanyoike correctly
observed, the problem lies in the participation by the political leadership in
corrupt practices.® Accordingly they become morally bankrupt and cannot
therefore provide the nccessary leadership in removing corrupt practices in
the society including the public services.

A lot of space has been devoted to this problem because more than any
other problem corruption affects the efficiency and cffectiveness of any public
organisation dircctly. It leads to diversion of resources away from their
original purpose. It s a sign of love for money which leads to moral decay
in thc- services and subsequently to unethical and iirational behaviour in
organisations.

Corruption is directly associated in Afiica with the emergence of socio-
economic cleavages that we referred to above Its solution too will be politi-
cal. While T agree with Leys that the problem may be due to widespread
poverty in the society and to the stage of development at which Africa 1s,

I want go a little further and suggest that in the present circumstances, what
must be done to arrest the situation is the restoration of morality in the

S1Excerpt from an interview with Mr. Kimani wa Nyoike, 1bid, p. 8.

520.P. Dwivedi, “The Case of Burcaucratic Corruption” 1 Michael T. Dalby and
Ml;';mel S. Werthman (eds.), Bureauciacy in Historical Peispective, Glenview, 1L, 1971,
p.

5"F.or an excellent theoretical explanation of corruption n the New States, (though some
of the issues raised are not convincing after decades of independence) sce C.T. Leys, “What

Epthglzr;%cm About Cortuption”, Journal of Modern Afiican Studies Vol 3 No. 2,1965,

5 7pid
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society through disciplined leadership in high places The acquisition of the
discipline we are calling for here 1s the major challenge facing Africa in the
coming decade. I am rather pessimistic, though, as far as the 80s are
concerned

Economic Pioblems

The point has been made that part of the problem in Africa lies in the fact
that 1t 1s underdeveloped In many countries, lack of development or under-
development has been caused by the policies the African leaders have pur-
sued since independence. These policies in many countries have mmvolved.
(@) mamntaining close links with the external economues, (b) pursuing growth
oriented, non-egalitarian development strategies, and (c) devising investment
strategies that favour urban as opposed to rural areas

Of all these factors the most important 1s the external intervention in
the economies of Africa Multinational corporations control the activities
of private secto1 economy as well as the nationahsed industries with which
they maintain all sorts of agreements (e.g.,consultancy, marketing, manage-
ment, etc) Through these arrangements money 1s expatrated out of the coun-
try. They also influence and control the short and long term investment
policies of adopted corporations and enterprises In the private sector, they
expatriate money 1n the form of ‘after tax profits’ and also influence the
investment policies in the countries of their operation It 1s not an exaggera-
tion to state that Iinks with external bodies have done considerable harm
to the development of Africa since the colonial times

At the level of personnel 1t has retarded the development of the imndi-
genous personnel 5 In the civil service and 1n parastatal bodies, technical
assistance has been part of any programme that 1s externally financed In
many countries, these ‘experts’ are now unwanted, yet they keep on coming!
The solution to this problem lies in Africa going its own way Unless reliance
on aid for development is stopped, there 1s no way Africa can expect outsiders
to stop meddling in its affairs. The long term solution, as has been always
advocated by the Economic Commussion for Africa (UNECA), lies 1n intra-
African cooperation The challenge lying ahead 1s whether both the Jeft
and the right, the anglophone and the fiancophone Africa will see sense 1
disengaging from the new and the old links that have so far generated more
problems than they have solved The challenge to the public services here
1s whether they will be able to provide the kind of advice to the political
leaders that may lead to practical and fruitful mutual relations

There will also be a need to redefine the meaning of ‘development’. If
past and present policies have led to the emergence of socio-economic clea-
vages mn the society, there will be a need 1n thus and the comng decades to
identify the policies that do not polarise the people Among other things,

558ee articles in Y. Tandon, op. cit
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there will be a need to concentrate in arcas that have hitherto been neglec-
ted, for example, the rural areas. In all these the public servants will have to
play a major role 1 advising the political leaders. The challenge herc is

whether they will rise up to the occasion in the light of what we have said
about them above.

Political Problems

The historical, the social and the economic problems we have discussed
can only be meaningfully tackled if a committed and dedicated political
leadership exists Unfortunately the African political lcaders have been the
major perpetrators of some of the socio-economic ills we have discussed
above. In this regard, both the military and the civilian political leaders have
behaved alike Political parties, where they still exist, have been ridden with
mniernal factionalism based usually on tribal-ethnic loyalties.®® Corruption
and parochial tendencies m public hfe have received the support and protec-
tion of political leaders. The exceptions are very few, indeed.

Most of the African countries are ruled by the coup makers. The politi-
cal system s thus fragile and the leadership insecure. As a result, there 18
considerable political interference in everyday life. Politicians, unsure of how
long they would remam m power, use the available opportunity to plunder
as much as they can of the meagre state resources 57 In the countries still
under civihian rule, senior political leaders have gone nto alliance with the
bureaucratic elites to retain the system of inequality from which they both
benefit Worse still a number of them depend on foreign pohtical and mili-
tary support to remain 1n power. The recent use by Zaire of foreign troops
to quell problems 1n 1ts Shaba province is a case in point.

The fragility of the political system affects the public services directly.
Frequent changes of government in many countries has meant wide-scale
purging of the public services,® thereby creating a sense of insecurity and
lowering of service morale.

We have also observed that if the pohiticians are corrupt, the public ser-
vices will mevitably be corrupt too What happens 1n the realm of politics
affect other sub-systems of the socerty directly. The problem for the future,
therefore, 1s how to create a favourable political climate 1n Africa i the com-
mg decades—a chmate that would be {ree from parochial tendencies 11
political behaviour. Here agam a lot will depend on the emergence of 2
generation of political leaders that will begin to see sense in defining the public

interest and then work to promote 1t as 1s already happening in a few 1solated
cases

58 Dresang, op. cit.
57New African Magazine, August, 1980, op cit , pp. 11-17

5%0‘1uwadare Asguda, “The Sudan Civil Service 1964-1971", Quai ter Iy Jomnal of Pubhe
Administration, Vol VI, No. 3, April, 1972, pp. 333-347.
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CONCLUSION

1t has been argued here that the problems facing the African public scr-
vices today have their roots in the colonial heritage; that, since independence,
many African governments have pursued policies that have accentuated the
said problems, as well as generating new ones. The civil service, the local
governments and the public enterprises have all suffered in the process

The point has been made that if Africa 1s to save itself from disintegra-
tion, there 1s an urgent need to critically re-examime some of the social, eco-
nomic and political developments that have taken place in the society with
a view to finding out whether they serve the public interest.

The challenge facing the African governments m this and the coming
decades 1s whether they will be able to establish structures and mstitutions
whose main objective will be to serve the public mterest The achievement of
this objective will require a political leadership that 1s commutted to the
service of the national interest

a

-

Cultural Environment

Currently, a majority of the world’s rural peoples, who occupy a
large fraction of the earth’s land, Iive .m modified traditional cultures.
There are many such cultures 1n the less developed countries Even in
the industriahzed nations, some native populations still approximate
their former traditional cultures—such as the Amish in the U S, the
Eskimos in Canada and Alaska, and the Samus (Lapps) in  northern
Scandimavia. But trade, medicine, technologies, and other factors have
changed practices, values, outlooks, and the relations of such cultures
to the environment The populations of modified traditional cultures
often grow at the world’s fastest rates and, 1f unchecked, will soon
exceed the carrying capacity of the local environments on which
they depend As long as the needs of traditional cultures remain well
below the Iife-support capacity of the local environment, population
growth can continue with minimal impacts As the life-support capa-
city is approached, however, environmental degradation begins, erod-
ing and reducing the quality of life previously enjoyed Social tensions
and conflict over the distribution of mncreasingly scarce resources
often follow. Ultimately, the capability of the environment {o support
life is undermined and diminished.

—The Global 2000 Report, Volume 2,
Washington, 1980



Training and Development in Public Service:
The Canadian Experience

P.K. Kuruvilla

HE PURPOSE of this article is to desctibe briefly the current structures
and practices pertaining to training and development in the Canadian
public service and to highlight in a broad perspective some of the basic
problem areas and limitations in respect of them. Training and development
are undoubtedly important functions i the management of a public service.
The importance of public sei1vice tiaming and development may be emphasi-
sed in many ways. First, 1t 1s an important factor in 1mproving employee
efficiency and effectiveness Secondly, 1t can help mmimuse the costly and
time-consuming process of learning by the trial and error method and speed
up the learning process, especially when people have to be assigned to new
and unfamibar work situations. Thirdly, traming and development cons-
titutc one of the most effective means available to management to improve
the morale of employees Selection for a training course may be a signal to
the employees that their superiors are mterested in them. Very often, 1t may
also have the potential of creating an esptit de corps by bringing together the
employees of a particular office, or those occupying different positions in dif-
ferent offices and by mculcating 1n them a team sprrit and a better apprecia-
ciation of the goals of their organisation !

Fourthly, training can serve as a means of discovering and developing
managerial talent. By broadening the horizons of its participants and pre-
paring them for higher responsibilities, it can enable them to realise the full
potentia] of their career development Finally, from a managerial and control
point of view, training and development are important factors that would
enhance responsibility and responsiveness of public administration Allin
all, as the Royal Commussion on Government Organisation pointed out in
1ts report on personnel management, trainimng and development arc

mntegral parts of the process by which management objectives are achieved.
They aie, therefore, an inescapable management responsibility.?

1Unuted Nations, Handbook of Tiammng wn the Public Seivice, 1966, pp 57-60

The Royal Commussion on Government Orgamsation, Management of the Public
Service, Ottawa, 1962, p. 374.
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taxes may have to be found and accepted However, the images of imited
world resources or stagnant economic growth or prospects of scarcity may
turn the nunds of persons and groups (who view each other as aliens) to hosti-
lity and hate and eventuallyinto the doctrine of war and civil war. But among
persons and groups linked to each other by feelings of sohdarity, sympathy
and 1dentification, perceptions of scarcity may lead to the voluntary accep-
tance of shared sacrifices, a more profound sense of community, and even-
tually, the practices and institutions needed to sustain it. It 1s this eventuality
that has sustained the hope of mankind for survival and survival with
dignty.

Deutsch strongly believes in the just claims of poorer countries and
peoples of the world which he thinks cannot be denied. Their hesitant step
toward self-help and cooperation and their continuing pressure on the rich
countries cannot be stopped In the next fifty years or so, the present distri-
bution of economic resources probably will have to undergo changes in their
favour. “For the age of nationalism, 1 which we are still iving. may leave us
with the lesson On our small planet, there 1s no substitute for human soli-

darity.” ‘
As Deutsch puts 1t :

Today’s world 1s 1n many ways interdependent, in many respects un-
equal and nationally self-preoccupied, and to a great extent ungovernable
These three conditions are linked 1n a self-aggravating cycle. Interdepen-
dence has a stronger potential for creating damage than for creating
remedies, making the consequences of mequality more dangerous In-
equality in both economic and cultural areas, and national self-preoccu-
pation, make the world more ungovernable, for they make 1t harder to
maintain among nations that level of international communication, and
of cognitive and evaluative consonance, necessary for sustaimned and
flexible cooperation or acceptance of common laws or governmental insti-
tuttons Lack of international cooperation and governability in turn
aggravates the dangerous joint effects of uncontrolled interdependence

and unrelieved inequalty.

Deutsch’s conclusion is that the industrialised countries of the world
have a great deal of responsibility for the outcome of the conflict between
equipping the world’s population of the AD 2010 enough to produce to
feed themselves, which 1s more expensive, or equipping them to kill, which
1s already cheap and, with the kind of progress that nuclear physics is acluev-
ing these days, will still be cheaper tomorrow. It 1s thus of imminent necessity
to conceive of a peaceful world order i1f the earth has to become a home for
all of its people ““The tides of nations need not be left to the blind processes
of fate The decisions and the persevermng actions of the industrialised
nations can turn- them into tides of hfe”
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CONCLUDING OBSERVATIONS

Tides Among Nations undoubtedly reflects a genuine concern on the pait
of a great scholar of our times to secure a just world order 1n which inequali-
ties, discriminations and differences among nations would not at least come
in the way of a harmonious collective entity, if not altogether eliminated. It
also illustrates some of the developments in the thought of a man who
started out as a student of nationalism in the late 1930s. pursued this topic
since that time, but has now turned to be an ardent champion of internationa-
lism and a theorist in the areas of development mobilisation and nation-
building.

The papers mcluded herein were written over a span of 35 years and
cover a wide range of approaches from historical evidence to economic ana-
lysis and from quantitative evidence to qualitative conclusions, demonstrat-
g some of the important changes 1o political science during the last thirty
years. However, more unportant than the shift in emphasis 1n Deutsch’s
thought has been the continuing unity of the two concerns* The historical
analysis dealt with the quantitative rise or decline of some political practices
or social processes, and the quahtative studies aimed at gathering evidence
for the change of some quality of political and social life. The two approaches,
as Deutsch contends, are interdependent and in the long run inseparable
if the study of politics 1s to develop as a social science—that is, as verifiable
knowledge which people can share Retaining a principal concern for histo-
rical and descriptive analysis, political scientists today have increasingly
moved towards a more systematic comparative approach, toward the use
of explicit theories and models, including those in mathematical form, and
towards the use of dependable data The book stands as an outstanding
testimony to this transformation

However, when we come to the quahtative aspects of the answers to
some of the basic questions, concerning human survival, raised by the Tides
Among Nations, we seem to be stiil far from having a satisfactory answer, Deu-
tsch’s optimism and concern notwithstanding These are not the questions of
development (how much and in what direction) but related to the quality
of human Iife, individual rights and human dignity. Should these be over-
ruled or overlooked 1 order to secure economic and social development by
any nation or a conglomeration of nations?

The newly independent states, partly as the result of efforts to end the
heritage of colonialism, have emphasised national strength and prestige to
the detriment of individual rights The struggle for independence occasioned
the need for strong leadership and for reliance on the military. After inde-
pendence, there logically followed dependence on the state, the bureaucracy,
and often on the old elites for the overwhelming tasks of national political

a_nd economic development. Pressing special concerns—poverty, malnutri-
tion, disease, illiteracy — afflict at least one-fourth of the world’s population
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and, despite massive assaults on the problems, are destined to persist
and grow worse, especially if burgeoning population presses upon scarce
resources We hear that despite the considerable progress being made, the
gap widens between the rich and poor nations The questions legitimately
arise : Should we establish a puiority for social and economic needs over
everything else? What piofiteth man and woman if they gain the right to
vote, or habeas corpus, or freedom to assemble, when their main concern for
themselves and their famulies 1s assurance of a decent existence and a mini-
mum of well-being—food, shelter, education? Some believe it possible to
encourage a democratic philosophy of development that can simultaneously
work for social and economic change, protect individual rights and ensure
a larger participation by people 1n the societies that control their lives Some
would even argue that a free society alone can encourage the creative impulses
and talents needed for genuine development Issuch a philosophy of develop-
ment possible? Or are the pressures of nation, state, sovereignty, nationa-
lism, national discipline and bureaucracy destined to prevasi?

These are then the few principal gualitative 1ssues that command the
attention of social scientists, and others, over the world today. If the basic
needs approach, inherentin Art.25(1) of the Universal Declaration of Human
Rights (viz , “Everyone has a right to a standard of living adequate for the
health and well-being of himself and of his family, including food, clothing,
housing and medical care and necessary social services, and the right to se-
curtty 1n the event of unemployment, sickness, disability, widowhood, old
age or other lack of livelihood 1n circumstances beyond his control”), is to
be made realistic then the achievement of ‘development’ has to be closely
linked to the promotion and protection of human rights The right to deve-
lopment thus seeks to impose not only a national duty but also an inter-
national obligation, derived from the principles of justice and international
solidarity It 1s this perspective, which the Tides Among Nations takes, but
does not go deep enough to suggest a way to change the pattern of think-
ing and feeling of mankind in order that “humanity is able to take its own
fate into 1ts own hands. and see to 1t that its chuldren and children’s children
shall have life, and have it more abundantly”.

O
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Government and the Economic System*

Kamta Prasad

HAT IS an appropriate economic system? This question has agitated

the minds of economic and political thinkers for ages, and yet no

agreed viewpoint has emerged so far. A number of systems have been tried

from time to time but none of them has been found completely satisfactory.
And so the debate continues.

THE ISSUE

The basic issue in the current debate as seen by the celebrated authors
of the book under review is the extent to which government should exercise
control over or take part in the functioning of the economic system withina
democratic framework The extremes of absolute control and no control are
rightly ruled out by them. “Just as no society operates entirely on the com-
mand principle, so none operates entirely through voluntary cooperation.”
Examples are given to show how the voluntary market elements flourish
even in the Soviet Union despite their inconsistency with official Marxist
ideology because the cost of eliminating them would be too high. On theother
hand, the USA, which is regarded as a citadel of free market economy, has
found 1t necessary to mmpose controls in several sectors of its economy In
this way every society in the modern world has a mix of command and volun-
tary elements. However, “it makes a vast difference what the mix is—whether
voluntary exchange is primarily a clandestine activity that flourishes because
of the rigidities of a dominant command element, or whether voluntary
exchange is the dominant principle of organization supplemented to a smal-
ler or larger extent by command elements.” A wide variety of arguments
and facts taken from the experiences of a number of countries including
India are used by the authors to establish the superiority of the second
alternative on the ground that it “has within it the potential to promote both
prosperity and human freedom”.

*Free to Choose

. 424511.10): FREIDMAN AND Rost FREIDMAN, Secker & Warburg, London, 1980, pp. 338,
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FREE ENTERPRISE SYSTEM—CASE FOR AND AGAINST

There 15 nothing new in this conclusion or in the tenor of the arguments
advanced 1n its favour. The case for the free enterprise system has been made
agamn and again by a number of writers beginming with Adam Smith The
system was given a fair trial for several decades in a number of countries.
The results are by now familiar. The system has both good and bad points.
However, the authors in their zeal to prove the superiority of the system
concentrate on the favourable aspects alone and tend to overstate their case.
For example, they assert that “the combination of economic and political
freedom produced a golden age in both Great Britain and United States in
the nineteenth century”. The part played by other factors such as exploita-
tion of colonies 1n the case of Britain, and abundance of natural
resources as compared to population in the USA, are ignored. The very
characterisation of the period as ‘a golden age’ may be challenged 1f we take
into account the pitiable condition of the workers in those countries, the
growing disparties in income and wealth, the growth of monopoly capita-
Iism, and the recurrence of economic crises of different magnitudes which
finally exploded in the Great Depression of the nineteen thirties. At the same
time, there are many predommantly free market economies which have
achieved neither prosperity nor freedom. The authors acknowledge their
existence; however, they also assert that they “know of no society that
has ever achieved prosperity and freedom unless voluntary exchange has
been its domunant principle of organisation”. In other words, voluntary
exchange, according to them, is a necessary but not sufficient condition for
prosperity and freedom.

Prosperity and freedom are both value loaded terms capable of varying
interpretations depending upon the value system one adopts and the target
group one has i mind The authors obviously concentrate their attention
on the propertied class who really ‘prosper’ in theprocess and enjoy ‘freedom’.
But what about the bulk of the population in the category of consumers
and workers? Can a nation, the bulk of whose population consists of poor
people, be regarded as prosperous? How many of such people can be expec-
ted to have recourse to a variety of options which arc associated with the
word ‘freedom’?

The Fricdmans’ unbounded faith in the efficiency of the free market sys-
tem in improving the lot of everybody is derived from their acceptance of a
key assumption of Adam Smuth’s Wealth of Nations : if an exchange bet-
ween two parties is voluntary, 1t will not take place unless both belicve
they will benefit from it. However, the cvidence accumulated since Adam
Smith wrote his classic casts doubt on the vahdity of this statement The
real world has to deal with the phenomenon of ‘distress sales” by weaher
partners in the exchange process, having limited options and wcak bargain-
ing power. It is truc that the system ensures attainment of maximum possible
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degree of efficiency with respect to a given set of prices. But these prices
bemng determined by the market forces may fail to reflect social needs and
aspirations. Moreover, maximisation of aggregate income is not the only
criterion for judging the utility of our economic system. Questions of distri-
bution and stability of mcome are also important The authors would be
aware that it were these considerations which led to the erosion of faith ;n
the ability of the free enterprise system to deliver the goods. However, they
have hardly written anything to show how these objections can be met.

GOVERNMENT’S FAILURE TO PROMOTE THE GENERAL INTEREST

Instead, they launch a campaign to discredit the system of state interven-
tion by finding fault with its working. Most of the book deals with failures
of the government in promoting general welfare of the society, of misuse
of its apparatus by the vested ipterests to promote their sectional interests
at the cost of that of the general public, of corruption, inefficiency and
wastage of resources. Examples drawn from experiences of several coun-
tries, both developed and developing, and from a number of sectors of the
economy such as foreign trade, education, social welfare, industry, labour,
etc., are repeated to drive home the point that the governmental interference
into the economic system is harmful to the general public in whose interest
it is supposed to work. An empirical scientist can find fault with their metho-
dology. can point out that thereis nothing to show that the examples are
representative, or that the inferences drawn follow logically from the facts.
Itis also possible to lay hands on some factual mistakes as, for example, the
statement about India made on page 59 that “‘since it achieved independence
in 1947, 1t has received an enormous volume of resources from the rest of
the world, mostly as gifts” (emphasis mine). One can point out that what
1s true for a tiny country like Hong Kong (chapter I) which is projected as
a model of a free enterprise system, need not be so for a country like India
or Brazil or Indonesia or the UK. One can also say that the comparison
between India after independence in 1947 and Japan after the Meiji Restora-
tion in 1867 (chapter 2) does not take into account a number of relevant
factors and therefore the conclusion derived may be wrong These are
matters of detail. The substantial point that emerges with which there cannot
be much disagreement is that allis not well with the working of the
government 1n the economic sphere and that there are several reasons why
it should be like that.

The leaders who introduced the New Deal legislation in the USA, welfare
state measures in the UK, and economic planning in Tndia were all guided
by the lofty ideals of promoting the welfare of the masses. However, the
authors have given several examples to show how governmentalinterference
has fed to the promotion of secfional and not general interests. Trade unicns
clamour for and succeed in securing higher wages not at the cost of profit,
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which they may procliim, but at that of the peneral mas of convmers
and tax payers, The movement for public school svatenvin the VIS A paid T by
government and controlled by professional eduentors which wan sueyensbully
carricd through, ostensibly in the name of providing eduention toevay
child, has resulted in deterioration in quatity of teaching thouph the teachers
and educational administrators have benefited s tot in terms ot emolinments,
secutity of service and control over the eduentional system, The provision
of free or subsidised education at higher levels has actinlly vestlted in piving
more benefits to the rich, The contial of medieal eduention nnd hospitads
by the doctois thiough the American Medieal Associntion, Which {5 (hei
professional organisation, hasbeen vesponsible for thefower supply of doe s
so as to keep the salary of the profession at a hiph level even thouph soctety
nceds more doctots. That has also been responsible for the huposition
of several contiols resulting in higher costs off medien) enve,

The authots give several other examples, mostly drnwn from the eype
rience of the USA, to show how the powers of the stnte ave minuned by the
mierested burcaucrats and professionals {o promote thelr seetdonnd fnderests
in the name of serving the geneial interest, 1 fee) that these observitions aie
more or less true of a country like Indin adso, "Fhere In thun o whle pult bet
ween what the government as the custodian of 1he interests of the peneial
public should do and what it actually does under presuure of vented interent.
The resultant incfliciency and wastage are hipghliphted apaln nd npain,
“The 1illusion that nationalisation increnscs productlve efflelency, anve
widely shared is gone.” “The more bureaueratic nn orpuninntion, the prenten
the extent to which uscless work fends (o displnee vseful work i fnteresd
ing extension of one of Parkinson’s Laws,” ‘T he estabiishment of n donm
dependent relationship between bureauernts and (he benefielnghes i the
welfare programmes iends 10 corrupt the people involved, e cid resitt
is to rot the moral fabric that holds a decent rociely topethir,™

WHY SPECTIONAY NETERVLTS PRVNAILY



870 Kamta Prasad

admunistrators who administer the programmes. The money that they spend
on others belongs to somebody else, namely, the taxpayers, The authors,
therefore, submit that ‘““only human kindness, not the much stronger and
more dependable spur of self-interest, assures that they will spend the money
1n the way most beneficial to the recipients. Hence the wastefulness and
effectiveness of the spending.”

“But that 1s not all. The lure of getting someone else’s money 1s strong.
Many, including the bureaucrats administering the programs, will try to get
it for themselves rather than have 1t go to someone else. The temptation to
engage in corruption, to cheat, is strong and will not always be resisted or
frustrated. People who resist the temptation to cheat will use legitimate means
to direct the money to themselves.”

The authors mention several reasons why special interests prevail. Unlike
the Soviet Union or other totalitarian countries, political and administrative
powers 1n democratic countries like the USA are diffused in several hands
round which special interest groups cluster. And quite often the different
departments and wings of the government may follow different policies For
example, some department may spend money to discourage smoking ciga-
rettes, while another may spend money to subsidise farmers to grow tobacco.
The authors quote a few more examples. While many of these effects cancel
out, their costs do not. Thus “there 1s, as 1t were, an invisible hand in politics
that operates 1n precisely the opposite direction to Adam Smith’s invisible
hand. Individuals who intend only to promote the general interest are led
by the 1nvisible political hand to promote a special interest that they had no
intention to promote.”

The authors provide reason why such a situation is tolerated by the
public at large An individual who gets the benefit from any one programme
“‘can readily recognize that he and the small group with the same special
interest can afford to spend enough money and time to make a difference
mn respect of the one program Not promoting the program will not prevent
the others, which do him harm, from being adopted To achieve that, he
would have to be willing and able to devote as much effort to opposing each
of them as he does to favoring his own. That 1s clearly a losing proposition.”
Opposition to any sectional interest seldom comes from disinterested persons
concerned with the general interest : 1f at all i1t comes, it comes from other
interested parties Thus the majority that rules in a democracy is a “‘rather

special kind of majority. It consists of a coalition of special interest
minorities’’.

THE FUTURE
Having demonstrated the inefficiency of the government in economic

sphere and the supposed threat to freedom that it poses, the Friedmans
underline the need to eliminate restrictions and reduce the role of
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government by suggesting a number of amendments to the US constitution.
This programme of action amounting to a virtual revival of the much
condemned free enterprise system will find very few supporters, specially n
the developing countries Fabian socialism and democratic planning aie
not free from faults; but then, which system 1s? The inadequacies of state
mntervention cannot, in any way, remove the pitfalls of the free enterprise
system which may be even more harmful. Only a comparative evaluation
done objectively in a rigorous scientific manner can enable one to make
categorical statements. This the authors do not do.

T do not see any prospect of the revival of the old free market system
despite some recent developments in the UK, Sweden. France and the USA
about which a reference has been made 1n chapter 10 The future course of
action should be 1n the direction of plugging the loopholes which have been
detected 1n the functioning of the government 1n the economic sphere. The
problem can be tackled to a large extent if certain objective and preferably
quantifiable criteria reflecting the general interest are evolved and scope for
discretionary authority based on subjective judgment reduced. Project
appraisal based on social benefit cost analysis has already given us some
criteria. It 1s suprising that the authors have not made any mention of these
despite their widespread use in the USA for quite some time. It is true that
these techniques are not entirely fiee from shortcomings. But, given time,
effort and the necessary will, improvements can be made and are being made.
The future course of action should lie in that direction.

We have not been able to agree with much of what has been described
in the book. However, it must be said that 1t 1s a very interesting book full
of facts and arguments presented 1n a lucid manner. The book 1s written for
the general public; the style is accordingly less rigorous than one would ex-
pect otherwise It deals with several side issues and makes a number of
provocative statements By virtue of the persuasive style and scholarly treat-
ment of their subject, the husband-wife team authors, one of whom won the
Nobel Prize for Economics 1n 1976, succeed in producing an mmpact which
1s lasting. One 1s certainly wiser after reading this really readable book.

O



Book Reviews

Science and the Factors of Incquality

CHARLES MORAZE (with contributions by JAMLS A. DATOR, AuiMAD Y. AL-
HassaN, JosepH NEEDHAM, ANDRE K. OrLopO, FLDERICO PANNIER, S.N.
SeN and DeREK DE SoLLA PRicE). Unesco, Paris, 1979, pp. 273.

This UNESCO Volume, prepared under the leadership of the French
historian, Professor Charles Moraze, 1s a penetrating inquiry into the nature
of modern science, the dynamics of its evolution and development, and the
factors that have led to the present unequal international distribution of
both science and 1ts benefits. It also provides guidelines for the directions
that modern science must take in the future if it is to be a more constructive
force for balanced, global human development.

This book belongs to a new revolutionary movement in the history of
human thought This movement is of very recent origin. It began only in the
second half of the twentieth century in the aftermath of World War II. The
creation by rival super powers, over the past thirty years, of a destructive
power capable of exterminating all of humanity many times over, has accele-
rated this movement. Its central thrust 15 to question why modern science,
which over the past three centuries of its rapid development, had been ido-
hised as the harbinger of an era of global prosperity and happiness for all,
has itself become a powerful force for increasing the level of inequality
and tension and makes possible a grave threat to the very survival of
humanity.

Science and the Factors of Inequality provides us with a thought-
provoking discussion and valuable insights mnto the following fundamental
questions:

1. How has it come about that modern science 1s presently polarised
around two sets of nations at the centre of which are the USA and
the USSR?

2. Is the continuation of this tiend of polarisation necessary for the
further development of science?

3. Can this trend be reversed?

4. If not, how can the benefits of science be made available to the
three quarters of the global population in the developing nations?

5. How did the diffusion of science and its benefits occur prior to the
period of western dominance?
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6. How important a role did the developing nations of today play in
the historical development of modern science?

7. (@) What role did colomalisation and exploitative trade practices

have 1n the arrest of cultures so dominated and explorted?

(b) How did this limit the diffusion of modern science 1n the non-
western world?

(¢) Consequently, what 1s the legitimate share of responsibility for
the development of the non-western world that must be borne
by the western world?

8. (@) How has one non-western nation, Japan, advanced to the fron-
tiers of modern science while retaining its distinctive cultural
identity. ’

(b) What are the obstacles to similar advancement within the com-
ing decades by India, China, the nations of Latin America,
Africa and the Islamic world?

9. How did modern science become obsessed with material pheno-

mena and, in particular, with the technmiques of warfare?

10 'Why have the sciences of animate phemomena, and, in particular,
of man and his unlimited potential for synergic evolution, been
chronologically the last to be incorporated mto modern science?

11. How must modern science be redirected so that the logic of ethics
and love, compassion and generosity become its central motivation?

12 How shall we develop a creative fusion of modern science with the
wisdom and knowledge of the older civilisations?

13. How do we rechannelise modern science into its forgotten primary
mission of promoting global fraternmity and a just share of prosperity
for all?

The revolutionary movement for the holistic redefinition and redirection
of modern science which this book and others like 1t are facilitating would
be greatly accelerated if the concepts of human brothethood, the family of
man, and a common world government find greater public support and
practical political realisation. There 1s still time but the leaders 1n public
administration of all the national divisions of humanity are faced with a
critical choice They can accelerate the move towards the humanisation and
reuniversalisation of science and an egalitarian distribution of its benefits
under the auspices of a just international government or they can accelerate
the present realities of super power rivalry, wars 1n the third world, polarised
science, overconsumption for the few, underconsumption and malnutrition
for the many, and probably, sooner than later, catastrophe for all

Let me now conclude this brief review of Science and the Factois of In-
equality with the following words of Professor Charles Moraze :

....has modern science reached a point where in order to confront
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the future properly 1t must return to the paths of exchange and redis-
cover a sensitivity alive to all that takes place in a world community
in search of a new cultural order? ...The present inquiry asa whole will

be directed towards this eatremely important topic,
—JAIDEEP SINGH

Policies for Industrial Progress in Developing Countrics
Joun Copy, HeLen HuGHEs and Davip WALL (Eds.), (Oxaford University
Press, for the World Bank, 1980, pp. 316. )

This book consists of essays on the issucs that have to be resolved both
in the nitial stages and n the course of a process of industrial development.
There are ten essays by twelve individual contributors, and as the focus
of the book is on the decision-makers within the context of an official ad-
ministrative system, the essays deal with the issues within the purview of
specific ministries or departments. The subjects dealt with nclude the con-
tro! of the private industrial sector, trade and financial policies, nfrastruc-
ture and location decistons, the role of the public sector, and so on.

The book starts well, with the recognition in the introduction that indus-
trialisation 1s critically connected with the oveiall development of a national
economy. It also correctly points out that the esperiences of the industria-
lisation process shows that the policies concerning industrialisation have
played an important role in ensuring the silccess of an industrialisation effort.
What one would therefore expect of such a book 1s that the succeeding
essays would lay out the possible models or strategies of industrialisaticn
thrown up by both historical and present day experience, and specify the
tasks that were necessary on the part of a government which had opted for
one of these paths. If the experiences of Britain, Japan, the Soviet Union,
the countries of South East Asia and Brazil, and India, had been analysed
and the general content drawn from these specific experiences, an eatremely
important book would have emerged. For then the adnunistrator would have
known the right type of response to a problem within the specific pattern of
industrialisation that his country had chosen to follow.

Instead of this approach, we find that the discussion in all the essays
involves an approach to issues which shows that only one possible path of
industrialisation has been conceded by the editors and individual contri-
butors. This is made clear by the editors in the later half of the introduction:

Manufactures are generally more easily traded than other goods and
services, and foreign exchange and trade policies are therefore the
key to industrialisation (p. 9, emphasis added).

Tn other words, the key to development is s#ill the growth of national
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income, and it is only because manufactures are ‘generally more easily tra-
ded than other goods and services,” that the growth of manufactures 1s at
all to be encouraged. This 1s not a book of essays on industrialisation at
all, therefore, but a book on how the manufactured articles that are produced
within a country may best be exchanged on the international market, and
how these articles may, 1 turn, be best manufactured within the country,
For the contributors to this book, the troublimg questions of whether the
simple growth of national income, or the growth of mdustrial production,
1s really associated with the development of a country, are either irrelevant
or discomforting, so best forgotten about, as both the passages quoted below
show :

Thus : \
Considet, first, the impact of usury laws that impose an interest ceiling.
Shakespeare’s portrayal of Shylock 1s typical of the long standing view
of the money lender.... The village money lender 1s seen as fattening
himself by grinding the peasants’ faces in the dirt. While there 1s an ele-
ment of truth in these accusations, they are often caused not by any
inherent mequities 1n money lending, but rather by the attempts to
hinut usury (p. 103).

and :

1nvestment and pricing rules should be devised for purely entrepreneurial
purposes for public enterprises which will operate in an otherwise
market oriented economy, so that public enterprises will function as
private enterprises would 1f they existed. However, where public enter-
prises are set up Lo achieve second best efficiency and equity objectives,
the recent developments in what may be termed the ‘welfare economics
of imperfect economics’ are most relevant (p. 221).

What 1s the relevance of statements such as these to an administrator
faced with the problem of bonded labour on the one hand, or the plight
into which some of our heavy industrial units have fallen on the other?

Unfortunately, however, most essays in the book are not straight for-
wardly as irrelevant or as 1deologically loaded as the passages quoted above.
In many cases, the argument takes place at a level of abstraction which is
such that the administrator may not realise the specific context of the pattern
of growth of manufacturing output to which the recommendations are
perhaps appropriale, though even here only on the easy assumption that
development implies the growth of national income. This specific context of
growth 1s, of course, the one variously known asthe export oriented growth
model, the Brazilian model, or the South Korean or Singaporean model.

All the essays pose the problems in the context of this single kind of
growth model; and it 1s only the prose style of the contributors which may
lead to the impression that high policy issues have in all seriousness been
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tackled and discussed. Any serious administrator faced with the real probleins
of development in a developing country is well advised to leave such do-it-
yourself manuals alone.

For what causes disappomtment, and the apprchension that this may
be a dangerous manual, 1s the extieme frivolity with which any problem
which 1s beyond the imagmation of a contributor to undeistand and ana-
lyse, 1s written off'in specious phrases such as ‘national pride,” ‘vested interests
favouring tarff protection’ and so on. The only essay which 1t is possible
to recommend 1s the one by David Lim of Monash University, on Taxation
Policies Lim keeps away from 1deologically based assertions, and the con-
fining lumself to the effects of different kinds and rates of taxes on “micro-
economic’ behaviour, avords putting forward proposals which assume that
‘macroeconomic’ growth can take only one form.

—NASIR TYABI

r

The New Politics of Human Rights
JaMes Avery Joycg, Macmuillan, London, 1978, pp. 305, £12.00.

The denial of human rights is one of the immediate crises facing the world,
along with the crisis of energy and environment and of the possibility of
a nuclear war. In fact, in some senses, human rights violations warrant
predominant attention as scarcity of world resources has mamifested itself
in newer, and perhaps crueller, ways of human torture Similarly, the cflects
of the deteriorating environment have been felt tellingly by the poorer and the
less privileged sections of society. Only a nuclear holocaust, fortunately,
makes no distinction between the rich and the poor, at least not so far.

Joyce’s study 1s nteresting and puts on record a number of interesting
facts. He traces the history of the campaign for human rights, giving special
attention to the role of the United Nations and 1ts agencies and taking the
Universal Declaration of Human Rights, proclaimed by the UN General
Assembly 1n 1948, as some sort of a beginning, perhaps, a new beginning.

Jovce also analyses the state of the world since 1948, quoting specific
mcidents of human rights violations, and the reactions they evoked through-
out the world. Successes and fatlures are discussed with equal candourandthe
effort, more than the campaign, is depicted in reasonably realistic terms.

An attempt 1s made to update the application of the notion of hun,an
rights and an interesting discussion regarding the rights of privacy, knowledge
and death ensures Can one claim, as a part of one’s fundamental human
rights, the right to be free from surveillance, the right to information rele-
vant to the happiness of an individual and the right to choose between hife
and death for oneself, especially when one 1s terminally 111?

Similarly, the implications of test-tube babies, or of genetic or organic
implantations, on the question of human rights are also considcred.
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Some of the existing and possible measures, institutional and individual,
which might help the promotion of the human rights cause, are evaluated
and an interesting 1ssue, regarding the indrvidualisation of the campaign,
is made, although somewhat tentauvely.

Many of the questions the author raises are interesting, and some quite
important, the political and economic factors, 1 various countries, both
mhibiting and promoting the observance of human rights, are also discussed.

Though some spectal attention 1s paid to the thud world, mn the sense
that a separate chapter is dedicated to the discussion of the attitudes about
and within1t, one cannot but help see an occidental bias, perhaps unconsci-
ous, tmphcit 1n this and other parts of the book.

Joyce talks of torture and atrocities, but mainly about African and Asian
regimes. There is only one passmg reference to Vietnam and British atrocities
i Ireland, for example, get a 1elatively symipathetic mention.

Joyce, perhaps somewhat naively, says -+ “Happily,. even winners
are developing more concern foi the feelings and the needs of Joseis ”

He goes on to say: “Foir instance, in Washington, human rights
considerations have recently become an integral part of the process by
which the United States allocates aid to other countries.”

This, inspite of Iran, South Korea and Chile and. more recently, Pakistan!

Apropos South Korea and Chile, he offers them as instances of the
“winners’ concein for the loseis, saymng . “*A ceiling of $§ 145 nullion was
placed on aid to South Korea during 1974 because of alleged human rights
violations within that countiy. In thc same year, a limit of $ 25 million was
placed on military assistance to Chile .”

Can two pats on the back, instead of three, be a deterrent?

Naivete apart, Joyce 1gnores the most fundamental question 1egarding
human 11ghts * what happens when the choice 1s limited to the human rights
of one group o1 those of another? Third world countries, 1n which he takes
so much nterest, aie constantly being faced by thus dilemma The hun an
rights of the hoarder, the black maiketeer or the money lender, all operating
within and contributimg to a system that is economcally too weak to fight
them, m a strictly legal sense, and those of the masses who starve and are
allowed to be tortured by the elements.

The author neglects the analysis of power-bloc pohitics: representing sup-
port for repressive regimes and the using of food and humanitarian aid as
tools of neo-colonialism.

The study also suffers from a lack of conceptual analysis : Joyce not
reaily felling us, beyond quoting the Charter, what he means by human
rights. Does he, for example, think human beings have a right to an equitable
share of the world’s resources? He sees the possibility of ‘the sovereign state
yielding to the sovereignty of man’, but what of the conflicts, then, between

man qua man and man as a member of society?
—SHEKHAR SINGH
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Forecasting : An Appraisal for Policy-makers and Planners
WiLLiaM AscHER, The John Hopkins Umversity Press, Baltimore and
London, 1978, pp. 239.

William Ascher’s volume, Forecasting: An Appraisal for Policy-Makers
and Planners’, 1s a significant contribution m the area of public and private
policy-making In this stady he examines, over a fifty-year period, the empiri-
cal records of expert forecasts of (US) national trends related to policy issues
concerning population, economic growth, transportation, energy demands,
and resources.

The book adequately demonstrates the success or failure of past forecasts
and the methods used for them While analysing the relationship between
methods and results, Ascher identihes factors associated with greater accuracy
as well as with systematic biases Though sophistication in technigues and
methodologies, like the computer-based models, are important 1in forecast-
ing, he emphasises that the core assumptions concerning the broad context
are relatively more important and many times comparatively sumpler
nmethods may give more accurate results if the core assumptions are
realistic.

Forecasting plays a central role in all social and economic planning not
only because it determines how vast physical resources and money would be
spent but also prompts the commitment of national policies far into the future.
Yet the policy-maker has no method to know how to judge the reliability
of forecasts and whether theii accuracy 1s increasing over time. “The challenge
facing a policy-maker is to decide whether and how to use the projections
supplied by forecasting specialists, 1n light of the problematical nature of
torccasting. Policy-makers continually use forecasts. Whether they use
their own 1nformal, rule-of-thumb projections or the forecasts provided
by specialists depends on how well they can appraise these expert fore-
casts.”

The author diagnoses the reasons for bad forecasts and proiects the modes
and performance of forecasting in the futuie. The specific problems encoun-
tered to each forecasting area included in the study are covered n individual
chapters. The general problems, the author believes, are around one central
difficulty of providing good core assumptions, the most crucial requisite of
accuracy, and discusses them in the last chapter ‘Conclusion’.

Serious students of policy research and other dimensions of the policy
process will find the volume interesting and useful The non-specialist users
of the book would get a fair 1dea of the use and limitations of forecasting
methodologies.

—J. C. KAPUR
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Anticipatory Democracy—People in the Politics of the Future
Ed. CLEMENT BrzoLb, New York, 1978, pp. 405, $ 12.95,

The two crucial problems that endanger the very stability and survival of
our political system today are lack of future-consciousness and lack of parti-
cipation; which anticipatory democracy as a process “for combinmg crtizen
participation with future consciousness”, sceks to resolve.

The term ‘Anticipatory Democracy’ was first comed by Toffler, who set
m motion a very wide and 1ich variety of experiments “attempting to
incorporate both a conscious orientation toward the future and the active
participation of the citizenry”. The origin of this book can be traced to the
committee on anticipatory democracy formed in 1975 by Toffler with the aim
of spreading anticipatory democracy groups. Most of the contributors to this
book belong to this commuttee of over fifty futurists, professional planners
and futuie-ortented citizens. The movement addresses itself to the problems
of the future and tries to visualise how things would be in the years ahead.

The most striking part of the book 1s, of course, Toffler’s introduction,
Here Toffler not only spells out the aims and objectives of the movement but
also reasons the need for anticipatory democracy. According to him “Anti-
cipatory Democracy also compels us to ask how, when, and by what process
today’s increasingly obsolete constitutions must be rewritten. It forces us

" to ask how the Bil! of Rights must be expanded to fit the needs of the new
civilization”.

The book 1s divided into seven sections, While Section I deals with ‘Anti-
cipatory Democracy i Cities, States, and Regions’; the theme for Section
II 15, ‘Anticipatory Democracy and Legislatures’; Section III deals with
‘Anticipatory Democracy 1 Policies and Programmes’ whereas Section IV
15 devoted to ‘Anticipatory Democracy in the Workplace’, Section V dis-
cusses at length the concept of ‘Anticipatory Democracy in Citizens Move-
ments’; Section VI 1s about ‘Anticipatory Democracy Techniques’; while
Section VII sums up “The Future of Anticipatory Democracy’.

Chapter fifteen (Section VI) which deals with ‘Social Technologies of
Freedom’ deserves special mention. Here an attempt is made to find systematic
as well as effective tools and techniques that could be put to use in designing
an anticipatory democracy process Also the variations and combinations
that are likely to emerge are discussed at length. Some interesting 1ssues that
are raised 1n this chapter are questions like the number of peoplc that are to
participate and at what level and for how long? The kind of knowledge
and nterests the participants should possess. Whether the anticipatory
democracy process should make decisions for direct implementation, give
advice to decision-makers, or educate the public about the issues. An
important conclusion reached here 1s that “Professional planners often feel
threatened by the thought of greater public mnvolvement in the making of
plans. The detail in a plan from a planning department nsually far exceeds
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the conclusions from a public process. But the planners are often out of touch
with the feelings of the people”. Hence the need for creating a partnership
between the planners “and those for whom the planning is done”. This is
too true, but how and through what types of institutions?

Chapter erghteen (Section VII) which speaks of ‘The Deeper Implications
of Citizen Participation” warrants special mention too This essay tries to
assess the potential as well as the resultant stresses and stiains that would be
born from a serious pursuit of anticipatory demociacy. “The way we pre-
sently understand the world and the way we think about it do not and cannot
produce an approach to decision-making that 1s both anticipatory and
democratic”. 1t 1s rightly pointed out that the first task of the reader of this
book and of other such writings “1s to determine if 1t 1s enough to add antici-
patory democracy techniques to our present style of government or whether
we must hasten the transition between the industrial era and the communi-
cations era. . ”

Similarly the concluding chapter of the book which dezls with the futurc
of anticipatory democracy raises a number of questions like the directions the
anticipatory democracy movement should take. How to encourage individuals
and groups to explore alternative futures with an open mind, rather than
making choices and decisions on the basis of a single or implicity assumed
future? How can anticipatory democracy processes be utilised in developing
a wide rauge of alternative policies, as well as in examining the long term
impacts of those policies? How are citizens to be educated about the range
of choices and encouraged to state their preferences in meaningful ways?
How can anticipatory democracy processes include the minorities and the
disenfianchised parts of the community? Can those who currently hold
power learn to be open to a future that is different from the situation through
which they first gained power? A host of thought provoking questions are
thus raised.

This book compels us to think about the future. Though it is too short
a period now to judge the impact of a movement of such dimension and scope,
for anticipatory democracy 1s still in its evolutionary stage, much more is
expected of 1t in the future. It definitely is a movement work watching

—SuUJATA SINGH

The Futurology Workshops, 1976-79
NCST Panel on Futurology, Department of Science & Technology., Govern-
ment of India, 1980, pp 78 (mimeo).

The Government of India set up a panel on futurology in mid-1973 under
its department of science and technology. The panel, in an interim report,
identified nine strategic areas and prepared scenarios with 2000 AD as the
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focus and presented the likely and desired future perspectives and available
options 1n these fields. The panel’s iaterim report was published m 1973 but
1t does not seem to have provoke much enthusiasm, probably because, to
the Indian public, the present 15 too much with them to let them turn their
thoughts to the future. ‘

Undeterred, the panel has gone forward with its work and the brief pub-
lication under review 1s the result. Heie the activities of the several workshops
held by the panel during 1976-79, 1.¢., before and subsequent to the mterim
report, are described. These workshops, as the publication says, were of two
types: ‘awareness workshops’ and ‘thematic workshops’. They were organis-
ed mostly 1n collaboration with private organisat:ons that showed some inter-
est 1n the field of futurology/future research. Indian universities, the national
laboiatories and simuilar others were also co-sponsors Agencies of the Central
Government like the NCERT and those of the State Governments such as
the futurology panel of Maharashtra also came forward to sponsor the
workshops.

The objective of the workshops, in detail, are several but the most smpor-
tant, obviously, 1s to create an awareness among the public of the future.
especially in those areas where forecasting needs eaily corrective and antici-
patory action. The immediate group of beneficiaries of the workshops are,
therefore, administrators, managers, planners, and policy makers.

Between the two types of workshops, ‘awareness’ and ‘thematic’, the
latter are natuially the moie interesting as their proceedings give glimpses
of, what ought to be, a serious approach to tackle future problems. The stan-
dards, we may concede, are far from unifoim; the recomimendations range
from fanciful flights to terse comments. The workshop on ‘Materals 1 the
Future of India’ had apparently bitten off more than what it could chew.
It innocently calls for long term goals, upto 2000 AD and beyond (with a
single minded devotion) to produce 100 million tons of steel, 120 million fons
of cement and 5 mitlion tons of alummium Tn oune sweep this workshop also
wants to “distribute the ownership and use of materials uniformly in all sec-
tions of our population”. Much more 1s there but let that not detain us.
The workshop on ‘Futurology on Use of Chemicals in Agirculture with
Particular Reference to Future Trends 'n Pest Control’, at the other end, goes
down to such details as the use of neem products (chemicals?) for pest
control and calls for their ready-to-use formulations. The unit on ‘Higher
Education® goes again back to fanciful figures of education and asserts that
Incha should aim at hundred per cent Iiteracy by 2000 AD. The textile indus-
try panel, of course, lauds the government policy to freeze the evistingloomage
m the mill sector and produce the entire additional textile requirement in the
decentralised sector, but immediately takes back this compiiment saying that
1t has serious doubts about the achievement of this objective “unless the mill
sector 1s encouraged to play a very active role to promote decentralised textile
production”; and, thereby, does 1t forecast 2 wholesome transformation of
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have no control. The democratisation of the decision-making process on international
economic matters has not taken place

The report of the Commonwealth Group of Expcits reinforces the conclusions of other
analyses, such as the Brandt Commussion, that the world economy faces a crisis of unparal-
leled dimensions; balance of payment problems of a magnitudc hardly conceivable a few
years ago; slow-down 1n world economic activity and growth; simultaneous growth of un-
employment; 1dle capacities; and double digit mflation,

The combination of these separate adverse factors results in grave problems for the
world at large However, the negative trends in the world cconomy have most markedly
manifested themselves 1n the very low rates of growth in respect of the low income countries,
The developmental prospects of the developing Commonwealth countries of Asia and the
Pacific have receded, and the low imncome countrics amonyg them face a nuilification of their
efforts at social and economic progress with the consequent implications for their political
stability, The particularly vulnerable posttion of the o1l importing developing countries
results from, and n turn gives rise to, the profound asymmetry i the qualitatively diffe-
rent impact on the econonues of these countries and the developed countries This fact
needs to be 1ecogmsed and requires adequate 1esponsc by the international community,
Such a response will include not only mechanisms for improving the balance of payments
deficits of the o1l importing developing countries but also provision of financial support
to them on an adequate scale for carrying out the requisite structural adjustments in their
economyes over the medium term.

ISSUES FOR NEW APPROACHES

As brought out by different objective studies, the 1ssues for the 1980s would be - the
mmphications of the energy transition, new approachces to development finance covering
balance of payments, 1ssues as well as problems of indebtedness; protectiomism and the
re-deployment of industry, inflation, food security, environment; and the intensification
of economic cooperation among developing countrics Apart from the growing inter-
dependence amongst nations, there is also the mcreasing interrelation between problems,
For, almost 1n no key area of concern—whether 1t 1s energy, finance, protectionism, trade,
raw materials—are adequate solutions possible for any given sector without consequent
mmplications for other sectors. It 1s this new interlocking nature of the problems and the
package approach to their solutions which emphasise the shared responsibilities for inter-
national development on the part of all groups of nations and thus reinforce further the
mherent rationale for greater and morc effective cooperation at the inter-governmentel
level during the eighties

There are several mmplications of the energy transition. What 1s more, these are
profoundly asymmetrical as they arise from the present disparities among developing and
developed countries 1n their use of oil, the relatively greater scope for conservation of
o1l by developed countries and greater technological and other abilities of the developed
countries to develop alteinative sources of energy. The recommendations of the
Commonwealth Group of Experts 1n regard to development of energy potential, measures
for enhancing energy conservation and woiking out of a global energy policy, need to be
mmplemented urgently taking mto account the above-mentioned asymmetry.

As rightly pointed out by the Commonwealth Fxpet ts, the financing of balance of pay-
ments deficits of o1l importing developing countries will be a critical 1ssue, particularly in
the 1980s The massive and continuous o1l price intreases with oil prices rising by 125 per
cent from the end of 1978 to the first quarter of 1980, has already very seriously affected the
balance of payments position of these countries The aggregate current account deficit of

the non-o1l developing countries would rise from US § 36 billion 1n 1978 to US § 68 billion
m 1980, mising further to US § 78 billion 1n 1981. Moreover, recession n developed coun-
tries and new protectionism would restrict the ability of developing countries to increase
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their export earnings and thus compound further their balance of payments problems.
It needs to be underscored that the relatively smooth adjustment of the world economy
after the 1973 o1l price increases cannot be expected to be repeated 1n the present situation.
The private international capital market played a major role in recycling surplus funds
at that time, with the IMF and other official institutions playing a very modest role m this
process The net external assets of o1l exporting countries, according to IMF, are expected
to increase from some US § 190 billion in 1978 to over US $400 billion at the end of 1982,
There are, therefore, widespread apprehensions about the capacity of the mternational
capital market to cope with this mounting volume of funds requiring recycling Moreover,
a major share of recycling to non-o1l developing countries was concentrated m the past (o
a limited number of countres, whose 1ncreasing esternal debt position may hmit their
ability to borrow further. Secondly, low income countries cannot afford to borrow on
commercial terms to finance their balance of payment deficits Hence, the new and pressing
urgency of a sigmificant augmentation 1n the resources of mternational financial institutions,
as well as of devising new institutional modahties Indeed, one o! the main conclusions
reached by the Commonwealth Group of Experts is precisely this need for greater coopera-
tion at the governmental level in the financial sector, given the mability of any one country,
or group of countries, acting alone, to provide adequate solutions CHCGRM-II should
pronounce itself in favour of the scheme regarding ‘jomnt guarantees’ and the evolution of 4
world development fund, mentioned in Appendix 1* of the Report of Commonwealth
Experts
Jt should be stressed that recycling of funds to develeping countries 15 required not
-only to enable the cconomies of these countries to survive, but to assist 1o sustaming and
1 rawsing the level of global economic activity. As the Brandt Commission Report notes,
if the developing countries outside OPEC had cut their imports of manufactured goods to
meet the increased oil prices of 1973-74, there would have been 3 milhion more unemployed
in the OECD countries By mamntaining their trade in manufactured goods with the newly
industriahised countries alone, the developed countries have gained on the average 900,000
obs 1 each of the years 1973 to 1977. The role of developing countries m mamtamnmg a
high Tevel of world economic activity 1s even greater {eday, given the domestic recessionary
conditions, and restrictive policies obtaimng 1n most developed countries
At the same time, however, given the imitations of both private capital markets in pro-
viding recycling on the same scale as in the past, as well as the growing debt burden of
developing countries to borrow on commercial terms and conditions, there 15 a need to
devise new mechanisms for providing funds on appropriately concesstonal terms and con-
ditions A specific measure requiring urgent consideration 1s to subsidise the effective rate
of 1nterest payable on loans to low income countries While the many least developed
countries of the region may require outright grant terms, other low income countries, need
{o be provided with highly concessional terms through the use of an nterest subsidisation
mechanism
Over and above the immediate problem of providing balance of payments support to
maintain their level of economic activity and to carry out their modest development plans,
low 1ncome countries need very substantial addrtional assistance to enable them to carry
out adequate medium term structural adjustments 1n their economies This would require
a greatly increased flow of resources to develop their energy potential A substantial flow
of additional funds would also be required for other projects 1n the fields of essential infra-
structure such as transport, power and communicatrons as well as in augmenting their
€3 port capacifies.
Thus, 1n the contest of balance of payments problems and the need for structural ad-
justments, the three proposals made by the UN Secretary General in July 1980 regarding

*Not included here—Ed,
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the call to the IMF and the Woild Bank to enable mcreascd assistance to finance the cur-
rent balance of payments deficits of all oil impoiung developing countries, immediate
establishment of a US § 5§ billion fund for additional assistance for low income countries
for the year 1981 and an immediate increase in the volume of investment for exploration,
development and exploitation of energy potential in developing countries descrve an
urgent and sympathetic consideration by the international community.

INTERNATIONAL TRADE IN THE EIGHTIES

Trade policy matters will continue to be a main pre-occupation of the 1980s for the
entue nternational community. CHOGRM-I had noted the fundamental importance of
freer nternational trade to economic development and had stressed the importance of
more access for agricultural products to the major consumer markets Heads of Govern-
ment had then evpressed thewr concern over rising protectionism in the mdustrialised
countries against manufactured goods which countries ol the CHOGRM region were
well-equipped to supply. It needs to be stressed that the developing countries of the region
are significantly dependent on exports of primary goods, For mnstance, the share of pri-
mary commodities 1n the total esports of Fiy1 during the years 1970 to 1976 was 97 per cent,
of India 54 per cent, of Malaysia 87 per cent, of Singapore 63 per cent, of Sr1 Lanka 93
per cent Even among primaiy commodities it 1s gencrally one or two commoditics which
have a large share in the exports of individual countries, This heavy dependence on primary
commodity exports, and especially on a few primary commodities, has led to their extreme
vulnerability m mternational markets It 1s, therefore, neeessary to take steps for the stabi-
lisation of primary commodity prices at remunerative levels. 1t may be mentioned that Iittle
progiess on agricultural products was achieved in the Tokvo Round and a determined effort
1n this direction 1s needed

Tn respect of processed and manufactured goods, there 1s considerable potential for the
low income countries of South Asia. to increase theut exports of commodities like textiles,
clothing, footwear and leather products It has been estimated that out of the total exports
of these commodities of the developing countries, which are placed at US $18 billion, the
countries 1n South Asia acconnted for only US §$2 billion The present tanff and non-tanfl
structure 1s, however, loaded against the growth of such exports. There are very low rates
of tanff, and practically no non-tanff barriers for mndustrial raw materials Iike ores and
fibres and escalating tar:ff barriers tn accordance with the degree of processing of raw mate-
rials Even more important, there 1s growing resort to non-tariff barriers after placing abso
lute ceilings on the volume of exports There 15 need to reverse this ominous trend towards
a ‘new protectionism’ through the non-tarff measures described as ‘voluntary export res-
traints’and ‘orderly marketing arrangements’, etc Such arrangements which were considered
temporary remain in operation even after the Tokyo Round. What 1s worse, certain com-
modities mentioned above, like foot-wear and textiles, which are crucial for the foreign
exchange earnings of developing countries, have been made exceptions 1n the tariff cutting
formula of the Tokyo Round It is essential that the discriminatory quantitative restrictions

regime against exports from developing countries, like the Multi-Fibre Agreement, should
be dismantled and free access for textiles exports of devcloping countries be ensured. An-
other major area n which early progress 1s needed 1s the 1ssuc of ‘safeguards’. There is also
a nead for institutional reform of the GATT machinery which 1s not well-equipped to dea!
with non-taniff measures Tt should be reiterated that developing countries are not the only
ones that will benefit from the reduction of trade barriers. Protectionist measures sertously
mjure the developed countries themselves The report of the Commonwealth Group of
Experts notes a recent study which shows that the effects of protectionist measures imposed
by the United States of America between 1975 and 1977 resulted 1n extra costs to United
States consumers of US $ 600 mullion for sugar, US § 125 million for pharmaceuticals and
US § 500 mullion for television sets. These are indirect and immediate cost. In addrtion
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there are indirect effects resulting from misallocation of domestic 1csources to less cflicient
sectors at home

- As mentioned n the report of the Commonwealth Fxperts, the recent studies do not
confirm the view that unemployment rates 1n developed countries are highly sensitive to
competition from developing countiies While positive adjustment pohicies need to be
adopted, safeguard action should be permutted only under hmited and clearly defined
condstions and needs to be linked with the former,

The mnflation problem will continue to be intractable during the 1980s While one can
differ atout the causes of the acceleration in inflation, no one can denv 1ts harmful effects
on growth—both direct and indircct. However, the current 1esponse of individual industria-
hised countries to the spectre of mflation in the wake of the recent o1l price increases, 1s to
toltow hughly restrictive demand management policies in an uncoordinated manner, which
niay aggravate the problem and lead to a global recession instead

= For the countries of the CHOGRM region, where populous low income countries are
located, particular attention would have to be given in the 1980s to tood problems Ade-
quate arrangements for provision on a concessional basis of fertilisers and pesticdes to low
mcome countries m CHOGRM region and assistance for augmenting irrigation facilities
would help these counfites 1n achieving sclf-sufficiency in food.

Another uaportant 1ssue for the 1980s would be the harmonisation of the objectives
of environmental mmprovement and ecconomic development Environmental management
should be made an mtegral part of the development planning process and mutual exchange
of experiences 1n this important ficld should be encouraged. The inter-relationship between
natural resources, population, development and the environment 1s nowhere more -reie-
vant than in the CHOGRM region

With greater matuiity developing in international ielations, the thinking durme 1w
1980s can be expected to shift from the political plane to the economieplane €447 Zor 2
itself is likely to place accent on economic and technical cooperation The weprp: = =
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A GRIM SCENARIO

To sum up, the present world economy presents a grim scenario, with o dangerous
slow-down n output, a high rate of inflation, a deceleration in world trade and a conse
quent acute impact on the balance of trade and payments positionof oil importing countries,
The net o1l importing developing countries with low per capita ncomes are in an acutely
cufficult situation faced, as they are, with both the direet impact of the massive o1l price
increases, along with its effect through a rise in the cost of their manufactured imports, as
well as a reduction 10 the demand for their e ports in the markets of developed countries,
The combination of these factors not only places in jeopardy their hopes of achieving
agricultural and industrial progress and a rapid increase 1n their per capita incomes, but
threatens the very survival of their economies unless adequate and effective remedial
measures are forthcoming Such measures need to be directed not only to assist in their
ymmediate balance of payments problems, but also to enable them to make medmum-térm
structural adjustments,

Moreover, 1t has been stressed that, the principal international economic problems con-
fronting the world today arc interconncected, with viable solutions in any given scetor re-
quirme parallel action 1n others  As the same time, no onc country, or yroup of countrics,
developed or developing, can resolve these 1ssues i asolation This is the logic of a coordina-
ted enamination of the major 1ssues through a meaningful dialogue between all concerned
parties The proposed Global Round of Negotiations, whose agenda, procedure and time-
frame will shortly be under discussion at the Speeial Sesston of the UN General Assembly,
can hopefully, provide an appropriate forum for such an ciercise. For this forum weil
enable all concerned countries, developed or developing, regardless of cconomic or social
systems, to consider the components of an international action programme in the
principal areas of common concern,

The mternational community should spare no ingenuous cfforts to get North South
dialogue out of its present morass All possible initiatives and apnroaches that result in
conerete agreement and build confidence among nations needs to be encouraged. For
agreements to be effective, the dectsions must be based on consensus and at the same time
these must result in necessary structural changes addressing themiselves simultancously to
short, medium and long-term requirements,

CHOGRM-IT, representing more than one-fifth of mankind, spanning an cntirc hemis-
phere, and bringing together countries at various stages of cconomic development, consti-
tutes an almost unique gathering, It thus has a particutarly relevant role to play mn articulat-
ng 'ts concern that the international community, and developed countries 1n particular,
should shape order from contradictions, pm-point new responsibilitics, realise mutuality

of mnterests, understand the urgency and inter-relationships among problems and hence the
need for the mternational community to adopt concerted and mutually consistent measures
in a time bound manner including, wherever necessary, new rules of the game and codes of
conduct as much for governments as for economic enterpriscs.

O
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Alternative Development Strategies
and the Future of Asia

[United Nations Institute for Trammng and Research (UNITAR)
held an International Confeirence on ‘Alternative Development Stiate-
gies and the Future of Asia’ in New Delhi m March 1980 under the
sponsorship of Jawaharlal Nehru Univer sity, Jawaharlal Nehiu Memoi ial
Fund, Gandi Peace Foundafion and Public Enteiprises Centie for
Continuing Education (PECCE).

The Conference set up five working groups, each entrusted with the
task of considermg the papers on specific topics allotted to them and
preparing then repoits, including 1ecommendations The five gioup
repoits under the 1espective titles are given below ]

Group I: Industrialisation and Development
of Asian Countries

The countries of the third world mncluding those of Asia have been undergoing a slow
process of industrialisation for some time with the pace being somewhat accelerated after
the conclusion ot the sscond world war This period has seen most countries ot Asia becom-
mg free of impenal political control However, the snapping of the colonial link has not
meant their full independence, 1t has merely replaced an overt political ink with a new
pattern of subordination to the economies of the former metropolitan powers

This subordimation is seen quite clearly in the patterns of industrialisation that have
taken place so far Most countries started with import-substitution mndustries catering in-
evitably for the consumptton needs of their elites, when the narrow limits of this domestic
market, determined by the low levels of income of the masses, prevented the further ex-
pansion of such industries, they turned towards a policy of export-oriented industrialisation,
Here 1t must be noted that this was not entirely a deciston fully 1n the interests of even the
ruhing elites, international capital, faced by crises and rising wages 1n their home countries,
were looking for manufacturing facihties in cheap labour markets, another factor that arded
this process was the development of technologies of production and control that permitted
international capital to break up production into units manufactured n factories sited mn
different parts of the world This conjuneture took place under the sponsorship of inter-
national agencies and there emerged an alliance of international capital operating mainly
through trans-national corporations and the ruling bourgeosie of Astan countries which
carried through, in many of them, a process of dependent industrialisation, It was argued
within these countries that access to the world market and the technology necessary for
the production of goods acceptable to that market could be obtamned only through the
'[nfcs and that foreign capital was also necessary to supplement the small local accumu-

ations

-
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The countries of Asia arc now at varying stages of this process and this has resulted n
different groups of countrics being at varying levels of integration into the world capitalist
economy. Some countries have been for some time purswing policies of export-oriented
mdustrialisation and are locked firmly 1nto the system Others are cntering this”phase now.
The only countries of Asia which have not become a part of this process are those which arc
i a stage of transition (o socialism,

The group examined the results of this phase of industrialisation i many countrics,
paying particular attention to the experience of countries which are often held up as models
of industrial development While recognising that a certam development of the productive
forces had taken place, the group noted, among others, the following results &

(i) the domination of the industrial sector by foreign capital, causing often a diver-
gence between national objectives and those of the industrial scctor,

(r) the proliferation of industries that are labour-ntensive, low in the level of techno
logy and are hazardous {o the cnvironment;

(ui) the usc of resources to produce goods for the world market and the country’s own
ehitc consumption needs and conscquently, the withdrawal of such resources from
activities that would satisfy the basic needs of the masscs,

(1v) the inability of these countrics to develop a basis for self-reltant technological
growth and the perpctuation of a relationship of dependency in the sphere of
technology;

(») increasing levels of oppression of labour, particularly women and children;

(vi) growing inequahtics mn the distribution of wealth, and

(vn) the virtual extinction of the trade union rights of the woikinge class, the steady
erosion of the democratic rights of the people at large and the establishment of
authoritarian forms of governmen! when the exploitation of labour in ndustry
and agriculturc becomes so severe that it cannot be carried on under democratic
forms of government.

The group also noted that this pattern of industrialisation, being cternally oniented,
lacked anystructural connectron with the agricultural sector of these countries and had
mn fact contrnibuted, 1n many mstances, to a decline 1n agriculture; the necessity to secure
wage-labour for the industries and the need to heep such wages at a low level has often
compelled the state to depress prices for agricultural products

The group noted that the chief instruments of international capital were the TNGs and
that then activities have exerted a tremendous influence not only on the industrial sector of
many Asian countries but also on their social, cultural and political structures as well In
considering the nature, characteristics and impact of TNCs, the group saw the following
main features :

(i) TNCs are engaged in Asian countries 1n extractive, import-substitution and export-
oriented industries;

() they operate 1 the form of wholly owned subsidiaries or joint ventures with the
indigenous bourgeoisie and, ncreasingly, with the state sector. Even in cases
where they hold a minor share of the cquity, they are able to enjoy toral control
over the enterprise through management, ! the ownership of technology and access
to markets. In fact equity ownership is no longer relevant to control, and
proposals for the dilution of equity supposedly 1n the national interest serve merely
to transfer resources of the host country to the TNCs and create a vociferous
support base amongst urban petty bourgeois sections;

(ur) the alliance between the mdigenous bourgeoisie and the TNCs has an mnpact on
the configuration of class forces 1 the host country;
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TNCs have grown very powerful and are often able to exert pressure on the politi-
cal systems ot the host country, they have been able to obtain guarantees for the
securtty of then mnvestments and have often found 1t possible to bend to their own
mnterest laws and regulations such as on pollution control, and environmental con-
servation; and

there 1s an 1ncreasing relationship of mutual support between TNCs and inter-
national agencies like the Ford Foundation; sometimes TNC entry occurs under
the aegis of such influential international mstitutions.

The group also focussed 1ts attention on free trade zones (FTZ) which have been estab-
Iished 1n a number of Astan countries as an element of the pachase of incentives designed
to attract foreign mvestment to these countries Tt was felt that FIZs, should be seen as
an mtegral part of the policies aimed at opening the countries of the periphery to TNC
penetration, The following characteristics of the FTZ strategy were noted by the group *

O]

(1)

(ur)

@)

The

though beginning as enclaves in limuted aréas, the concept gradually extends to
cover the whole country; mn any case such imnvestments have their cffect on all sec

tors of the economy,

although most industries established in such zones may be labour intensive, they
are capable of easy transfer to other sites 1f laboui costs were to rise; 1n fact some
ofl the equipment may have been rendered obsolescent in the metropolitan coun-
tries by rising wage costs;

the operations of these industries 1s generally characterised by a fragmentation of
the process of production; what 1s produced ;n one FTZ may only be a component
ot a product that will be assembled elsewhere No technology transfer takes place
mm such FTZ production, and

while the FTZs established earlier drew investments from the advanced industrial
countries, late-coming FTZs appear to be attracting labour intensive industrics
from areas which are shifting to relatively more sophisticated industries

group felt that the process of export-oriented mdustrialisation culmmating in the

FTZ concept has some serious implications for the social and political structures of the host
countries. It noted the following for particular emphasts ,

(1)

(1)

H

the competition among Asian countries to attract foreign investment and to estab-
lish FTZs offering ever more generous mcentives, has considerably reduced their
bargaining power ws-g-11s the TNCs;

the demand of the investors for cheap docile labour leads them to exploit the sub-
ordinate status of women in these countries resulting in the preponderant employ-
ment of girls and young women; conditions of work are such that many of them
are rendered unfit for further work after a few years; safety at work is neglected

Trade uniomsation is discouraged erther by law or by other pressures; this has
led to the growth of an unorganised and exploited working class with no bargaining
rights Though these conditions may at first be restricted to the FIZ enclaves, they
are likely to permeate very quickly the entire ndustrial relatrons system of the
country, and

(i) the demands of investors for political stability may lead to the grant of constitu-

tional and other legal guarantees aganst nationahisation; 1t may also lead to the
suppression of labour unions, the working class n general and all forms of‘pol‘m-
cal dissent Indeed the political imperative of esport-oriented mdustrialisation
appears to be authoritarian regimes :

The group did consider the possibility of using TNCs o the advantage of Asian countries
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since 1t was fzlt that, in the context of the present international system, they had a role to
play at least 1n the diffusion of technology. However, the group concluded that they could
be beneficial only when the host country possesses the following : the political power and
will to select, 1n the national interest, the arcas in which they would be permitied to operate;
to oversee carefully their adhcrence to stipulated conditions; and simultaneously, to invest
proportionately 1n indigenous research, development and training so as to assimulate this
technology and upgrade 1t suitably.

Considering all these factors and examining the expeniences of various countries, the
group came to the conclusion that the process of export-oriented industriahisation through
the agency of the TNCs has not been successful in furthering the ¢cconomic development of
these countries and has, indeed, been actually inimical to it. These countries have seen the
growth of an increasingly inequitable system of distribution of wealth, greater exploitation
and immuserisation of the masses of people and the evolution of non-democratic regimes,
The group also saw a connection between this process of industrialisation and the increas-
mg militarisation of several countries and the growth of the concept of *disciphned® socicties,
Tt was also noted that the process involved not only the transfer of hard technologies but
also a package of 1deas and practices in the management and manipulation of pcople in the
mterests of the foreign owners of capital, and their local allics.

Looking into the future, the group felt that the inherent imits of export-oriented indus-
trialisation would soon be reached. There 1s a rising tide of protectionism in the advanced
countrses which are the markets for these products Just as the internal market has inherent
Imitations duc to the class nature of their socicties and the conscauent patteins of unequal
income distribution, so also have international markets which are under the control of
TNCs It was felt that soon the mitial spurt of industrialisation based on exports would ex-
perience a slowdown lcading to a possible stagnation; more so in a situation of crisis in ad-
vanced caprtalist countries brought about by working class miltancy.

This perception of the failure of the process of export-oriented mdustrialisation led the
group to an exammunation of the very objectives of industrialisation and of the class forces
1n Asian countries that mfluence such objectives The group felt that a genuine process of
mdustriahisation geared to the needs of the people of Asian couniries could be launched
only through a realignment of the leading class forces resulting in a redistnbution of income
and assets among them on the basis of which a production pattern susted to their consump-
tion needs would emerge. Such a production pattern and its manner of organisation would
be determined by the broad mass of the people and would favour the production of goods
bastc to the needs of the entire community; it would ensure desvclopment in all regions of
ths country and would not impoverish 1ural arcas in favour of urban; it would climinate
the dehumanising and alienating effects of industry on men and women and end the evplosta-
tion of all labour including discrimination based on sex; it would optimise the use of indi-
genous resources and would be based on a conception of self-rehance; 1t would also be
integrally hnked 1n a mutually supportive relationstup with the agricultural sector and it
would be 1in harmony vath the environment

Convinced that 1t would be the internal dynamics of these socicties that would deter-
mine when they launch out nto such a programme of industriahisation, the group looked
at the class relations of Asian countries in general. It saw that at present the dominant
position was held by a ‘relatively strong’ class of merchant and industrial cagpitalists who
had, 1in varying degrees, entered into an alliance with international capital from a position

of weakness It was indeed the inabihity of this class to carry forward a process of growth
leading to the development of the country’s productive forces that enabled foreign capital

to play such a role The group also found that 1n some countrics, capitalist development
had reached a point where a differentiation could be made between the big capitalist class
which favoured an alliance with international capital and smaller capitalists who, because
of their size, had differences with both big domestic capital as well as international capital

However, taking the general overall considerations mto account, the group felt that this

5
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capitalist class could not fead o1 carry out a genuine programme of industuiahisation Such
an attempt could take place only under the leadership of the working class and the poor
peasantry allied with those of the bourgeoisie who weie willing 1o accept this leadership

The discussion of the genetal class relations of Asian countiies i the specific process of
industrialisation led the group to see three broad categories

(1) countries which were .n the process of transition to soctalism
(i1) countries where the bourgeoisie has taken control of the process of industrialisa-
tion and had used the state to further its economic and political 1nterest, and
(1) countries where processes of industriahisation are dominated and directed by
mternational capital

Looking at the processes of industrialisation 1n these three categories, 1t was observed
that the bioad goals of the first group ot countries could be described as follows

(1) the removal of mass poverty and raising the material and cultural levels of Iife,
(1) the establishment of a self-reliant economy free of the domination of mternational
capital;
() raising the technological level with a choice of technology appropriate to specific
conditions, and
(1v) the creation of a defence capability designed to ensure national sovereignty

These goals are set 1n a context of pohtical independence free from external influences
and their achievement 1s ensured through the following strategies

() equal emphasis on agriculture and industry, on heavy and light industry, on simple
and advanced technology, on town and country, on men and women;

(1) greater emphasis on the production of the means of production, 1 e., equipment
goods, and

(i) working consciously agamnst regional imbalances and creating within regions a
regionally integrated economy

These societies are now engaged 1n developing their forces of production o establish
an industrial base suttable to their needs, in this task some of them are now seeking the
collaboration of TNCs Those states are not yet classless, but nevertheless the people as a
whole are moving as a unified force in developing themselves, 1n this context they feel strong
enough to bring 1n technology from all sources and use 1t to subserve their goals and objec-
tives They are aware of the historical experience of other countries with TNCs, yet appear
confident of containing their influence May they succeed n this purpose

Countries of the second category are class societies where state power 1s held by a
combination of the industrial bourgeoisie, semi-feudal and capitalist Tandlords and the state
bureaucracy Industrialtsation i these countries 1s pursued with the aim of strengthening
therr class rule which means the accumulation of capital n the hands of the ruling classes,
the industrial bourgeorsie makes sporadic attempts to attain a position of strength vis-a-vis
ternational capital so that accumulation would be relatively 1n their favour and s
generally motivated by a desire to achieve a,position of relative economic and politienl
independence Though they basically operate i a position of subordmation, there have
been scattered examples of local mnitiatives to develop strategies based on strengthening

local and decentralised production
The strategies followed by these countries m the process of industrialisation can be
broadly enumerated

(1) the establishment and expansion of a state sector which will create the conditions
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for the expanded reproduction of capital and crcation of job opportunitics for the
petty bourgeoisic, thereby broadenmmng its support base; the state scctor becomes
essential because the industrial bourgeoisie lachs capacity for accumulation for
establishing the nccessary mfrastructure and machme-bwilding industries; 1t also
ensures their political control; and

(1) the creation of a class of small capitalists in industry and the adoption of measure
designed to develop capitahist refations of production in agriculture However, these
agrarian changes are resisted by the landlords whose best interests are served by
keeping the peasants in a state of bondage. Merchant and userer’s capital i rural
areas acts as a fetter to the development of industrial capitahism in agriculture. The
continuing impoverishment of the peasantry leads to a shrinking of the domestic
marhet; this in turn affects manufacturing industry and compels them to Took out-
wards to esternal markets. Thus the sceds of crisis are inherent in the nature of the
ruling alliance

The processes of industrialisation followed by the third category of countries, which 15
the largest in number, have been outhned carlicr, The relative weakness of the capstalist
class and the capitalist inchnations of the petty bourgeoisic in some of these countries have
led to therr cooptation by international capital and the ereation of burcaucratic capitalism.
Industries 1 these countries, as outhined carlier, are dominated by the demands of the
internattonal division of labour.

Looking at the present balance of forees in countries belonging to the two latter catego-
ries, the group noted that the orgamsed working class alone in these countries 1s not yet
strong enough to achicve a radical redistribution of income and assets.  While the balance
of power 1n these societies can change in favour of the broad masses, only with the actine
mvolvement of poor peasantry and agricultural labourers, historical espericnce has shown
that they can be organised only 1n alliance with the working class and the progressive sce-
tions of the petty bourgeoisic. Such an alliance is not yet in being In the short run, indus-
trialisation strategics must be so designed as to strengthen these sections of the domestic
capital which are attempting to attain a position of relative autonomy vis-a-vis international
capital, this should lead to increasing domestic accumulation, the development of the pro
ductive forces and the enrichment of the working class in both quantity and quahty -

RECOMMENDATIONS FOR RESEARCH

The group’s recommendations for research were generated in discussion on the alter-
nattve strategies for ndustrialization described earlier These strategics, taking nto
account historically determined conditions and politically feastble options would include
the following

(1) the strengthening and expansion of the state scctor 1n areas necessary to consolt-
date the country’s self-reliant industrial base,

(1f) measures for increasing effective control of resources and industries presently con-
trolled by foreign capital and the big domestic bourgeoisic:

(1it) measures to expand the demestic marhet through changes 1n agrarian relations and
through the conversion of merchant and userer’s capital to industrial capital both
m agriculture and industry; and

(1v) measures to increase cooperatton between regional groups of countrics, including
those with different social systems, designed to increase the strength of the mnter-
national working class movement,

The group would also like to state that the suggestions which follow are tllustrative,
The group discussed a large number of specific proposals ranging from problems of
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transfer pricing by TNCs to the role of the rural sector in generating a surplus for ndu-
strialisations to the specific forms of oppression of women 1n free trade zones It was,
however, felt that for the purposes of recommendations to this Plenary Session 1t would
be more useful to categorise the areas of research as follows .

Foreign Trade and Industiialisation—The pattern of external economic and political
relations between third world countries and others This includes not just foreign trade and
aid as conventionally understood, but also the methods by which transnational corpora-
tions transfer resources from onc counfry to another and the Iinkages between these
operations and the internal processes of capital accumulation, working class mobiliza-
tion, etc

Strategies for Indigenous Capitalist Accumulationn Industi v m Asia—This should include
studies of the effects of eaport oriented industrialisation and import substitution strategies
on the development of industrial capitalism, including specific institutional forms such as
FT7s, incentive and subsidy schemes, employment and industrial relations It should also
mclude other studies of the effect of the destruction of existing cultural norms, social
standards and alienation as the national reproduction cycle adjusts itself to the needs of
international capitahism The links of userer, merchant and industrial capital must be
examined

Alternative St ategies of Industi ialisanon—The group noted two categories of alternatives
One relates to strategies to be adopted by the public sector and the working class in Asian
capitahist societies, mcluding methods for encouraging decentralised production and self-
rchance by the orgamised working class The other relates 1o socialist imndustralisation
cfforts 1n societies 1n various stages of transition to socialism The group would emphasise
studies of the role that can be played by such societies m supporting the struggles of the
working class in the capitahist Asian nations,

Group Il : Agriculture and Development

The theme of the group was agriculture, development and the future of Asia The main
focus of the discussion was the agrarian question 1n Asian countries In discussing the ques-
tion. the members of the group were conscious not to limut their discussion to agricultural
activitics but to cover the entire rural society which has to be considered 1n its relations to
the rest of the society and to the world at large.

The agrarian structure 1n the Asian countries was subjected to various transformations
by the forces of colonisation which connived with some 1nternal forces. This gave rise to a
colomal pattern of division of agricultural labour on a wo1ld scale. The colomal agrarian
structure subordinated the peasants, transformed a part of them into wage earners and
impoverishing most of them. The agricultural surplus was appropriated either directly
or through local dominating classes (big land owners, plantation owners, intermediaries,
etc)

In the post political ndependence period the pre-existing pattern of the division of agr1
cultural labour was preserved and even ntensified through new techniques, certain altera-
tions 1n property and tenancy relations and the activation of the role of the State The
result was, despite some agricultural growth, mncreased dependency of agricuiture and a
more dependent economy from the pomt of view of food

The Asian countries that took to a socialist pattern of transformation of the. agrarian
structures have created new production reflations to develop the forces of production They
have achiceved radical changes 1 the output composition ot their agricuiture, orrented to
therr mternal needs This further enhances their economic mdependence

(A) The group discussed case studies of agrarian question in Asian countiries—India,
Sri Lanka, Philippines, Malaysia, Vietnam, China, Burma, Bangladesh, Egypt
and Latin American countries,
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Alternative strategies are discussed :

-—In discussing the case studies, the objective was to identify the difierent
strategies related to agraran structures that wete explicitly or implicitly
adopted m Astan countizes and the place of their strategies n overall
development strategy

—In the presentation of different case studies a common scheme of
periodisation was observed which showed that there arc features common
to Asian society while each country has its specific features,

This led the group to seek comnion and spectfic laws governing agratian structures,

Fach casc study paid attention to the following:

(1) Organsational set-up 1n relation to the non-agriculture cconomy. and the
world economy

—Effective Control of land

—Modes of explottation, ciopping pattetn, etc.

(2) How 1t funcfions .

—The mode of decision-making

—The role of the market and price mechamsm

— Fiscal policies and other agricultural policies

—State intervention

(3) How the organisational set-up 1s brought into 2ffect

or left to spontaneous forces:

—Through the action of the State

—Role of peasants/workers

(4) Results obtained .

(1) Agnicuitural output,

(n) Distribution,

(1) Surplus mobilization within and outside agnculture, and

(1) Standard of living of the producers

In the Asian countries, 1n the post-independence period, two types of agrarian

strategies were 1dentified *
(1) Strategies of the capifalist market econommes, and - -
(1) Strategies of the socialist economies.

(1) Two sub-groups may be distingmshed 1n the market economies :

(2) Land reforms have been introduced and notable alterations in the agrarian
structure and the level of the productive forces, with a new socral strati-
fication,

(b) No land reforms with changes in agrarian structure brought about by
market forces and the current agricultural policies of the State

(1) Socialist countries *

—conscious structural transformation at the level of the production relations
through mobilisation of the peasantry and collectivication to develop
the productive forces—through technical and cultural transformation,
deliberate changes 1n output composition 1n response to internal needs.

RECOMMENDATIONS

The deliberations of the group concluded with recommendations concerning areas of
study and research for future strategies The group also addressed itself to the means by
which these studies may be carried out.

(@) Aieas of further studies and researrh

(1) The food situation.
(1) Living standards of peasants and agricultural workers
(ur) New forms of concentration and fragmentation of land.



Alternative Development Stiategies and the Futuie of Asia 897

(iv) Agricultural surplus, forms of appropriation and mechanisms of mobihisation
(taxation, prices, compulsory delivery, etc ), terms of trade between agricul-
ture and industry.

(") Expansion of commodity production and capitalist integration, the role ot
the TNCs

(v1) Socio-political nature of the state and 1ts role in the countryside

(vir) Studies of specific agrarian wtuations 1o 1dentify the appropriate mode of
collectivisation

(.inr) ldeological orgamsational and cultural means of mobilising peasants.

(h) 1t 1s recommended that multi-disciplinary research groups be set up at a national
level 1n each country to conduct this type of research These gioups should be
constituted from radical researchers of diverse disciplines who are committed to
collective work and mn direct and permanent contact with each other

This amounts to the necessity of assurance for the researcher, as the other members of
the society, full freedom of research, thinking and expression

The proposal for a South Fast Asian Research Clearing House was discussed and adop-
ted.

The UNITAR could promote the conduct of the studies of the type mentioned above
by serving the coordinating purposes and providing financial and scientific assistance to
nattonal and inter-country groups of Asian research.

Group Il : Social, Political, Cultural Structures
and Development

THE GLOBAL SITUATION AND ASIAN REALITIES

The group was united 1n their concern with the liberation, simply of nation-states,
but most importantly, of people A substantial proportion of the people of Asia are under-
nourished, unemployed or underemployed, impoverished, largely deprived of basic educa-
tion, housing, and health services Political life 1o all but a few countries 15 characterised
by centralisation of power, absence of government accountability to the public and in-
fringement upon human rights

The group held that the success of a state or government cannot be measured 1n terms
of 1ts seeming stability, which may reflect the degree of repression and stagnation, or in
terms of ‘growth’, which often nvolves increasing mequality and exploitation Economic
growth, 1f 1t 1s to be liberating, must satisfy the demands of distributive justice, political
and social 1nstitutions must be 1nstruments not of control and manipulation, but of parti-
cipation and accountability.

The group noted that the prevailing world climate remains ex
the achievement of justice, equality, and ireedom. Rather, many delegates pointed to a
trend for the worse in this climate They noted, in particular, that capital was aggressively
seeking ways out of 1ts present crisis, through the expansion cf multinational corporations
and the creation in the third world of export the free trade sones, and they noted with con-
cern the accelerated militarisation of the world, and its mamfestation in Asia The conti-
nuing presence of foreign troops and bases in Asia and the rising thieat of nuclear weapons
bemng used, constitute urgent dangers At the same tume, the group noted positive signs of
Popular discontent and resistance agamnst the present systems of injustice and oppression,
which may point the way toward the disintegration of present structures and the posstbility
of moving n the directions of social justice and liberation

tremely unfavourable to
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CULTURE AND TRADITION

The group viewed ‘culture’ not as a static, reified entity but as a dynamic process : a
cont.nuous atterapt by people o convey meanings to their material, social and political
hives As these change, so also do the assigned meanings, although the form conveying their
meanings may remain apparently unchanged At the same time, any culture is a compley
and contradictory whole contaring elements of acquiscence and domination as well as
elements of resistance and solidarity.

Colonialism has not only supplanted a disarticulated, disorganic modernity for pre-
capitalist cultures, but has emphasised the elements of acquiescene and domination in these
cultures This has been continued by neo-colonial ruling classes and governmenis which
manipulate tradition and culture, including religion, to maintam thesr domination At the
same time, such manipulation can be also explosive insofar as the oppressed masses have
differing interpretations from the rulers,

For these differing interpretations to lead to human emancipation, they must be joined
to progressive ideologies that can provide a bridge between a people’s tradition and their
aspirations, 1 e., 1deologies which can fashion an orpanic synthesis of old and new

STATE AND CLASS FORMATION

The group recognised the impact of colonisation and Iiberation movements in the process
of state formation m most parts of Asia. In this context, national experiences of the deco-
lonisation process were exchanged and attention was focussed on the roles of the national
bourgeosies, state bourgeoisies, the working people; parliamentary institutions and mulitary
governments and other forms of the exercisc of state power; along with the role of the nco-
colonial states 1n many parts of Asia, in providing conditions for intensified capital accu-
mulation by metropohtan powers and local bourgeoisies. Questions of economic, cuitural
and political dependency of the post-colonial states and societies were also discussed

The group discussed in some detail the structures of different classes and sections and
their roles in the processes of liberation. Tt was pointed out that the definition of the working
class needs to be considerably expanded to include the working peasantry, women as pro-
ducers of commodities and reproducers of labour and all others engaged in commodity
production and subject to exploitation whether in the formal or informal sector, organised
or unorgamised Attention was also drawn to new forms of exploitation of labour through
encouraged migration and export of labour—the new slave trade—and the impact of
remittances and other organic economuc and non-cconomic linkages between different
sections of the working people.

The group recognised the role of class-based autonomous movements at the local level.
through the self-consciousness and self-activity of the people themselves, 1n the process of
hiberation However, it was also recognised that these movements will have to be linked to-
gether 1n a mass political movement if the ultimate object of human emancipation is to be
realised

Significantly, the middle classes, from which many of the representatives came, received
Iittle attention in the group. However, the middle classes form one of the largest strata in
most Asian countries and the role this stratum has played and continues to play, especially
at the level of politics and the state, is important for the future of Asia.

MEANS OF LIBERATION, GOALS OF LIBERATION

Discussions of the international and national systems that impede liberation, and the
challenge of deep social change, were brought into focus in relation to a number of specific

iSS\{eS, which at once confront us with present realities and with the goals of a just future
society,
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Munorities within Nations

The group noted with concern continuing violations of the humaun rights of ethnic mino-
rities, notably tribal minorities, in many Asian countries, as elsewhere in the world. These
violations result both from national policies of internal colomalism and policies of hinter.
lands ‘development’ (in the form of mineral and timber proiects, hydroelectric projects,
etc, which characteristically represent a collusion of the interests of foreign corporations
and neo-colomal ruling classes) which destroy the homelands of hinterlands peoples, des-
troy indigenous cultures and displace, pauperise, and sometimes exterminate populations,

Environmental Degradation

The pollution and environmental degradation produced by industrialisation 1n Asia,
while generally destructive of human life and health, particularly threaten working people
The dispersion of industrial operations into hinterlands areas without regard to therr cn-
vironmental impact, and intensified extractive operations, now are threatening rural as well
as urban populations. and destroying people’s means of Iivelthood In the long run, human
liberation must entail balanced and non-destructive participation 1n eco-systems, in the
short run, it can be furthered by mobilising aganst the forces of environmental
destiuction

Food

Food as a2 mode of cultural dommmation, under colomalism, and 1ts symbolic importance
as an expression of cultural identity, were discussed. The creation of demands for smpor-
ted, dietartly destructive soft drinks, processed foods, and most deleteriously, infant for-
mula, under contemporary capitalism exact enormous costs of health, livelihood, and
alienation Mass tourism was discussed as a destructive form of capitalist penetration that
alienates indigenous peoples from their past while commeicialising and objectivising token
aspects of that ‘culture’ for foreign consumption

Health and Education

Health and illness as commumty concerns, and the goals of medicine 1n soctety, were
discussed both with reference to the experience of post-reyvolutionary Astan countries and the
contemporary problems of other Asian countries While the importance of health services
for the rural poor was recognised, the mususes of the ‘barefoot-doctor’ concept m somc
countries 1n furthering class and rural-urban divisions and treating peasants as second-class
citizens were critically examined The potential importance of collective efforts to transform
communty health as means toward new forms of orgamisation and consciousness was stres-
-sed

Education, 1n the present class context of many Astan societies, sustains and widens
class divisions and promotes reactionary and obscurantist ideas and aspirations The
challenge of using education to build new hinks with the past and future, was addressed

Women wn Asian Societies

While a number of delegates, women and men, deplored the under-representation of
women at the conference and in the planning of Asia’s future, the group felt that the Iibera-
tion of women could not be separated from the wider ssues of class struggle addressed by
the confererce. Women’s roles as producers of subsistence, as mdustral worhers, as re-
producers of the labour force, and as mtellectuals have all, n vartous ways, been marred
by explortation, denigration, and exclusion, which must be overcome m the process of Iibe-
ration and the creation of a just society Oppression of women was not absent in pre-colo-
nial societies, but 1t has taken new and more destructive forms with capitalist penctiation
mto work and domestic life. Special attention was paid to forms of oppression created by
capitalist domination, particularly the sexual eaploitation that 1s @ congom;:am of mass
tourssm and the explowtation of women 1n ndustnal work, particularly wn “free trade 7oncs™.



900 Document 2

‘Development’ and the Quality of Life

While recognicing the urgency of improving the material conditions of life for Asian
peasants and woikers, the group stressed that assessment of ‘standards of living” in economic
terms must be complemented by assessment of the quality of life in social and political terms,
The yuahty of hfe 1s contingent on bonds of community, on personal autonomy and
freedotn from outside dommnation and dependency, all of which have been croded by
pievathing processes and strategies of devefopment m the name of ‘modernisation’. The
group pointed to the neced, in cxploring alternative strategics of development, to be guided
by an appreciation of these non-material aspects of the quality of Iife, as well as a quest for
economic well-being

The group regards the challenge of alternative development as fundamentally revolu-
tionary, in both a political and social sense. In organising themselves and creating social

justice and sohdarity through struggle, people must themselves define and create the material
conditions of their hives

RECOMMENDATIONS

(A) General Aireas and Prioities for Research

1 Rescarch on class structures of Asian countries and their historical roots and pre-
sent dynamic, with attention to muddle and upper, as well as working classes, rural
and urban

2 Research on the forms of cultural domination, in education, ideas, food, language,
and lfe-style, created by colonialism i Asian countrics, and the challenges and
processes of breaking these linkages

3. Research on the ways ideologies and symbols of ‘traditional cultures’, including
religions, are used by ruling classes to sustain their power and prevailing class
structures.

4 Research on the class-orientations, and intcrests of foreign powers, that underle
‘development’ programmes 1n the fields of population control, health, and
nuttition i Asian countries.

5 Research on peasant and other people’s movements,

6 Research on national munonties, and the processes of nternal colonialism! and
hinterlands ‘development’ that oppress. exploit, and cndanger ethnic minorttics
and wnvade and destroy their homelands

7. R/eqcarch on the growth of urbamism, urban-rural links, and pauperisation of villa-
ges,

8 Rescarch on the effects of ‘development’ on the quality of ife in urban and rural
settinzs, with particular reference to the lives of industrial workers and the effects
of ‘raral developmznt in creating alienation, landlessness, dependency, and the
breakdown of domestic and community solidarity. The impact of ‘development’ on
women, n different class situation 1s a problem of special concern

{B) Reccmmendations for Scholars

1. That the results of research related to prevailing structures and social change not be
directed solely to academic colleagues but be made available, 1n useful forms, to
the people concerned and to positive agents of social change These forms might
include not simply demystified and jargon-free reports, but use of local languages
and wvisual media

2 That research based on deep and commutted involvement 1n the lives of the people
who are subjects of study and enlisting therr full participation, replace where possible
styles of research that objectify subiects and remamn margimnal to their lives Our

commitments and responsibilities to the peoples who have been studied do not end
when data have been collected
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3. That research include concern with structures of power as well as with the poor and
powerless, and that 1t be self-critical of the class sttuation and interests of academics
and other ‘experts’.

4, That inkages between concerned scholars be furthered by all possible formal and
informal means, and that these bz used as well to create lines of communication and
lateral mobilization between the peoples with whom we work

(CY Recommendations to UNITAR and othet U N Agencies

1. That UNITAR provide whatever support may be possible for rescarch in the prob-
Iem areas listed 1n (A) above, and to dissemination of the results

2. That UNITAR support in principle, and 1f possible with funds, smaller follow-up
workshops and discussions on a much smaller scale, focussed on regional and
topical problems emerging out of this Conference

3 That in 1its rescarch and training programmes, UNITAR work when possible 1n
national and Tocal languages, and make materials available in these Tanguages.

4, That UNITAR convey to UNESCO and other agencies the concern of the Con-
ference with the urgency of literacy-tramng, as a means to popular participation
mn the process of societal transformation

5 That UNITAR convey to the Human Rights Commission the concern of the con-
fercnce both with the violation of the nights of national monties, particularly
tribal minornties, as a human rights problem, and with the actions of governments
1n preventing some nvited delegates {rom participating, as a reflection of prevail-
ing political climates

6 That roles of UNITAR and other UN agencies 1n facihtating linkages between con-
cerned scholars, and between Third World peoples, urban and rural, be eramined
and 1if possible expanded

Group IV : Transition Problems and Development

At the outset, our group’s discussion focussed on the 1ssue of transition tself 1e, on
the basic goals and orientation of transition, 1t was agreed that we should be primanly con-
cerned with the transition to self-reliant and egahtanan societics

It was widely agreed that the main lessons in this regard can be drawn from the strategics
and experiences of the socialist countries The experiences of fast-growing as well as other
capitalist countries were also cited for comparative purposes .

The interpretation of self-rehance as an object of development strategy 1S varied in
several regards For instance, self-rehance at local, national and international (collectine)
levels may have very difierent and possibly contradictory implications This, of course, has
very import ant consequences for efforts to overcome the tendencies of uneven dcvelopn}cnt
associated with capitalist accumulation 1n the world market, which continues 10 1mpinge
on any transitional process. .

The implications of strategies for self-rehance would also vary n different circumstances
While some of these variations would be affected by economic and other structural condi-
tions at the onset of the transitional process, political and cultural factors terd also to PI-”*}'
a crucial role in determining the contradictions mnvolved 1n this process of nartrcgﬂar sieni-
ficance 15 the relationship between agriculture and industry which bas other dimensions
such as the rural-urban relationship, and perhaps most significantly. the relations between
the peasantry, labour and the state

The State

In trying to understand transitional processes, special attention n
the nature and role of the state insofar as 1t determines the basic erient
tior mnvolved n circumstances which are not completely under its control Here,

ceds to ke gnven {0
ation of the transt-
the need
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to consider (he characterof the state in two crucial regards was emphasised; first, the basic
1deological and strategic orientation of the state, and second, the relationship of the state
to other social forces and to other states With such considerations in mind, 1t was possible
to consider critically the relationship between espoused commitments and actual practice.
It may be possible to identify significant gaps between goals on the one hand and experience
on the other, which can have sertous implications for the nature of the transition concerned.

In this connection, there was some discussion of the nature and implications of state
mtervention under different conditions The actual sigmificance of nationalization and
expansion of the state sector 1n various circumstances was discussed. It was recognised that
these trends 1 themselves do not necessarily imply a transition towards self reliance,
although they can play a crucial role in this direction 1f accompanied by other key trans-
formations In particular, popular participation and decentralised power were cited as
important additional critenia for genuine transtormations, with appropriate cducational
devclopments playing a crucial role

Technology

Recognising that technology simultaneously embodies relations between man and
nature on the one hand, and between man and man on the other, considerable attention
was given to the questionof technological and acquisition development appropriate to tran-
sittonal processes The task of developing technologies which will promote, rather than
stifle, human freedom canr only be seriously undertaken by forces 1n societies seriously com-
mitted, to such goals It was noted that unless new forces of production, involving new
labour processes, are developed, genuine popular power in society cannot be achieved The
view was expressed that socialist countries have generally had poor records 1n technological
(especially product) mnovation, in contrast to advanced mdustrial capitalism. The possi-
bility for backward transitional socicties to bypass a stage of ‘high’ technology in favour of
‘post-industrial’ technology was raised The concern that the ‘approprate technology’
argument may be used to deny developing societies advanced production techniques was
also discussed 1n tlus connection. And 1t was noted that the availability of cheap and unlimi-
ted energy resources can no longer be assumed to be a viable basis for growth

The Transition Process—Historical Eaperiences '

To aid 1n the understanding of the process of transitionto a self-rehiant and egalitarian
society, the group decided that 1t would be useful to discuss the eaperiences of various
third world nations that had already progressed {o some degree 1n this direction.

Several case studies, mostiy of socialist countries, were presented and discussed at some
length, Particular attention was paid to the following problems

1 Extending the impetus for national liberation to mobilize energy for the subsequent
transition to economic self-rehiance;

2 Coordinating changes 1n the social relations of production with changes in the
forces of production; ,

3 TFormulating a strategy of agricultural transformation as a key to the larger process
of transition; and

4 Structuring economic relations with the outside world so as to spur the transition
process without sacrificing political and economic mdependence

Although the specific case studies differed a greater deal in their respective experiences,
certam common themes did emerge from the discussion Among these were the importance
of mass participation 1n the transition process; the need to adapt the process thto the parti-
cular historical, social and cultural conditions characterizing the society in transition,
and the cnitical role that would necessarily have to be played by the state in shmulating
and guiding social and economic change
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After reviewing and comparing cases involving varying degrees of progress in transi-
tion, the group turned to consider some of the obstacles that have thwarted progress in
other cases. Both theoretically and 1n the context of specific historical examples, it was ar-
gued that a state, whose control over the economy was only partial, often finds its transition
objectives thwarted by an inflationaiy excess of claims placed upon the real social product,
Internal problems of excessive claims are often compounded by deliberate eaternal efforts
to destabilize the situation in order to restore the status quo unte. Discussion of how to
overcome such obstacles led 1o several suggestions, including the importance of developing
and maintaining grassroots support for the transition process, encouraging realistic eapee-
tations about what can be accomplished m the short-run and the long-run, and promoting
a decentralized cooperative sector of econonuc activity as an alternative both to the marl et
and to the state-controlled sectors

Capital Accumulation vs Mass Consumption

The gioup agreed that capital accumulation was crucial to any tiansition {o self-rehance;
it therefore sought to confront the apparent conflict between promotion of capital accumus-
lation and promotion of higher standaids of mass consumption. Four ways of resolving
the conflict were cited :

1. mobilising idle resources—especially surplus labour~—~to add to the total rcal social
product available for consumption and mnvestment;

2. utilising foreign capital,

3. deferring the consumptijon claims of the poor, and

4. reducing or elimmnating the luxury consumption of the rich,

In principle, the fourth solution was greatly to be preferred; but in practice 1t might be
necessary 1n most countiies to drawn on one or more of the other three, becausc of the imi-
ted scope of, luxury consumption and/or political obstacles 1o its reahisation

Some discussion was devoted to the issue of reducing the consumption of the privileged
strata of an megalitarian society. Tt was obsetved that this is exticmely difficult n the ab-
sence of a fundamental redistribution of political power. The privileged strata, in the con-
text of consuniption claims on real product, would include not only wealthy property-hol-
ders but also a ‘muddle class’ of professionals, managers, civil servanis, ctc. Morcover,
one must consider not only the demand side (the distribution of mcome) but also the supply
sude (the pattern of output), a shift in orientation from luxury goods to necessitics and
capital formation entails a realignment of the structurc of productive capacity that can
pose economic problems in the short-run

Among the other ways to resolve the conflict between capital accumulation and mass
consumption, the utilisation of surplus labour was discussed at the greatest Jength. The diffi-
culty of utilising surplus labour in a market context was fully recognised * 1t poses  scrious
problems ot finance, organisation, and motivation, given the discrepancy between those
who contribute the labour and those who benefit from the work done. Onc possible insti-
tutional solution to this problem was claborated at some Jength  a system of payment for
utilised surplus labour, partly in cash and partly in deferred 1ncome, 1n the form .Of labour
share certificates, The difficulties 1 implementing this and other related suggestions were
noted. In the course of the discussion, 1t was emphasised that mechamsms must be (_icmcd
for he people involved to participate meaningfully in the deciston-mahing process with ree-
pect to the utilisation of surplus labour This, in turn, led to a review of various cfforts at
mobilisation, conscientisation and organisation 1n the wider confeat of bilding a grass-

roots political basc for the transition process as a whole.

De-linking| Re-hnking : 1
From the dehiberations of our group, the transilipnal process emerged with a penera
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orentation towards self-relinnee and 1t 15 in this content that obstacles to transition aic parti-
cularisad 1n terms of Ikages of dependence or subordination. At a key stage of the transi-
tion process, an important component of development consists of specific formsof disengage-
ment from such Iimkages. The complexity of ‘de-linking’ was recognised by the group,
and the vartous viewpomnts expressed avotded any misiecading mmplication that <de-linking’
mvolves a single admunstrative or pohitical act which would in onc strohe do away with
the network of dependent/es ploitative relationships De-linhing 1a fact may be meryed with
the whole process of internal tranxformation of a developmg country, and .t mvarably
requires structural changes as a precondition to 1its feasibihity. Thus, de-hinking becomes
merely a part of more comprehensive and deep-going social reorganisation, in which a
developing country transforms the character of its mnter-relationship with the existing
mternational order by transformung itself internallv.

In much of the group’s discussion 1t was implicit that the mechiarics of de-linking
relates essentially to the problem of discngagement {rom the world capitalist system The
assumption 1s that the mternational economy generates the external conditrons which make
up the point of departurz from which the transitional process would Iead an Asian develop-
ing country along the path of sclf-reliant development

The group’s discussion outhned some issues which could prove critical i the transition
stage of social development How de-hinking is forged into a consciously designed strategy
could determine the particular arcas and define the specific rationale for the operationah-
sation of the de-linking mechanmism This may require an overall planning of the whole
development perspective in which de-linking occurs onlv as one mtegral part

Ihe trend 1n the group’s discussion did not suggest in any way that de-linking involves
complete severance of linkages, resulting in a sharply compartmentahzed position of the
developing country 1s-a-y1s the woild capitalist system Rather, de-linking was seen a pro-
cess of creative reconstruction of those inkages, based on the country’s planned perspective
of self-rehance 1t 1s i this sense that de-linking necessarily imphes a re-inking but with
a qualitauvely different content

Would de-linkage with the world capitahist order entail the strengthening of inhages
with the socialist countries? On this question, the ¢roup’s discussion leaves much to be
desired However, views were expressed on the strengthening of linLages among developing
countries, in which the country’s self-reliant development becomes ntei-related with the
concept of collective self-rehiance

Mass Mobilization

Tt was suggested n the group’s discussion that the transition process should be defined
n terms of active participationfinvolvement of the people as a collective force The opinion
was widely shared that the term ‘mass mobilisation’ should not devote a group of people
being manmipulated by an external force to move along a particular direction, rather, the
term should refer to the political activation of the people into an ideologically and orgarmsa-
tionally cohesive force which determines the content and direction of social development.
This means that the transition process operates through the medium of the collective
eneigies of the peonle Another view was expressed that in dependent societies, transition
takes the form of a liberation process geared to a fundamental transformation of the exist-
ing power relations, On a more concrete Jevel, 1t was noted that the mass preblem mobili-
sation entails the design of educational and traming methods which promote self-rehiance
at the local level.

Finally, the group noted and deplored the continuing subordination of women in the
societies under consideration. Not only should the desubordination of wonien be an integ-
ral part of the transition to an egalitarian society, but women can play a critical role 1n the
process of mass mobilisation,
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I RECOMMENDATIONS

After discussing the foregoing issues 1n considerable detail, the group turned to the task
of identifying research priorities It was felt that it would be useful to recommend not only
certain important topics for research, but also {o offer some guidelines concerning the man-
ner in which the research should best be carried out The group first developed a series of
specific proposals for research with a view to mecting needs which had emerged during
the course of discussion The group then formulated several suggestions regardmng the
manner 1n which research work should be formulated. carred out and disseminated The
topics proposed for rescarch are the following ,

1. Case studies of the maintenance of ruling class hegemony in inegalitarian and
dependent societies

2. Case studics of external ‘destabilization’ of societics embatked upon the transi-

tion process.

Problems posed for transition efforts in a parliamentary demociatic context.

4 Problems mvolved 1n de-iinking from and re-linking with the international
capttalist economy

5 The nature and role of various types and levels of planning in the transition
process,

6 The educational system as a mechanism for promoting the transition process,

7. Case studies on changing social class configurations m the course of transition

8 Alternative approaches to mobilization of the rural poor

9 Political pariies and other organizational forms during transition

10 Imphcations of post-industrial technology for patterns of transition in the future.

w

The group felt that 1t was very important that all rescarch cartied out on these and
other topics should be done so as to contribute as fully as possible to transitions to cgali-
tarnan and self-reliant societies Concretely, this could be achieved by adherence to the fol-
fowing guidelines First, the research should be formuiated m collaboration with tbe people
actively mvolved 10 1nitiating the transition process Second, cate should be taken to ensure
that the teseaich 1s not hable to be used to subvert the transition Third, and most impor-
tant, the results of the research must be broadly and popularly dissemuinated This imples
that the research results be communicated 1n a readily comprehensible, accessible, and
meaningful form, in the languages of the people concerned

In addstion to these guidelines for research, the group stressed the desirability of produc-
g and making available basic textual materials promoting an understanding of the mean-
ing and the potential of the transition process Finally, the group gave strong support to
the 1dea of creating new institutional frameworks for promoting the study of alternative
strategics of development, such as a clearmg house for research on problems and prospects
of the transiion 1n Asian societies

Group V : The Third World and the New International
Economic Order

At the outset of the group meeting, there was a global discusston within gioup V, to
identify problems and define an agenda for the continuation of the discussion within the
group The global discussion started with global presentations of the present world crisie
and 1ts relation to questions relating to the new nternational economic order (NIEQ),
non-alignment and alternative stratezies for development The discussions 1dentified four
items for subsequent discusston within the group .

A. The new international economic order
B. The mternational division of labour
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the terms of trade in their favour and to acquire control over a large \volume of iiquid capi-
tal. The consequent accentuation n the crsis of the world capitalist system has resulted 1n
mounting levels of unemployment concurrent with inflationary trends 1n the developed
world. The emergence of some developing countries, operating witbin the prevailing inter-
national division of labour, o compets for markets both within the metropolitan centres
and more recently, within the third world. has aggravated the crists of the old orders.

The capitalist world operating through the TNCs has sought to contain this erosion in
1ts control of the mternational system through realising a more efficient co-option of the
emerging chites of particular developing countries, and the integration of the economues mnto
the prevailing international division of labour This has in turn, generated contradictions
within the capitalist countries with their own working class.

The Thud Woirld and NIEO

Within the developing world, the failure of earlier development models to resolve the
structural crisis of the agraman sector, adequately absorb a growing labour force in remu-
nerative employment and successfully operate the state sector to realise an effective redis-
tribution of income has moved the elite groups towards securing their position through an
improved allocatron of global resources through the realisation of a NIEQ This 1s to be
realised through securing higher and more stable prices for commodities exports, relocation
of industries, within the prevailing international division of labour, inside the Third World,
along with access to the maikets of the developed world; better terms for exploitation and
export of natural resources; and an improvement in the volume and terms on which resour-
ces are transferred to them from the capitalist world.

Whilst this overall perspective of third world ruling elites ntersects at various points
with the nterests of elements within the capitahst world, the demands have generated a
sharpeming of contradictions with the developed world which has in many cases enabled
a coalition of 1nterests between the elites and the masses of particular developing countries
to emerge 1n pressuring demands for a NIEO  Within the third world itself, the prevailing
balance of power within particular countries tends to condition therr attitudes, and mihi-
tancy n pursuing the goals of a new order These vaiiations 1n the social balance determine
whether the pursuit of the new order 1s related to a genuine commitment to both national
and global collective self-reliance or whethier it emerges out of a need for elite groups to
contain the mounting crisis within their domestic systems and to improve their bargaming
posttion 1n relation to the developed world.

Contiadictions within the Inteinational System

The 1ncapacity of the capitalist countiies to adequately respond to the demands of the
third world elites to restructure the old order, largely due to their own accentuating econo-
mic crisis and social contradictions has raised the possibility of more positive steps within
the third world to cooperate amongst themselves to improve their bargainmg power and to
realise structural adjustments within the international balance of power In this context,
the availability of surplus capital resources 1n the hands of particular third world countries,
to underwiite such programmes of cooperation were reviewed, particularly n the context
of recent assaultson the security and political assumptions which underlay the direction of
these mvestments towards the developed world The scope for cooperation amongst third
warld commodity exporters through the medium of producers’ associations to realise
better prices and a higher addition of value to their natural resources through down-stream
processing and marketing were seen as possible outcomes of this 1mpassen the North-
South dialogue The expansion of mtra-third world trade based on a substantial growth in
the dimension ot third world markets and the in creased competitiveness of third world
exports was secn as another option

The scope for realising these goals of collective self-rehiance was reviewed 1n terms of
the prevaihng political and mstitutional constraints within the international system, the
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vertical links of particular third world elites within the capitalist system and the capacity
of these initiatives to at all realise an effective restructuring of the prevailing order. The
consequential outcome of this failure of third wotld elites to eilectively resolve thewr do-
mestic crisis through the realisation of a NTEO was examined in terms of the growth of
repression, the accentuation of contradictions and the mounting mstability of the prevail-
ing soctal systems of the third world,

THE INTERNATIONAL DIVISION OF LABOUR (IDL)

The compulsion of the TNCs to seek new alignments within the prevailing international
division of labour have been examined 1n discussions relating to the NIEO. The evolving
techniques to realice this readjustment were reviewed. The trend by TNCs to re-esport semi-
fimshed products for processing within developing countries to cater to regional markets,
the use of sub-contracting, the concept of 1elocation of processes rather than production,
the use of sub-contracting, were seen as mnstruments 1n this re-adjustmental process, The
concommutant development of more flexible techniques of control over the relocated en-
tities within the thurd world were seen, mifer alia, to 1nclude the instruments of jont ven-
tures, control over technology and spares, the use of portfolio rather than equity financing
and the control of markeung channels,

The developing countries as a price for realising a more favourable intepration into the
IDL 1nvest 1 the building up of an economic, educational and coercive infrastructure to
meet the needs of the TNCs The old order 1s reinforced through the capitalist countries
control of the mternational monetary system through the dommant role of the dollar and
the monopoly of the bankers and financial institutions of the capitalistic world over inter-
national ligwmdity and financial flows. Their effective appropriation of the OPEC surpluses
has strengthened their control over the international system, through constricting the free-
dom of manoeuvre of the surplus countries, and the imposition of a mounting burden of
commercial debt on particular developing countries.

The operation of these strategies 1n the agricultural sector was viewed in terms of the
strategies of TNCs to make the third world countryside dependent on them through
encouragement in the production of cash crops and the use of mstitutions such as agri-
business, the corresponding increase in the dependence of third world countries un parti-
cular food exvporting countries of the capitalist world was examined,

Finally the role of the socialist countries 1n the international division of labour was
discussed. The tendency of the prevailing system to absorb them into the current division
of labour through trade, technology dependence and debt mstruments was reviened, The
scope for using the presence of the socialist world to dehink third world countries from
the prevating division of labour through increased trade, investment cooperation and
technology transfer was discussed

THE NON-ALIGNMENT

Several aspects relating to the concept of power, both economic and non-economic,
were considered At the same time, the distinction between power. wealth and development
was discussed The existing tendency toward diffusion of power and crystallisation of seve-
ral centres (policentric formation of modern powers) indicates that each centre of power
is not so strong or coherent as 1t was previously

It was viewed that the non-aligned movement had to develop more stress on regional
and sub-regional, bilateral and multinational economic cooperation among the non-aligned
countries The system of cooperation could be composed of several sub-systems In order
to achieve this, a better mutual understanding and better knowledge of individual countries
economic possibilities was needed By domestically strengthening their economies, pro-
moting cooperation amongst non-aligned centre, and preserving their non-aligned «
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character, the non-aligned countries could substantially increasc their collective bargaming
power 1n the world system.

1t was viewed that the platform and goals of non-alignment policy were not only sull
vahid, but even more justified at this current juncture in history In oider to illustiate the
validity of the non-alignment policy, the main goals of non-al'y nment were 1citerated :

(a) peace and security

() mndependence

(¢} equality

(d) development and welfare

(e) anti-imperialism and treedom from extrancous influencies m militancy, cconomie,
cultural, technological and other areas

Such a broad platform has roots originating 1 the Afro-Asian Conference in Bandung,
1955 and officially formulated in Belgiade, 1961 This was later approved in meetings in
Carro, 1964, Lusaka, 1970, Algiers, 1973, Colombo, 1976, and Havana, 1979. As the 1cla-
tionships of forces has been changing, necessaty adjustiments in the platform of the non-
aligned countries have been introduced

It was suggested that the non-aligned nations should msist on political and economic
stability, but at the same time they should 1dentify themselves against various forms of
colonialism and neo-colomalism and should support the just struggle of pcople aganst
vartous forms of oppression whether on racial, national, lingwistic or any other grounds,
Non-aligned should not mean the acceptance of the status quo, notwithstanding the price,

The non-aligned nations need to consider peace as one of the basic conditions for eco-
nomic and social development of their countrics. This 1s why they have to take particular
care to preserve the independence of the countites belonging to the movement as well as
to strengthen peace 1n the world.

During the discussions, 1t was suggested that non-ahgnment 1s a bioad-based movement
of countries with a variety of internal socto-economic and pohitical structure 1t was brought
out that a potential contradiction existed within the movement nsofar as the movement
was fighting fo1 equalities on the international front, wiile at the same time in many coun-
tries telonging to the non-aligned movement, vartous forms of exploitation and large dis-
parities 1n nternal distribution of income continued to exist  Notwithstanding these con-
tradictions, 1t was argued that at the international level, countries taking up progressive
posttions would sooner or later have 1o change then policies in various ateas of inteinal
development, mcluding mcome distitbution, if they were to sustain their policy of con-
frontation with the developed woild Adherence of these governments to the pelicy of non-
alignment thus emerges as a factory which has a positive effect in stiengthening thosc inter-
nal forces who are msisting on a more equitable policy of inteinal devclopment.

{t was sugeested that the absence of an nstitutional facility within the non-atignment
movement, was a constraint in promotmg viable programmes for cooperation and negotia-
tions with the North The emergence of a support facility to promote 1deas of cooperation
and for negotiations, along with regular conterences at the wor bing Ievel, in order to discuss
concrete forms of economic cooperation among the non-ahigned countries, was suggested.
Fconomic cooperation among the non-aligned countries, however, nceded to be based on
a policy of self-rehance inter-hnked with the participation of sts, member countries mn the
existing world economic systein as opposcd {0 a policy to 1solate the non-aligned coun-
tries from the existing sy<*

IE GLOBAL CRISIS

Three ciisis pol: «¢r and naturc of the present v 11sis
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as 1t occurs in particular in the capitalist world were identified :

)

()

(i)

The old economic and political order has run into difficulties and some suggest,
even faces collapse. As a consequence, the global economic system has become
unmanageable for the present ruling classes; therefore,

These ruling classes are unable to guarantee their citizens the fulfilment of their
daily basic needs. This has led to the collapse of the ruling classes who have been
forced to become more and more repressive to sustain themselves in power, conse-
guently,

Many nations have been turned into police states; citizens have become objects
of the state, that is, the police state. There are two serious consequences of this
process of transformation of the majonty of the citizens into objects of the state,
namely, dehumanisation and poverty.

As a consequence of the breakdown of the old economic and political order there now
occurs an international civil war; that 15, the total breakdown gives outside reactionary
forces the opportunity to mtervene into or subvert the nation states. particularly the nation
states 1n the third world, and to create or help create fascist governments Also the right
of self-determination has bteen violated and the ruling classes including those of the third
world, have acquired a monopoly of the techniques of violence.

The

nation states 1n the third world are also threatened by boundary problems created

1n the past by the former colonial masters. The nation states in the third world stili fee] or
are confronted with the result of the colomal divide-and-rule policies of the former colo-
nial masters,

The
)

@)
()
v
)]

world system has come under challenge becauss ¢

Since the Bolshevik Revolution of 1917, socialism is gradually taking roots in the
state structure and 1s challenging the capitalist order

The incapability of the world monetary system to maintain stability.

The area for capitalist expansion has become limited, and 15 even shrinking.
Increasing antagonism or even conflicts between the modes of production,
Internationalization at the level of consumer culture and its impact on the con-
sciousness of the peoples in many third world countries.

Third world strategies in the face of the crisis:

(1)
(i)

(1)
@)

()

Peace 1n the widest sense of the woid—peace as an objective social value; to
achieve (establish) peace, even outside

The need to create special mechanisms within the United Nations to negotiate
peace in regional conflicts {0 promote disarmament (arms race is a big impediment
to development), to contain the current trend towards accentuating the new cold
war. The cold war has again become the major instrument of 1n the domestic poli-
tics of certain countries.

Organize peasants—peasants should be given the opportunity to organize inter-
national general strikes and ILO should recognize-labour organisations.
Certain nstitutions (created by Third World countries) should conduct a struggle
of the peasants against the transnational corporations (TNCs). Multistate enter-
prises should te established 1n order to recycle profits to the population—the
real producers should benefit most from this process.

The creation of so-called “crisis funds’, since only peasants who do not suffer from
hunger can fight To start a peasant revolution it is necessary to first increase the
fighting capacity of the peasant (hungry peasants are not able to fight or fight
over a long period).
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The present global crisis in the capitalist world could also be seen as a crisis of the
capitalist modes of production. This crists raises several possibilities . rule of TNCs, the
emergence of world bourgeoisie, the emergence of the masses, or simply chaos

However, 1t appears that there will be a disintegration 1n the present capitalist system,
in particular in the third world Third world ruling classes 1in general appear to be unable
to manage this disintegration process which, 1n turn, has consequences for the viability
of the social oider in these societies.

ANEW INTERNATIONAL INFORMATION ORDER (NIIO)

NIEO and NIO should go hand in hand.

NIIO should counter-balance the biased press of the present old order and breakdown
the monopoly position of hostile (hostile to the development in the third world) and biased
western press agencies, It should set up a new network of telecommunications and dstri-
bution of (alternative) news based on or making use of high technology and commusi-
cation fechmiques.

RESEARCH TOPICS RELATING TO THE REALISATION OF A NEW INTER-
NATIONAL ECONOMIC ORDER (NIEO)

Structine of the Research

(i) All research programunes should articulate the economic implications and distri-
butiona) gains from such projects for third world cooperation and the realisation
of NIEO

(1) The political constraints m realising such programmes should be 1dentified both
1n relation to responses from the capitalist countries and resistance within the
developing world

(i) The current institutional format which governs the prevailing structures which
are sought to be reahgned should be reviewsd along with the capacity of these
institutions to resist or frustrate the restructuring process.

(1v) The specific role, class interests and international alignment of mnternational insts-
tutions involved 1n the NIEO 1ssues, and the impact of these agencies on the course
of the debate on collective self-rehance should be reviewed.

(v) The detailing of the mstitutional structure, organisational and operational arrange-
ments relating to specific proposals should be spelt out,

(v1) The problems of political mobilisation within the third world in support of parti-
cular programmes.

(vu) The institutional and pohitical measures needed to mitiate discusstons within third
world countries to get these proposals to the stage of discussion and realisation,

THE SUBJECTS FOR RESFARCH

Research on Collective Self-rehance within the Third World

(1) A southern common fund to finance specific commodity agreements of particular
producers’ associations

(1) The scope and role of producers’ associations based on commercial principles
and underwritten by surplus funds of particular third world countries The role
and mobilisation of peasants 1n support of these producers’ associations and the
gains to be derived by the pcasantry needs spectfic study.

() A third world merchant banking facihty underwritten by third world surplus funds
to promote third world trade, investments and technical collaboration
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(iv) A review of the prevailing extent and pattern of third world trade, reasons for
Tow level of trade, possibilities for expansion of trade, including detailing of
areas of expansion and constramts in realising this process.

() Scope for mndustrial redeployment within the third world involving third world
surplus funds.

(v1) Scope for technical cooperation within the third world.

(vu) Investment of third world resouices in third world mineral exploration, develop-
ment and processing.

(vin) A review of the political economy of the international monetary system with a
view to examinmg the scope and specifics for restructuring the system to turn
away from the domination of the dollar and the banks of the developed capitalist
world

(1¥) A review of the need and scope of a third world food security facility underwritten
by third world surplus funds ‘

(x) A review of the need and prospects for increasing concessional resource transfers
to and within the third world, along with a review of the nstitutional structures
to promote these transfers.

(x1) A study of the legal aspects, arrangements and mechanisms for promoting col-
lective self-reliance

(xu) Extent pattern, terms and further scope for economc coopetation between the
third world and socialist countries, at the bilateral, regional and collective Ievel.

Issues Relating to Peace and Disaymament ‘

(1) A study of current mechanisms and new proposals to settle border disputes
(1) A task force to review the problem of disarmament.
(1) Scope for national and collective self-reliance 1in matters of defense and defence
production

Issues Relating to Raising the Consciousnesy of the Thud World

(1) Research on the establishment of an Asta communication centre for unbiased, al-
ternative and real news with a view to bieak the monopoly of the giant inter-
national news agencies

(1) Research on scope for restructuring teaching and research at universities and other
mstitutes based on the realities and needs of the third world, particularly for the
soctal sciences, with a view to ending the cultwial hesemonism of the capitalist
world on the minds and attitudes of third world education,

(1) Research by Asian scholars should study both the siructures of the metropolitan
world aud the structures of the peripheral world

Scope for establishment of control over UN operations, agencies and internattonal
financial institutions by third world countries with a view to restructuring the policics, pro-
grammmes aud operation of these institutions
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The Global 2000 Report

[In 1977. President Carter directed the Council of Environnicntal
Quality and the Deparvment of State to study the ‘probable changes in
the world’s populution, natwi al 1esources, and enviromment thyough the
end of the century’ to serve as the foundation for U long term plannmg.
The report was submitted to the Piesident 1ecently. It consists of three
volumes : (a) an wnteipietative 1eport that summarises the fundmgs in
non-technical terms; (b) the techmcal report, which presents the pro-
jections and 1elated analyses m gieater detail; and (¢) a volume of
basic documentation on the models used in the study,

We ai e giving below a summary of the findings, and the conclusions.

The report was made available to us by the courtesy of American
Centre Libiary, New Delhi.]

ENTERING THE TWENTY-FIRST CENTURY

The world 1n 2000 will be different from the world today in impot{ant ways, Thoto Wb
be miore people. For cvery two persons on the earth in 1975 there will be three m 200\
The number of poor will have incicased. Four-fifths of the wotld's population Wil s ")
less developed countrics. Furthermore, 1n terms of persons per vent added to the W to
population growth will be 40 per cent higher 1n 2000 than in 1975,

The gap between the richest and the poorest will have incicased. By overy s
material welfare the study provides—per capita GNI and consumption of fandy 3\
and minerals—the gap will widen. For example, the gap between the GNP per v ™ O
Tess developed countries (LDCs) and the industrialized countrics is projectotd to P e
about $ 4,000 1n 1975 to about § 7,900 1n 2000. Great disparities within voungis - 9
also expected to continue

There will be fewer resources to go around, While on a wotldwide ayetape théw w ~
about four-tenths of a hectare of arable Tand per person mn 1975, there Wi he only 830
one-quarter hectare per person in 2000, By 2000 nearly 1,000 billion butiels of the Wy
total original petroleum resonrce of approximately 2,000 billion beursels wiil have By
sumed Over just the 1975-2000 period, the world’s remaining petrofeun reanuices i
can be expected to dechine by at least 50 per cent  Over the same perod wonlib iy Y

N\

RN
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significant fraction of the world’s rangcland and cropland. Over little more than two de-
cades, 15-20 per cent of the caith’s total specics of plants and ammals will have become
extinct—a loss of at least 500,000 specics.

Prices will be higher. The price of many of the most vital resources 1s projected fo rise
1n real terms—that 1s, over and above mflation, In order 1o meet projected demand, a
100 per cent mncrease in the 1eal price of food will be required. To heep encrgy demand in
line with anticipated supplies, the real price of energy 1s assumed to rise more than 150
per cent over the 1975-2000 petiod. Supplies of water, agricultural land, forest products,
and many traditional marine fish species are proiccted to decline relative to growing demand
at current prices, which suggests that real price nises will oceur in these sectors too. Col-
lectively, the projections suggest that resource-based inflationary pressures will continue
and intenstfy, especially in nations that are poor in resources or are rapidly depleting
their resources

The world will be more vulnerable both to natural disaster and to disruptions from
human causes, Most nations aie lthely to be still more dependent on foreign sources of
energy 1n 2000 than they are today. Food productionwill be more vulnerable todisruptions
of fossil fuel energy supphes and to weather fluctuations as cultivation eapands fo more
margnal areas. The loss of diverse germ plasm 1n local strains and wild progenitors of food
crops, together with the increase of monoculture, could lcad to greater risks nf masuve
crop failures Laiger numbers of people will be vulnerable to higher food prices or even
famine when adverse weather occurs. The world will te more vulneratle to the disruptive
effects of war. The tensions that could lead to war will have muitiphied. The potential for
conflict over fresh water alone 15 underscored by the fact that out of 200 of the world’s
major river basins, 148 are sharcd by two countrics and 52 are shared by three to ten coun-
tries Long standing conflicts over shared rivers such as the Plata (Brazil, Argentina),
Euphrates (Syria, Iraq), or Ganges (Bangladesh, India) could casily intensify.

Finally, 1t must be emphasized that if public policy continues generally unchanged the
world will be different as a result of lost opportunitics. The adverse effects of many of the
trends discussed in this Study will not ke fully evident until 2000 or later; yet the actions
that are necessary to change the trends cannot be postponed without foreclosing important
options The opportunity to stabilize the world’s population below 10 billion, for exam-
ple, 1s sipping away; Robert McNamara, President of the World Bank, has noted that
for every decade of delay 1n reaching replacement fertility, the world’s ultimately stabihized
population will be about 11 per cent greater. Similar losses of opportunily accompany
delayed perceptions or action in other arcas 1f cnergy policies and decisions are based
on yesterday’s (or cven today's) oil prices, the oppoitunity to wiscly invest scarce
capital resources will be lost as a consequence of undervaluing conservation and efficiency.
If agricultural rescarch continues to focus on increasing yields through practices that are
highly energy-intensive, both energy resources and the time neceded to develop alternative
practices will be lost.

The full effects of rising concentrations of carbon dioxide, depletion of stratospheric
ozone, detertoration of soils, increasing introduction of complex persistent toaic chemicals
mnto the environment, and massive extinction of species may not occur until well after 2000
Yet once such global environmental problems are in motton they are very difficult to re-
verse In fact, few 1f any of the problems addressed in the Global 2000 Study arc amenable
to quick technological or policy fixes; rather, they are ineatricably mised with the world’s
most perplexing social and economic problems.

Perhaps the most troubling problems are those in which population growth and poverty
lead to serious long-term declines in the productivity of renewable natural resource systems
In some areas the capacity of rencwable resource systems to support human populations
is already being seriously damaged by efforts of present populations to meet desperate
immediate needs, and the damage threatens to become worse

Examples of serious deterioration of the carth’s most basic resources can already be
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found today 1n scattered places in all natrons, including the industrialized countiies and the
better-endowed LDCs. For mstance, eroston of agricultural soil and salinization of highly
productive 1rrigated farmland 1s increasingly evident 1n the United States, and extensive
deforestation, with more or less permanent soil degradation, has occurred 1 Brazil, Vene-
zucla, and Colombra. But problems related to the decline of the earth’s carrying capacity
are most immediate, severe, and tragic 1n those regions of the earth containing the poorest
LDCs
Sub-Saharan Africa faces the problem of exhaustion of its resource base n an acute
form. Many causes and effects have come together there to produce eacessive demands on
the environment, leading to expansion of the desert Overgrazing, fuelwood gathering, and
destructive cropping practices are the principal immediate causes of a scries of transitions
from open woodland, to scrub, to fragile semiarid range, to worthless weeds and bare
earth Matters are made worse when people are forced by scarcity of fuelwood to burn
amimal dung and crop wastes. The so1l, deprived of organic matter, loses fertility and the
ability to hold water—and the desert expands. In Bangladesh, Pakistan, and laige parts of
India, efforts by growing numbers of people to mect their basic nceds are damaging the
very cropland, pasture, forests, and water supplies on which they must depend for a liveh-
hood. To restore the lands and soils would require decades—if not centuries—afrer the
existing pressures on the land have dimmished But the pressures are growing, not diminish-
ng.

There are no quick or easy solutions, particularly in those regions where population
pressure is already leading to a reduction of the carrying capacity of the land. In such re-
gions a complex of social and economuc factors (including very low incomes, inequitable
fand tenure, lirrited or no educational opportunities, a lack of non-agricultural jobs, and
economic pressures toward higher ferulity) underlies the decline 1n the land’s carrying
capacity Furthermore, 1t 1s generally believed that social and economic conditions must
improve before fertility levels will decline to replacement levels Thus a vicious circle of
causahty may be at work, Environmental deterioration caused by large populations creates
hiving conditions that make reductions 1n fertthty difficult to achieve, all the while, conti-
nuing population growth increases further the pressures on the environment and land.

The declines 1n carrying capacity already bemng observed in scattered areas around the
wotild point to a phenomenon that could easily be much more widespread by 2000 1In fact,
the best evidence now available—even allowmg for the many beneficial effects of technolo-
gical developments and adoptions—suggests that by 2000 the woild’s human population
may be within only a few generations of reaching the entire planet’s carrymg capacity

The Global 2000 Study does not estimate the earth’s carrying capacity, but 1t does pro-
vide a basis for evaluating an earhier estimate published in the U'S National Academy ot
Sciences’ report, Resources and Man In this 1969 report, the Academy concluded that a
world population of 10 billion “ss close to (if not above) the manimum that an wrrensively
managed world might hope to support with some degree of comfort and individual choice”
The Academy also concluded that even with the sacrifice of individual freedom and choice,
and even with chronic near starvation for the great majority, the human population of the
world 15 unhkely to ever exceed 30 billion.

Nothing m the Global 2000 Study counters the Academy’s conclusions 1f anything,”
data gathered over the past decade sugeest the Academv may have underestimated the
extent of some problems, uspecially deforestation and the loss and deterioration of soils

At present and projected growth rates, the world’s popoulation would rapidly approach
the Academy’s figures If the fertility and mortality rates projected for 2000 were to con-
tmue unchanged into the tweaty-first century, the world’s population would reach 10

billion by 2030 Thus anyone with a present life expectancy of an additional 50 years could
expect to see the world population reach 10 bilton This same rate of growth would produce
a population of nearly 30 billion before the end of the twenty-first century

Here 1t must be emphasized that, unlike most of the Global 2000 Study projections,
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the population projections assume extensive policy changes and developments to reduce
fertility rates Without the assuned policv changes, the projected 1ate of population growth
would be still more rapid.

Unfortunately population growth may be slowed for rcasons other than dechning birth
rates Astheworld’s populatinns exceed and reduce the land’s carrying capacity in widening
areas, the trends of the Jast century or two toward improved health and longer Iife may come
to a halt Hunger and disease may claim more hves—cspectally hives of babies and young
children More of those surviving infancy may be mentally and physically handicapped by
childhiood malnutrition,

The time for action to prevent this outcome 1s runnig out  Unless nations collectively
and individually take bold and imagmative steps toward 1mproved social and cconomic
conditions, reduced fertility, better management of resources, and protection of the envi-
ronment, the world must expect a troubled entry into the twenty-first contury

~

THE GLOBAL 2000 STUDY COMPARED WITH OTHER GLOBAL STUDIES

In the couise of the Global 2000 Study, the Government’s several models (here referred
to collectively as the “Government’s global model”) and their projectrons were compared
with those of five other global studies. The purposc was not only to compare the results
of diffetent piojections, but also to see whether and how different assumptions and model
stiuctures may have led to diflerent projections and findings

The Global 2000 Study’s principal findings are generally consistent with those of the
five other global studies despite considerable differences in models and assumptions, On
the whole. the other studies and their models lack the richness of detail that the Govern-
ment’s global model provides foi the various individual sectors—food and agnculture,
forests, waler, cnergy and so on However, the hinkages among the sectors 1n the other
models are much more completc Manv apparent inconsistencies and contradictions i the
Global 2000 projections are dtie to the weakness of the linkages among sectors of the
Government’s global morcl

Another important difference 1s that the Government’s projections stop at the year 2000
or before, while theother global studies project will into the twenty-first century. The most
dramatic developments projected in the other studies—serious resource scarcilies, popula-
tion declines due to rising death rates, severe environmental deterioration—gencrally occur
1n the first half of the twenty-first centuiy and thus cannot be compared with the Govern-
menf’s projections Up to the turn of the century, all of the analysis, including the Govern-
ment’s, ndicate more or less simifar tiends, continued cconomic growth 1n most oreas,
continued population growth everywhere, reduced cnergy growth, an increasingly tight and
expensive food situation, mcreasing water prohlems, and growing environmental stress.

The most optimistic of the five models 1s the Latin American World Model Instead of
projecting future conditions on the basis of present pohicies and trends, this mrodel ashs.
“How can global resources best be used to meet basic human neceds for all people”” The
model allocates latour and capital to maximize lifc expectancy Tt assumes that personal
consumpuon 1s sacrificed to mantain very high investment rates (25 per cent of GNP per
yeav), and 1t posits an esalitarian, nonexploitative, wisely managed world society that
avoids pollution, soil depletion, and other forms of environmental degradation. Undel
these assumptions it finds that in little more than one generation basic human needs could
be adequately satisfied in Latin America and 1 Africa  Thereafter, GNP would grow
steaddv and population growth would begin to stabilize.

But1n Asia,even assuming these near-utopian social conditions and high ratesof invest-
ment, the system collapses The model projects an Asian food crisis beginning by 2010,

as land runs out, food production cannot tise fast enough to keep up with population
growth, and a victous circle begins that leads to starvation and economic collapse by mid-
century. The modelers suggest that an Asian food crisis could te avoided by such means
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as food imports from ofher areas with more cropland, better crop yields, and effective
famuly planning policies Nonetheless, 1t 15 striking that this model, which was designed to
show that the fundamental constraints on human welfare were sactal, not physical, does
project catasttophic food shortages m Asia due to land scarcity

The world 2 and world 3 models which were the basis of the 1972 Club of Rome re-
port The Linuts to Growsh, give much attention to environmental factors—1the only models
n the group of five to do so. The World models, like the Global 2000 Study, considered
trends in population, resources, and environment However, these models are highly aggre-
gated, looking at the world as a whole and omitting regional differences In the cases that
assume a continuation of present policies, the world 2 and 2 models project large global
increases 1 food and income per capifa until 2020, at which time erther food scarcity or
resource depletion would cause a downturn The two models do suggest that major changes
of policy can significantly alter these trends.

The World Integrated Model, a later effort sponsored by the Club of Rome, 1s much
more detailed than the world 2 and 3 models 1n its treatment of regional differences, trade,
economics, and shifts from one energy source to another, but it 15 less inclusive 1n 1is treat-
ment of the environment This complex model has been run under many different assump-
tions of conditions and policies. Almost invariably the runs proect a long-term trend of
steeply rising food prices Under a wide range of policies and conditions the runs indicate
masstve famine 1n Asia and, to a lesser degree, 1n non-OPEC Africa, before the turn of the
cenfury.

The United Nations World Model found that to meet U N target rates for economic
growth developing countries would have to make great sacrifices 1n personal consumpiion,
saving and investing at unprecedented rates Personal consumption would not exceed 63
per cent of income 1n any developing region, and none would have a level of pr:vate invest-
ment of less than 20 per cent To meet food requirements, global agricultural production
would have to nise fourfold by 2000, with greater increases requred n many places (500
per cent, for example, tn low-income Asia and Latin America)

The Model of International Relations in Agriculture (MOTRA) confines 1tself to agri-
culture, 1t takes into account the effects of agriculture policies but not those of environ
mental degradation Tts results are more optimustic than the Global 2000 projections
world food production more than doubles from 1975 to 2000, and per capita consumption
rises 36 percent Even so, because of unequal distribution, the number of people subsicting
on two-thirds or less of the biological protein requiuement rises from 350 million 10 1975
to 740 million 1in 2000

The Global 2000 Study conducted an experiment with two of the more integrated non-
government models o answer the question “How would projections from the Govern-
ment’s global model be different 1f the model were more integrated and included more link-
ages and fesdback?” The linkages 1n the two non-government models were severed so that
they bore some resemblance to the unconnected and inconsistent structure of the Govein-
ment’s global model Chosen for the experiment were the world 3model and the World
Integrated Model

Tn both models, severing the linkages led to distinctly more favourable outcomes On
the basis of results with world 3, the Global 2000 Study concluded that a more integrated
Government model would project that

Increasing competition among agriculture, industry, and energy development for
capital would lead to even higher resource cost inflation and significant decreases
m real GNP growth (this assumes no major technological advances)

The rising food prices and regional dechnes in food consumption per capita that
are presently proiected would be intensified by competition for capital and by degra-
dation of the land,
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Slower GNP and agricultural growth would lead to higher death rates from wide-
spread hunger—or from outright starvation—and to higher birth rates, with greater
numbers of people trapped i absolute poverty.

A decisive global downturn 1n incomes and food per capita would probably not take
place until a decade or two after 2000 (this assumes no political disruptions).

When links 1n the World Integrated Model (WIM) were cut, outcomes a«<ain were niore
favourable The results of the unlinked version were comparable to the Global 2000 quan-
titative projections tor global GNP, population, grain production, fertilizer use, and energy
use But in the original integrated versionof WIM, gross wotld product was 21 per cent lower
than 1n the unlinked version—$§ 11 7 trillion instead of $ 14 § trillion in 2000 Tn the linked
verston, world agricultural production rosc 85 per cent instead of 107 per cent; grain avail-
able for human consumption rose less than 85 per cent because some of the gram was fed
to amimals for mcreased meat produciton. Population rose only to 5.9 billion rather than
6 2 billion, n part because of widespread starvation (158 mullion deaths cumulatively by
2000) and in part because of lower birth rates in the industrialized countries. 1he effects of
severing the linkages aie much less 1in hightly populated reeions with a wealth of natural
resources, such as North America, than in regions under stress, where greal numbers of
people are living at the maigin of existence In North America, the difference in GNP
per capita was ahout 5 per cent; in South Asia, about 30 percent

The 1escapable concluston is that the omission of Jinkages imparts an optimstic bias
to the Global 2000 Study’s (and the U.S. Government’s) quantitative projections. This
appears to be particularly true of the GNP projections. The experiments with the World
Integrated Model suggest that the Study’s figure for gross world product 1n 2000 may be
15-20 per cent too high.

CONCLUSIONS ;

If present {rends continue, the world in 2000 will be more crowded, moie polluted, Iess
stable ecologically, and more vulnerable to disruption than the world we live 1n now A
serious stress mvolving population, resources and environment are clearly visible ahead
Despite greater material output, the world’s people will be poorer in many ways than they
are today.

For hundreds of mullions of the desperately poor, the outlook for food and other neces-
sities of 1ife will be no better. For many 1t will be worse. Barring revolutionary advances
m technology, life for most people on earth will be more precartous 1n 2000 than it is now—
unless the nations of the world act dectsively to alter curient trends

Thus, 1n essence, 15 the picture emerging from the U.S Government’s projections of
probable changes 1n world population, resources, and environment by the end of the
century, as presented in the Global 2000study, They do not predict what will occur Rather,
they depict conditions that are likely to develop 1if there are no changes in public policies,
mstitutions, or rates of technological advances, and if there are no wars or other major
disruptions A keener awareness of the nature of the current trends, however, may induce
changes that will alter these trends and the projected outcome

Rapid growth iz wotld population will hardly have altered by 2000 The world’s popu-
latron wiil grow from 4,000 milhon in 1975 to 6,750 million 1n 2000, an mcrease of more
than 50 per cent Therate of growth will slow only marginally, from 1 8 per cent a year to
1.7 per cent. In terms of sheer numbers, population will be growing faster in 2000 than it
1s today, with 100 million people added each year compared with 75 million i1 1975 Ninety
per cent of this growth will occur in the poorest countries

While the economues of the less developed countries (LIDCs) are expected to grow at

faster 1ates than those of the industrialized nations, the gross national product per capita
in most LDCs remains low The average gross national product per capita is projected to
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rise substantially 1in some LDCs (especially 1n Latin America), but in the great populous
nations of South Asia 1t remains below 200 dollars a year (in 1975 dollars}. The large exist-
mg gap between the rich and poor nations widens.

World food production 1s projected to increase 90 per cent over the 30 years from 1970
to 2000 Thus translates into a global per capita increase less than 15 per cent over the same
period. The bulk of that increase goes to countries that already have relatively high per
capita food consumption. Meanwhile per capita consumption 1n South Asia, the Middle
East, and the LDCs of Africa will scarcely improve or will actually decline below present
mmadequate levels At the same time, real prices for food are expected to double

Arable land will increase only four per cent by 2000, so that most of the mcreased out-
pat of food will have to come fiom higher yields Most of the elements that now contribute
to higher yields—fertilizer, pesticides, power for mrrigation, and fuel for machmery—

depend heavily on o1l and gas

Dunng the 1990s world o1l production will approach geological estimates of maximum
production capacity, even with rapidly mcreasing petroleum prices The study projects
that the richer industrialized nations will be able to command enough o1l and other commer-
cial energy supphes to meet rising demands through 1990. With the expected price increases,
many less developed countries will have increasing difficulties meeting energy needs For
the one-quarter of humankind that depends primarily on wood for fuel, the outlook 1s
bleak Needs for fuelwood will exceed available supplies by about 25 per cent before the
turn of the century

While the world’s finite fuel resources—coal, o1, gas, o1l shale, tar sands, and uranium—
are theoretically sufficient for centuries, they are not evenly distributed, they pose difficult
economic and environmental problems, and they vary greatly in their amenabihty to ex-
ploitation and use

Nonfuel mineral resources generally appear sufficient to meet projected demands
through 2000, but further discoveries and investments will be needed to mantain reserve
In addition, production costs will increase with energy prices and may make some nonfuel
mineral resources uneconomic The quarter of the world’s population that mhabits
industrial countries will continue to absorb three-fourths of the world’s mmneral
production. -

Regional water shorfages will become more severe In the 1970-2000 pertod popula-
tion growth alone will cause reauirements for water to double 1n nearly half the world.
Still greater increases would be needed {o improve standards of hiving. In many LDCs,
water supplies will become increasingly erratic by 2000 as a result of extensive deforestation
Development of new water supphies will become more costly virtually everywhere

Significant losses of world forests will continue over the next 20 years as demand for
forest products and fuelwood increase Growing stocks of commercial-size timber are
projected to decline 50 per cent per capita. The world’s forests are now disappearing at the
rate of 18-20 mullion hectare a year (an area half the size of Califormia), with most of the
loss occurring 1n the humid tropical forests of Africa, Asia, and South America The pro-
jections mdicate that by 2000 some 40 per cent of the remaming forest cover m LDCs will
be gone,

Serious deterioration of agricultural soils will occur worldwide, due to erosion, loss of
organic matter, desertification, salimzation, alkalinization, and water-logging Already,
an area of cropland and grassland approximately the size of Maine 1s becoming barren

wasteland each year, and the spread of desert-like conditions s likely to accelerate

Atmospheric concentrations of carbon dioxide and ozone depleting chemicals are ex
pected 1o increase at rates that could alter the world’s climate and upper atmosphere signi-
ficantly by 2050 Acid rain from increased combustion of fossil fuels (especially coal) threa-
tens damage to lakes, soils, and crops. Radioactive and other hazardous materials pre-
sent health and safety problems in increasing numbers of countries.

Extinctions of plant and ammal species will mcrease dramatically. Hundreds of
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thousands of species—perhaps as many as 20 per cent of all species—will be irretrievably
Jost as thetr habitats vanish, especially in tropical forests

The future depicted by the US Government projections, bricfly outhined above, may
actually understate the impending problems. The method available for carrying cut the
study led to certain gaps and nconsistencies that tend to impart an optimistic bias For
example, most of the individual projections for the various scctors studied— food, minerals,
energy, and so on—assume that sufficient capital, energy, water, and land will be available
in each of these sectors to meet their needs, regardless of the competing needs of other
sectors. More consistent, better-integrated projections would produce a still more emphatic
pictuse of mntensifying stresses, as the world enters the twenty-first century.

At present and projected growth rates, the world’s population would reach 10,000
million by 2030 and would approach 30,000 million by the end of the twenty-first century
These levels correspond closely to estimates by the U1.S National Academy of Sciences of
the maximum carrying capacity of the entire carth. Already the populations in sub-Saharan
Africa and 1n the Himalayan hills of Asia have cxceeded the carrying capacity of the imme-
diate area, triggering an crosion of the land and 1ts capacity to support life. The resulting
poverty and 1l health have further complicated efforts to reduce fertility. Unless this circle
of mterlinked problems 1s broken soon, population growth in such areas will unfertunately
be slowed for reasons other than dechming birth rates Hunger and discase will claim more
babies and young children, and more of those surviving will be mentally and physically
handicapped by chuldhood malnutrition.

Indeed, the problems of preserving the carrying capacity of the earth and sustamnmg
the possibility of a decent life for the human beings that inhabit 1t are enormous and close
upon us Yet there 1s recason for hope It must be emphasized that the Global 2000 study’s
projections are based on the assumption that national policies regarding population
stabilization, resource conservation, and environmental projection remain cssentially un-
changed through the end of the century. But in fact, policies arc tegmnning to change
In some areas, forests arc being replanted after cutting, Some nations are taking sieps to
reduce sotl losses and desertification. Interest in energy conscrvation is growing, and large
sums are bemng invested 1n esploring alternative to petroleum dependence. The need
for family planning 1s slowly beconung understood. Water supplics are being improved and
waste treatment system buwilt High-yicld seeds are widely ava.dable and sced banks are

eing expanded Some wildlands with their genetic resources are being protected. Naturai
predators and selective pesticides are being substituted for persistent and destructive pesti-
cides.

Encouraging as these developments are, they are far from adequate to meet the global
challenges projected in this study Vigorous, determined new initiatives arce needed if wor-
sening poverty and human suffering, environmental degradation, and international tension
and conflicts are to be prevented. There are no quick fixes The only solutions to the prob-
lems of population, resouarces, and environment are complex and longterm These prob-
lems are extricably linked to some of the most perple»ing and persistent problems in the
world—poverty, mjustice, and social conflict New and imaginative ideas—and a willing-
ness to act on them-—are essential

The needed changes go far beyond the capability and responsibility of this or any other
single nation An era of unprecedented cooperation and commitment is essential

Yet there are opportunities—and a strong rationale—for the United States to provide
leadership among nations. A high prionity for this nation must be a throrough asscssment
of 1ts foreign and domestic policies relating to population, resources, and environment.
The United States, possessing the world’s largest economy, can eapect 1ts policies to have
a significant influence on global trends An equally important prionty for the United States
15 to cooperate generousiy and justly with other nations—particularly in the areas of
trade, investment, and assistance—in seeking solutions to the many problems that extend

beyond our national boundaries There are many unfulfilled opportunities to cooperate
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with other nations in efforts to relieve poverty and hunger, stabilize population, and
enhance economic and environmental productivity Further cooperation among nations
15 also needed to strengthen nternational mechanisms for protecting and utilizing the
‘global commons’—the oceans and atmosphere

To meet the challenges described i this study, the Umited States must improve ifs
ability to 1dentify emerging problems and assess alternative responses In using and evalua-
ting the Government’s present capability for long-term global analysis, the study found
sertous inconsistencies 1 the methods and assumptions employed by the various agencies
m making thewr projections The study itself made a start toward resolving these inade-
quacies It represents the Government’s first environmental projections, and 1t has brought
forth the most consistent set of global projections yer achieved by U S agencies. Nevet-
theless, the projections still contan serious gaps and contradictions that must be corrected
if the Government’s analytic capabihity 1s to be improved. It must be acknowledged that
at present the Federal agencies are not always capable of providing projections of the
quality needed for long-term policy decisions

While Iimited resources may be a contributing factor in some instances, the primary
problem 1s lack of coordination The U S Government needs a mechanism for continuous
review of the assumptions and methods the Federal agencies use 1n their projection models
and for assurance that the agencies’ models are sound, consistent, and well documented.
The 1rriproved analyses that could result would provide not only a clearer sense of emerg-
1ng problems and opportunities, but also a better means for evaluating alternative responses,
and_ a better basis for decisions of worldwide significance that the President, the Congress,
and the Federal Government as a whole must make

With 1ts imitations and rough approximations, the Global 2000 study may be seen as
no more than a reconnaissance of the future, nonetheless 1ts conclusions are reinforced
by similar findings of other recent global studies that were examined in the course of the
Global 2000 study Al these studies are 1n general agreement on the nature of the problems
and on the threats they pose to the future welfare of humankind The available evidence
leaves no doubt that the world—including this nation—faces enormous, urgent,and complex
problems 1n the decades immediately ahead Prompt and vigorous changes n publc policy
around the world are needed to avoird or mmumize these problems before they become
unmanageable. Long lead times are required for effective action If decisions are delayed
until the problems become worse, options for effective action will be severely reduced
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TasLe 1 POPULATION PROJECTIONS FOR WORLD, MAJOR REGIONS,
AND SELECTED COUNTRIES

Average  Per cent
Per cemt  Amnual  of World
Inciease  Per cent Popula-

1975 2000 by 2000 Increase ton mn
2000
mlhons
World 4,090 6,351 55 18 100
More developed 1egions 1,131 1,323 17 06 21
Less developed tegions 2,959 5,028 70 21 79
]
Majo1 regions
Africa 399 814 104 2.9 13
Asia and Oceania 2,274 3,630 60 1.9 57
Latin America 325 637 96 2.7 10
USSR and Eastern Furope 384 460 20 07 7
North America, Western
Europe, Japan, Australia, and
New Zealand 708 809 14 05 13
Selected countries and regions
People’s Republic of Chuna 935 1,329 42 14 21
India 618 1,021 65 20 16
Indonesia 135 226 68 21 4
Bangladesh 79 159 100 28 2
Pakistan 71 149 111 30 2
Philippines 43 73 71 21 1
Thailand 42 75 77 23 1
South Korea 37 57 55 17 1
Egypt 37 65 77 23 1
Nigetia 63 135 114 30 2
Brazil 109 226 108 29 4
Menico 60 131 119 31 2
United States 214 248 16 06 ° 4
USSR - 254 309 21 08 5
Japan 112 133 19 0.7 2
Eastern Europe 130 152 17 06 2
Western Europe 344 378 10 04 6

Source Global 2000 Technical Report, Table 2-10
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TaBrLE 2 GNP ESTIMATES (1975) AND PROJECTIONS AND GROWTH RATES
(1985, 2000) BY MAJOR REGIONS AND SELECTED COUNTRIES AND RFGIONS

(Bulions of constant 1975 dollars)

1975 1975-85 1985  1985-2000 2000
GNP Growth Projec- Growth  Piojec-

Rate tionsd Rate tions®
percent Percent
WORLD 6,025 41 8,991 33 14,677
More developed regions 4,892 39 7,150 31 11,224
Less developed regions 1,133 5.0 1,841 43 3,452
MAJOR REGIONS
Africa 162 52 268 413 505
Asia and Oceania 697 46 1,097 42 2023
Latin Americab 326 56 564 45 1,092
USSR and Fastern Europe 996 33 1,371 28 2,060
North America, Western
Furope, Japan, Austraha,
and New Zealand 3,844 40 5,691 31 8,996
SELECTED COUNTRIES AND REGIONS¢
People’s Republic of China 286 38 413 38 718
India 92 36 131 28 198
Indonesia 24 64 45 54 99
Bangladesh 9 36 13 28 19
Pakistan \ 10 316 14 28 21
Philippimes 16 56 27 4 4 52
Thailand 15 56 25 44 48
South Korea 19 56 32 44 61
Egypt 12 56 20 4 4 38
Nigeria 23 6 4 43 54 94
Brazil 108 56 185 44 353
Mexico - 7 56 122 44 233
United Statesd 1,509 40 2,233 31 3,530
USSR 666 33 917 28 1,377
Japan 495 40 733 31 1,158
Eastern Europe (excluding
USSR) 330 33 454 28 682
Western Europe 1,598 40 2,366 31 3,740

aprojected growth rates of gross national product were developed using complex com-
puter stmulation techniques described in Chapter 16 of the Global 2000 Technical Report
These projections represent the result of applying those projected growth rates to the 1975
GNP data presented 1n the 1976 World Bank Atlas Projections shown here are for medrum-
growth rates

bIncludes Puerto Rico

¢In most cases, gross national income growth rates were projected for groups of count-
ries rather than for individual countries Thus the rates attributed to mdividual IDCs n
this table are the growth rates applicable to the group with which that country was aggre-
gated for making projections and do not take into account country specific characteristics

dDoes not include Puerto Rico

Source Global 2000 Technical Report, Tablc 3-3
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TasrLE 3 PER CAPITA GNP ESTIMATES (1975) AND PROJECTIONS AND
GROWTH RATES (1985, 2000) BY MAJOR REGIONS AND SELECTED
COUNTRIES AND REGIONS
(Constant 1975 U S. dollars)

Average Annual 1985 Average Annual 2000

Growth  Projec- Growth  Projec-
1975 Rate, tions® Rate, tions®
1975-85 1985-2000
per cent per cent
WORLD 1,473 2.3 1,841 1.5 2,311
More developed countries 4,325 32 5,901 2.5 8,485
Less developed countries 382 28 501 21 587
MAJOR RFGIONS
Africa 403 22 505 14 620
Asia and Oceania 306 2.7 398 2.3 557
Latin AmericaP 1,005 26 1,304 18 1,715
USSR and Eastern Europe 2,591 24 3,279 2.1 4,472
North America, Western
Europe, Japan, Australia, and
New Zcaland 5,431 34 7,597 26 11,117
SELECTED COUNTRIES AND REGIONS®
People’s Republic of China 306 2.3 384 2.3 540
India 148 15 171 08 194
fndonesia 179 41 268 31 422
Bangladesh 111 0.6 118 01 120
Pakistan 138 04 144 —0 1 142
Philippines 368 3.2 503 2.3 704
Thialand 343 30 460 22 633
South Korea 507 3.5 718 27 1,071
Egypt 313 29 416 2.2 578
Nigeria 367 33 507 22 698
Brazil 991 22 1,236 1.6 1,563
Mexico 1,188 20 1,454 13 1,775
Umited Statesd 7,066 33 9,756 25 14,212
USSR 2,618 2.3 3,286 2.1 4,459
Japan 4,437 31 6,023 2.5 8,712
Eastern Europe 2,539 2.6 3,265 2.2 4,500
Western Europe 4,653 3.7 6,664 2.7 9,889

8The medium-series projections of gross national product and population presented 1n
Tables 3-3 and 2-4 of the Global 2000 Technical Report were used to calculate the 1975,
1985, and 2000 per capita gross national product figures presented in this Table

bIncludes Puerto Rico.

In most cases, gross national product growth rates were projected for groups of coun-
tries rather than for individual countries Thus, the rates attributed to individual LDCs
in this Table are the growth ratesapplicable to the group with which that country was aggre-
gated for making projections and do not take mto account country-spectfic characteristics

9Does not include Paerto Rico.

SOURCE  Global 2000 Technical Report, Table 3.5,
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