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INTRODUCTION

Administrative theory refers to the combination of history, organizational theory,
social theory, political theory and related studies that is focused on the meanings,
structures and functions of public service in all its forms. It often recounts major
historical foundations for the study of bureaucracy as well as epistemological issues
associated with public service as a profession and as an academic field.

While public management is both the implementation of government policy
and also an academic discipline that studies this implementation and prepares civil
servants for working in the public service. These two interrelated fields are an
essential study for those who are interested in public service.

This book, Administrative Theory, examines various issues related to these
fields in detail.

This book is divided into fourteen units. It has been designed keeping in
mind the self-instruction mode (SIM) format. It follows a simple pattern, wherein
each unit of the book begins with the Introduction followed by the Objectives for
the topic. The content is then presented in a simple and easy-to-understand manner
and is interspersed with Check Your Progress questions to reinforce the student’s
understanding of the topic. A list of Self Assessment Questions and Exercises is
also provided at the end of each unit. The Summary and Key Words further act as
useful tools for students and are meant for effective recapitulation of the text.
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PUBLIC ADMINISTRATION: AN INTRODUCTION

UNIT 1 OVERVIEW OF PUBLIC
ADMINISTRATION

Structure

1.0 Introduction
1.1 Objectives
1.2 Meaning and Scope of Public Administration

1.2.1 Significance of Public Administration
1.3 Evolution of the Discipline and its Present Status
1.4 New Public Administration
1.5 Answers to Check Your Progress Questions
1.6 Summary
1.7 Key Words
1.8 Self Assessment Questions and Exercises
1.9 Further Readings

1.0 INTRODUCTION

Public administration is a part of the wider term ‘administration’. Public
administration is concerned with the organization of government policies and
programmes as well as the behaviour of officials formally responsible for their
conduct. It has to play a very significant role as an instrument of development and
change. The concept of public administration has been given various interpretations
by different thinkers. There are different opinions about the scope of public
administration, whether it is the managerial part of the governmental world, or the
entire complex of activities of only the executive branch of government or of all
branches, i.e., legislative, executive and judicial.

1.1 OBJECTIVES

After going through this unit, you will be able to:

 Discuss the nature of public administration

 Describe the scope and evolution of public administration

 Evaluate the significance of public administration

 Discuss New Public Administration
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1.2 MEANING AND SCOPE OF PUBLIC
ADMINISTRATION

The concept of public administration has been given various interpretations by
different thinkers. As the term itself signifies, ‘public administration’ simply means
the activities undertaken by the government to fulfil its desired ends. The difference,
however, is only regarding the ‘activities’ which are to be considered as the
administrative activities. Some thinkers take a broader view and include all
governmental activities having for their purpose the fulfilment of public policy, while
others take a narrow view and consider only those activities concerned with the
executive branch of the government.

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

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

The above definitions take a broader view of the term. There are thinkers
who take a narrower view and as students of public administration you should be
more concerned with the ideology. In this category comes D. Waldo who defines
public administration as ‘The art and science of management as applied to the
affairs of state’. According to M. Dimock, ‘Public administration is the fulfilment
or enforcement of public policy as declared by the competent authorities. It deals
with the problems and powers, the organization and techniques of management
involved in carrying out laws and policies formulated by the policy-making agencies
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or government’. He further adds, ‘Public administration is law in action. It is the
executive side of government’.

All these definitions make it clear that public administration is really the
government in action. In common usage, it is concerned with the executive, the
operative and the most obvious part of the government. In other words, it is mainly
concerned with executing the implementing part of the governmental activity, with
the question as how law should be administered with equity, speed and without
friction. An ignorant Indian villager may not know anything of the constitution of
the country, but a daroga or a patwari is a living reality to him. Therefore, public
administration comprises the systematic execution of the will of the people which
has been discovered, formulated and expressed in the form of laws by the legislature.
For instance, the assessment and rating of taxes, the hanging of a criminal, the
delivery of mails, the recruitment of the army, etc., are all acts of public
administration. To summarize, it may be said that public administration is the non-
political machinery of the government carrying on its work for the welfare of the
people according to the laws set up by the state. It is the permanent executive as
distinguished from the political one. At this stage, you must be clear that public
administration has to do with people and not with things. There is a school of
thought which holds that in the future the tendency will be a form of administration
of persons towards administration of things. But this appears to be only a narrow
view. Things may be arranged, but ultimately, it is the participation of the human
elements that matters. Things, no doubt, are of great importance to the administrator
who arranges them but they cannot be administered by him. Administration has to
do with human beings for which it is meant. It is essentially a matter of social
relationships. It must not also be forgotten that the administrator is neither a
philosopher nor a politician, but the non-political side of the executive.

There are different opinions about the scope of public administration, whether it is
the managerial part of the governmental work, or the entire complex of activities
of only executive branch of government or of all branches, i.e., legislative, executive
and judicial. There are, thus, two divergent views regarding the scope of the study
of public administration and they are mentioned below:

(i) Integral view: Public administration is a sum total of all the activities
undertaken in pursuit of and in fulfilment of public policy. These activities
include not only managerial and technical but also manual and clerical. Thus,
the activities of all persons working in an organization from top to bottom
constitute administration. In other words, public administration is conceived
in a comprehensive sense to include all the activities of the government
whether they are performed in the executive, legislative or judicial branches
of the government. Public administration consists of all those operations
having for their purpose the fulfilment or enforcement of public policy.

(ii) Managerial view: The work of only those persons who are engaged in
the performance of managerial functions in an organization constitutes the
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administration. They shoulder the responsibility of running the enterprise.
Their functions are as follows:

 Planning means working out broad outline of the things that need to be
done and the method to be adopted to accomplish the proposed set for
the enterprises.

 Organizing means building up the structure of authority through which
the entire work to be done is properly arranged and defined in order to
achieve the desired goals.

 Staffing means appointing suitable persons to the various posts under
the organization.

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

 Coordinating means interrelating various parts of the work and, thus,
eliminating the overlapping and conflict in different activities of an
organization.

 Reporting means keeping both the supervisors and subordinates informed
of what is going on and arranging for the collection of such information
through inspection, research and records.

 Budgeting means fiscal planning accounting and control, i.e., all the
activities relating to financial management.

The scope of public administration can be divided under Principles of Public
Administration and Sphere of Public Administration. According to jurisdictional
viewpoint, the sphere of public administration includes the Central Governments,
state governments, its regional and local authorities and also the public corporations.
Thus, public administration, in sum, includes the totality of government activity,
encompassing exercise of endless variety and the techniques of organization and
management whereby order and social purpose are given to the effort of vast
numbers.

A more comprehensive account of the scope of public administration has been
given by Walker. He has divided it into two parts:

(i) Administrative theory: It includes the study of structure, organization,
functions and methods of all types of public authority engaged in carrying
out the administration at all levels, i.e., national, regional, local, etc. Further,
it is a study of all problems connected with the external control of Parliament
and the Cabinet over administration, internal control of administrative
machinery, judicial control over administration, administrative tribunals,
planning, programming and execution of public actions, recruitment of
personnel and problems connected therewith research, information, public
relations, etc. The emphasis is to find out certain principles of administrative
actions which can be usefully applied in practical administration.
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(ii) Applied administration: It is difficult to give a comprehensive statement
as to what ‘applied administration’ should exactly include because of the
new and fast-growing field of public administration. Walker has made an
attempt to classify the main forms of applied administration on the basis of
ten principal functions, which are as follows:

 Political: It includes a study of executive–legislature relationship, politico-
administrative activities of the Cabinet, minister–official relationships,
etc.

 Legislative: It includes delegated legislation, preparatory work done
by the officials in drafting of bill for the enactments, etc.

 Financial: It includes the whole of financial administration from
preparation to the enactment of budget, etc.

 Defensive: It includes a study of military administration.

 Educational: It covers all the aspects of the educational administration.

 Social: All the administration in the social field such as housing, food,
social security and employment, etc.

 Economic: It covers all the administrative activities in the economic
fields, i.e., industries, agriculture, foreign trade, commerce, public
enterprises, etc.

 Foreign: It covers foreign administration, which includes international
cooperation, international agencies for international peace, prosperity,
diplomacy, etc.

 Imperial: It includes problems and techniques of imperial domination
over other nations, etc.

 Local: It covers the administration of local bodies.

Although there is much of overlapping in the classification of Walker, it is a
good attempt at an exhaustive definition of the applied administration. In a more
summarized form, you can say that the applied administration includes the study of
administration in the various countries of the world, of various departments of
services in the progressive states, of organization at various levels, i.e., governmental,
local, national and international of the historical development of the administrative
methods and techniques and of the problems connected with the international
organizations.

People and government expectations

It may be observed that public administration is only a means to the attainment of
the objects of the state itself. The scope of public administration varies with people’s
expectations of what they should get from government. A century ago they expected
chiefly to be left alone. Now they expect a wide range of services and protection.
Throughout the world, the demands made by people from governments have
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continually increased and in time to come they would further increase. The expansion
of government functions inevitably means more of the administrative agencies,
more officials and employees. The administrative system consequently grows and
becomes diverse. Hence, it is quite natural that although public administration is
the administrative branch of the executive organ only, but still its range is quite
wide as it varies with people’s idea of a good life.

1.2.1 Significance of Public Administration

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

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

Public administration is an integral part of the social, cultural and economic
life of a nation and is a permanent force in its life. It is possible for a state to exist
without a legislature or an independent judiciary but no state can exist without a
well-organized administration. Edmond Burke said, ‘Constitute government how
you please, infinitely the greater part of it will depend on the exercise of powers
which are left at large to the ministers of state. Without proper management, your
commonwealth is no better than a scheme on paper and not a living, active, effective
constitution’. The powerful and important role played by public administration in
the life of a nation led Ransay Muir to remark that in England the minister is a tool
in the hands of the permanent executive. In the words of D. Waldo, it is ‘a part of
the cultural complex; and is not only acted upon, it acts’. It is a great creative
force. Lack of sound administration may bring even the mightiest empire to pieces
as was the case with the ancient Roman Empire.

With the great advancement of science and the invention of new techniques
at all levels of human activity, the problem of maintaining effective coordination
between the administration and the rest of the community has assumed great



NOTES

Self-Instructional
Material 7

Overview of Public
Administration

importance. The administrator is the essential servant of the new age, which is
becoming so complex that neither the bluster of the power politician nor the
abundant goodwill of the multitude will avoid breakdown, if, despite the adoption
of right policies, wrong administrative steps are taken. Therefore, the pursuit of
greater knowledge of public administration becomes the most essential future of
civilized government and even civilization itself, rests upon the ability to develop a
science and a philosophy and a practice of the administration competent to discharge
the public functions of civilized society.

Check Your Progress

1. What is the integral view of public administration?

2. What role has the modern state undertaken, according to the principles
of public administration?

3. What has assumed great importance with the advancement of science
and the invention of new techniques?

1.3 EVOLUTION OF THE DISCIPLINE AND ITS
PRESENT STATUS

The evolution of public administration as an academic discipline falls into a number
of critical stages. Some such stages are as follows:

Phase I: 1887–1926

Public administration as a discipline was born in the United States, and that country
continues to enrich it even today. Woodrow Wilson, who was teaching Political
Science at the Princeton University, and who later became the President of the US
is regarded as the father of the discipline of public administration. In an article
entitled, ‘The Study of Administration’, published in 1887, Wilson emphasized on
the need for a separate study of public administration. He made a distinction between
politics and administration and argued, ‘It is getting to be harder to run a constitution
that to frame one.’ Wilson’s name is associated with two notable features. He is
regarded as the founder of the discipline of public administration. Second, he is
the originator of politics–administration dichotomy, which came to dominate the
scene for quite some time.

No notable event took place until 1900, when Frank J. Goodnow published
his Politics and Administration. In it, Goodnow developed the Wilsonian theme
further and with greater courage and conviction. He argued that, politics and
administration were two distinct functions of a government. According to him,
‘politics has to do with policies or expressions of the State while administration
has to do with the execution of these policies.’ In short, Goodnow posited the
political administration dichotomy.
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In the early part of the twentieth century many American universities began
to take active interest in the reform movement in government, and thus scholars
got attracted to the field of public administration. In 1914, the American Political
Science Association published a report, which delineated the objectives of the
teaching of Political Science. One of the objectives proclaimed was prepared
specialist for governmental positions. Thus, public administration was recognized
as an important sub-area of Political Science. The subject began to gain increasing
spreading. In 1926, appeared the first text book on the subject. This was Leonard
D White Introduction to the Study of Public Administration. This book faithfully
reflects the dominant theme of the contemporary period; its premises are that
politics and administration are to be kept separate; and efficiency and that economy
are the watchwords of public administration.

It may, thus, be seen that the dominant feature of the first period was a
passionate belief in political administration dichotomy.

Phase II: 1927–1939

The second phase in the history of public administration has as its central theme
the ‘Principles of Administration.’ The central belief of this period was that, there
are certain principles of administration, and it is the task of the scholars to discover
them and to promote their application.

This period opened with the publication of W. F. Willoughby’s Principles
of Public administration (1927). The title of the book was very suggestive and
indicated very correctly the new thrust of the discipline. This period saw the
publication of a number of works, the more important among them are Mary
Parker Follett’s Creative Experience, Henri Fayol’s Industrial and General
Management, Mooney and Reiley’s Principles of Organization. This period
reached its climax in 1937, when Luther H. Gulick and Lyndall Urwick’s Papers
on, Science of administration appeared. The use of the word—Science is
significant, for Gulick and Urwick implied that, administration was science.

Urwick observed

It is the general thesis of this paper that, there are principles which can be arrived
at inductively from the study of human organization, which should govern
arrangements for human association of any kind. These principles can be studied
as a technical question, irrespective of the purpose of the enterprise, the personnel,
comprising it or any constitutional, political or social theory underlying its creation.

What are these principles? Gulick and Urwick coined that acronym-
POSDCoRB-to promote seven principles of administration. In short, the years
1927–1937 were, the golden years of principles in the history of public
administration. This was also a period when public administration commanded a
high degree or respectability and its products were in great demand both in
government and business.
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Phase III: 1938–1947

The advocates of principles of administration began soon to be challenged, and
the period from 1931 to 1947 was, indeed, one of continuous and mounting
challenge and questioning. In 1938, Chester I. Barnard’s The Functions of the
Executive was published and this book did not in the least uphold the stand
taken by the writers of the second period like Willoughby, Gulick, Urwick, etc.,
Herbert, A. Simon wrote an article entitled ‘The Proverbs of Administration’ in
1946, and its argument was further developed in his Administrative Behaviour,
which was published in 1947 and on which he was awarded the Nobel Prize in
the year 1978. The principal thesis of Simon was that there is no such thing as,
principles of administration; what are paraded as principles are in truth not
better than proverbs.

The claim that, public administration is a science that was challenged by
Robert Dahl, in 1947, and he argued that the quest for principles of administration
was obstructed by three factors. These were values permeating administration
while science was value-free. Besides, human personalities differ and so do the
social frameworks within which the organizations have inevitably to operate. As a
result of these criticisms, public administration found itself in a deflated position,
and the morale of the discipline was low. It was on this note that, public
administration entered the fourth phase in its history.

Phase IV: 1948–1970

This period has been one of crisis period for public administration. The brave new
world promised by the thinkers of the principles era stood shattered and the future
of the discipline appeared to be a little uncertain. Public administration was facing
a crisis of identity. Many public administrators responded to this crisis of identity
by returning to the fold of the mother science, namely, Political Science. But they
discovered that they were not very much welcome to the home of their youth.
Many political scientists began to argue that the true objective of teaching in the
field was intellectualized understanding of the executive, thus, reversing the objective
laid down in 1914, namely, preparing specialists for governmental positions. There
was also a talk of continued dominion of Political Science over public administration.
The process of de-emphasis of public administration in the larger discipline of
Political Science got, if anything, accelerated in the 1960s. In short, this period
witnessed the spectacle of Political Science, not only not letting public administration
separate itself from it, but also not fostering and encouraging its growth and
development within its own field.

Public administration, naturally, was in search of an alternative and the
alternative was available in the form of administrative science. Here, too, public
administration had to lose its distinctiveness and separate identity and merge with
a larger field.
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Phase V: 1971 Onwards

Despite the uncertainty and turmoil of the preceding period, public administration
registered great progress and entered the seventies with an enriched vision.
Public administration attracted, within its fold scholars from various disciplines
and thus became, truly interdisciplinary in its nature. Indeed, of all the social
sciences, it is public administration which is most interdisciplinary. It is focusing
its attention more and more on the dynamics of administration. It is also drawing
heavily on the management sciences. Public administration has come closer to
policy science and related areas and has been showing ample concern for issues
in the field.

The foregoing discussion may invite one criticism from the readers. It seeks
to trace the history of public administration solely in the context of the United
States. The discipline of public administration would, indeed, become altogether
indistinguishable, if the American contribution to it is taken away. The discipline
was born in that country, and it strongly bears the marks of its parentage. The
USA continues to be the single most important source of literature in the field of
public administration.

This is a remarkable feature but should not surprise us very much. The USA
is forced by the emergence of what is aptly called, The Organization Man, and is
directly experiencing the organizational thrusts and thus is face to face with the
administrative phenomenon. The traditions of scholarship in this field, thus, receive
continual stimulation and support from the national environment. Not unnaturally,
the discipline has learnt to reflect the American concerns and in the process they
tend to become universalized.

The evolution and growth of public administration as a distinct discipline, thus,
facilitated the creation of philosophy of administration as follows:

 It must bring into sharp focus all the elements entering into the administrative
action.

 All elements entering into the administrative action should, then, be integrated
and brought into a system of proper and unified relationship.

 Where possible principles are developed, it should be borne in mind that
they are valid guides to future action under substantially similar conditions.

 Administration is concerned with both ends and means. A skilful fusion of
the two is the test of administrative excellence.

 A philosophy of administration should be conceived in such a way that, if it
describes reality and provides reliable tool to the executive, it constitutes a
grand total which exceeds the sum of its parts.

 A good administrative system should communicate spirit and a rounded
feeling of widespread satisfaction.
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Gerald Caiden also listed some of the crucial roles as assumed by public
administration in the contemporary society and polity. These are as follows:

 Preservation of the polity

 Maintenance of stability and order

 Institutionalization of socio-economic change

 Management of large scale commercial services

 Ensuring growth and economic development

 Protection of the weaker sections of the society

 Formation of public opinion

 Influencing public policies and political trends

1.4 NEW PUBLIC ADMINISTRATION

Periods of turbulence and instability in history often produce new waves of thought
that seek to challenge the traditional contents of academic disciplines and therefore,
impart to them a new direction. Since 1968, the evolving discipline of public
administration came to be enriched by the emergence of what came to be known
as the New public administration. The term came to stay with publication, in
1971, of Toward a New public administration: Minnowbrook Perspective,
edited by Frank Marini. This work was largely based on the Minnowbrook
conference held in 1968 and New public administration cannot be fully understood
except in terms of that academic get-together. Some of the salient features of New
public administration were:

 It was anti-positivist in more than one sense. It rejected a definition of public
administration as value-free

 It rejected a rationalist and determinative view of mankind

 It also rejected the politics administration dichotomy

 It was anti-bureaucratic and anti-hierarchical

 It was anti-mechanistic in its approach to organization problems, rejecting
the over-emphasis on the machine and the system

New public administration therefore, was marked by the above anti-goals. It
displayed an intense concern for relevant societal problems. It stressed on ethics
and values, innovation and social equality. It laid great emphasis on human relations,
a creative approach to administration and social change. It was, therefore felt that
to achieve the desired objectives, New public administration must have the following
characteristics:

 Increasing orientation towards changing reality

 Influence policies that can improve the quality of working life, as well as
have competence to implement such policies
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 More oriented towards measuring the impact of laws on citizens rather than
resting content with their mechanical application

 More normative and less neutral

The basic elements of New public administration, as described in the report of a
Delphi exercise conducted in 1972–73 by Emanuel Wald at the Maxwell Graduate
School of Citizenship and Public Affairs, Syracuse University, New York, were:

 A softened normative approach

 Movement towards social technology

 Policy orientation

 Synchronization (that is, revising the traditional breakdown of administrative
activity into distinct functional component POSDCoRB)

The major landmarks in the growth and emergence of new public administration
were:

 Honey Report on Higher Education for Public Services, 1967

 Conference: Theory and Practice of Public administration, 1967

 The Minnowbrook Conference, 1968

 Publication of Toward a New public administration;

 The Minnowbrook Perspective, edited by Frank Marini, 1971

 Publication of Public administration in a Time of Turbulence edited by
Dwight Waldo, 1971

Check Your Progress

4. Who is regarded as the father of the discipline of public administration?

5. Who wrote the book Principles of Public Administration?

1.5 ANSWERS TO CHECK YOUR PROGRESS
QUESTIONS

1. The integral view of public administration is that it is a sum total of all the
activities undertaken in pursuit of and in fulfilment of public policy.

2. The modern state has undertaken the new role of accelerator of economic
and social chance as well as prime mover and stimulator of national
development.

3. With the great advancement of science and the invention of new techniques
at all levels of human activity, the problem of maintaining effective
coordination between the administration and the rest of the community has
assumed great importance.
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4. Woodrow Wilson is regarded as the father of the discipline of public
administration.

5. W. F. Willoughby wrote the book Principles of Public Administration.

1.6 SUMMARY

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

 The above definitions take a broader view of the term. There are thinkers
who take a narrower view and as students of public administration you
should be more concerned with the ideology. In this category comes D.
Waldo who defines public administration as ‘the art and science of
management as applied to the affairs of state’.

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

 The scope of public administration can be divided under Principles of Public
Administration and Sphere of Public Administration. According to
jurisdictional viewpoint, the sphere of public administration includes the
Central Governments, state governments, its regional and local authorities
and also the public corporations.

 It may be observed that public administration is only a means to the attainment
of the objects of the state itself. The scope of public administration varies
with people’s expectations of what they should get from government. A
century ago they expected chiefly to be left alone. Now they expect a wide
range of services and protection. Throughout the world, the demands made
by people from governments have continually increased and in time to come
they would further increase.

 With the great advancement of science and the invention of new techniques
at all levels of human activity, the problem of maintaining effective
coordination between the administration and the rest of the community has
assumed great importance. The administrator is the essential servant of the
new age, which is becoming so complex that neither the bluster of the power
politician nor the abundant goodwill of the multitude will avoid breakdown,
if, despite the adoption of right policies, wrong administrative steps are
taken.
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 The gradual evolution of the concept of welfare state helped in the growth
of the subject of public administration. The welfare movement tremendously
enlarged the scope of government functions and administration, since public
administration became the chief instrument of social welfare.

 In the early part of the twentieth century many American universities began
to take active interest in the reform movement in government, and thus
scholars got attracted to the field of public administration. In 1914, the
American Political Science Association published a report, which delineated
the objectives of the teaching of Political Science.

 The second phase in the history of public administration has as its central
theme the ‘Principles of Administration.’ The central belief of this period
was that, there are certain principles of administration, and it is the task of
the scholars to discover them and to promote their application.

 The claim that, Public administration is a science was challenged by Robert
Dahl, in 1947, and he argued that the quest for principles of administration
was obstructed by three factors. These were values permeating administration
while science was value-free.

 Public administration, naturally, was in search of an alternative and the
alternative was available in the form of administrative science. Here, too,
public administration had to lose its distinctiveness and separate identity
and merge with a larger field.

 Despite the uncertainty and turmoil of the preceding period, public
administration registered great progress and entered the seventies with an
enriched vision. Public administration attracted, within its fold scholars from
various disciplines and thus became, truly inter disciplinary in its nature.
Indeed, of all the social sciences, it is public administration which is most
inter-disciplinary. It is focusing its attention more and more on the dynamics
of administration.

 The USA is forced by the emergence of what is aptly called, The
Organization Man, and is directly experiencing the organizational thrusts
and thus is face to face with the administrative phenomenon.

 Since 1968, the evolving discipline of public administration came to be
enriched by the emergence of what came to be known as the New public
administration. The term came to stay with publication, in 1971, of Toward
a New public administration: Minnowbrook Perspective, edited by
Frank Marini.

1.7 KEY WORDS

 Public administration: It is the implementation of government policy and
also an academic discipline that studies this implementation and prepares
civil servants for working in the public service.
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 Organizing: It means building up the structure of authority through which
the entire work to be done is properly arranged and defined in order to
achieve the desired goals.

 Coordinating: It means interrelating various parts of the work and, thus,
eliminating the overlapping and conflict in different activities of an organization.

1.8 SELF ASSESSMENT QUESTIONS AND
EXERCISES

Short-Answer Questions

1. What is New Public Administration?

2. State the nature and scope of public administration.

3. Briefly state the account of the scope of public administration as given by
Walker.

Long-Answer Questions

1. ‘The concept of public administration has been given various interpretations
by different thinkers.’ With regard to this statement, discuss the concept of
public administration as given by different thinkers.

2. Describe the features of the various phases in the evolution of public
administration.

3. Evaluate the significance of public administration.
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2.0 INTRODUCTION

In the previous unit, you learnt about the meaning, scope and significance of public
administration. You also learnt about the evolution of the discipline and the concept
of new public administration. In this unit, we will discuss the new public management
perspective and the state vs market debate. New public management is an approach
used to running public service organization that is used in government and public
service institutions and agencies, while state vs market discusses the optimum
economic approach to distribute goods for public welfare.

2.1 OBJECTIVES

After going through this unit, you will be able to:

 Discuss the principles and characteristics of new public management

 Examine the criticisms of new public management

 Describe the state vs market debate

2.2 NEW PUBLIC MANAGEMENT PERSPECTIVE

The growing fiscal deficit most developing nations have faced since the 1980s
forced them to borrow to raise revenue for government, which in return created
the problem of indebtedness for them. Public management, though increasingly
used since the 1980s, is not yet a fully developed concept. The movement in
public management in public administration focussed on the role of top
administrative leaders, such as political appointees.



NOTES

Self-Instructional
Material 17

Introduction to New
Public Management

Public management adheres to traditional objective, discipline and social
science inquiry and prefers the multi-disciplinary, problem-oriented and clearly
normative nature of its policy-oriented kin. The public manager is concerned with
the specific functions necessary to organization and implementation of the public
policy, i.e., planning, organization, directing and controlling followed by the Luther
Gulick’s formula of POSDCORB.

Public policy and public management are partners, convergent in outcome
yet with different focus. Lynn combines the theories of managerial and organizational
behaviour of senior public executives who pursue public policy. Managing public
policy, according to Lynn, is a result of the executive effort directed at affecting
governmental outcomes by influencing the processes that design and carry out
governmental activity.

You can, thus, say that public management has an important role in effecting
policy operations. The concept of public management is the combination of two
words ‘public’ and ‘management’. Its contents emphasized on the concepts taken
from both political science and business management. While constitutional principles,
rule of law, equity, fairness, etc., are the contents of political science, efficiency,
financial transactions and benefits are its business ingredients.

Public management is used at both micro and macro level towards the
betterment of the policy-making. The public manager deals with the public policy,
in managing the policy process and also contributes in implementation of public
policy. It is an ongoing process and criteria in making, implementation and
assessment of the public policy.

New Public Management

The concept of new public management is of recent origin in the new globalization
period. As mentioned, it is a mixture of two words—public and management—
and its contents highlight the concepts taken from both political science and business
management. While constitutional principles, rule of law, equality, justice,
sovereignty, etc. are the basic contents of the political science efficiency, cost
profit, cost breakdown, planning and implementation constitute its business
ingredients. Thus, public management stands for the acceptance of experienced
and examined management methods for collective problem solving.

In short, new public management takes what and why from public
administration and how from business management. Traditional public administration
is generally associated with bureaucracy while the latter is decried and denounced
by new public management. Richard Common defines new public management
(NPM) as a vast range of contemporary administrative changes. NPM has become
a very popular concept. Its secret lies in its appeal as an attractive solution to the
problems of big and inefficient government.

The term new public management was invented by Christopher Hood in 1991
and used in his paper A Public Management for All Seasons, which was published
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in Public Administration (Volume LXIX, No. 1). Christopher Hood defines
new public management as follows:

 Emphasis on professional management in the public sector

 Emulation of private sector management style

 Shift to the competitive approach, the motivation being to cut costs and
raise standards of service and product

 Emphasis on standard setting, performance measurement and goal setting

 Increased concern for output control

 Rules and regulation and economy in resource use

 Unification of massive units into provider producer functions and the
introduction of contracting

Another notable contribution in the development of NPM was made by
Gerald Caiden. Others who have contributed to NPM are P. Hoggett, C. Pollitt,
R. Rhodes, R.M. Kelly, P. Aucoin and L. Terry.

No organizations or institutions whether political, social, economical or even
religious, can carry on the work without proper administration or management.
Principles of management are now commonly used not only for managing business
organizations, but also educational, social, financial and even governmental
organizations. Now, the government agencies are freely using progressive
modernized and updated management thoughts and principles into their area to
carry forward their various policies and activities. No more administrative set up
is in their updating with the demand of time and, at the same time; management
with its ever changing face is providing the base to reach the goal.

Management is the moral process in all forms of organizations, though it
may differ in its complexity with the size of organizations. In other words of Clauds
S. George, management is the central core of national as well as personal activities
and the way you manage yourself and your institutions reflect with alarming clarity
what you and your society will become.

Momentum to public management has principally come from two sources.
The first source came from the USA where the dominant view is that management
techniques developed and examined in the private sector may profitably be applied
in public administration. The second source is now protection or New Right, which
believes in authority of the market as the guiding principle for society as whole. By
the same count, it calls for the retreat of the state, and argues for deregulation,
privatization and agreement management.

The 5 Ds

In a federal set-up, the tendency of centralization should not always be over
powering. This was kept in mind while formulating our Constitution. The eighth
schedule clearly mentioned the areas of power and functions of the states and
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union governments. The regulatory framework in which the Indian administration
was working with prime focus on the instructions of the Centre does no longer
hold true.

The process of decentralization calls for making the levels of administration
responsive to the local need. With the passage of seventy third and seventy fourth
Constitution (Amendment) Acts, 1992, the local government has become a reality.
The functions and subjects on which the local bodies shall work are specified in
the Eleventh and Twelfth Schedule of the Constitution. This devolution of powers
and functions is getting hampered due to the absence of finances and adequate
and well trained functionaries.

There has been an increasing tendency of concentrating the administrative
machinery either in the state capitals or districts; there is an urgent need to disperse
the offices with optimal facilities of funds, finances and functionaries. E-governance
can act as both a tool to centralize as well as decentralize, but surely assists in a
two-way communication with of course cost and other challenges attached with it.
The policies once formulated are given to administrators to implement. The ground
realities act as the test for policy execution, thus bureaucrats use the principle of
delegation. This could be misused by discretionary application, so clear and specific
benchmarks are must.

The exact mix from the two is, however, not easy to determine. In fact, there are
two polar view points, which are as follows:

 There are strong similarities between public management and private
management. This school of thought favours free transferring of standards
of good management of public administration.

 There are some basic differences between public and private management.

It, thus, highlights the exclusive political environment within which public
administration is obliged to function. In addition, to these views, there is also a
third middle path. This school of thought believes that the truth lies some where in
between the two extremes. In development of their ideas, the proponents of this
take into account both colonial and normative arguments.

In today’s liberalization world administration has been replaced by
management. Public administration is also identical with management with
overlapping circles. The Indian Institute of Public Administration (IIPA) is not only
a professional body but also a source head of all that stands for the best in public
management. Earlier, IIPA was a direct training centre for the Indian Administrative
Services (IAS) and other services. Now, they are providing training programmes,
lectures on the public management, public administration and other fields of the
social science with its rich library and training techniques that are needed in public
management and administration.

The old picture of administration has been compressed by so many
practitioners in various fields that it has lost its shape so much so that it has got
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transformed to management in all its consequences, behaviour and stratifications.
Now, they are trying to adopt the administrative formula of POSDCORB, which
is primarily concerned with efficiency.

It means the following:

 Planning

 Organizing

 Staffing

 Delegation

 Coordination

 Reporting

 Budgeting

Gulick also identifies following five different aspects of time:

1. Time as an input time

2. Time as output time

3. Time as the flow of events

4. Time as a gap between two or more significant events or processes

5. Timing as a management policy

Gulick clarified that time has realistic and significant connotation for public
management. It reflects that the principle of management should eternally tie to the
culture in which they arise. He also defined that the culture must evolve appropriately
well before major challenges in human organizations as it is not a machine but an
organism. He stressed that time must become a central strategic and moral concern
in public management. Therefore government must plan and work with this flow in
time and for time.

The world has now settled down with the definition of management in its
changing scenario with Ms such as men, money, materials and machines; irrespective
of the fact whether it is a developed nation or a developing one. In the changing
scenario of management, you have begun to realize with the globalization of Indian
economy that all our institutions need management discipline. All professional
managers, irrespective of their environment ranging from financial management,
personnel management, inventory management, etc., have to bring about better
result in their wider spectrum to total management.

Human values in public management cannot be ignored. Many scholars
have asserted that all management is man management in the final analysis.  In the
design of an organization, management is the most powerful element. It adopts
and adapts the organization to its environment. It shapes the environment to make
it more suitable to the organization. It requires coordination at all levels and
coordination leadership is a must. It is leadership that ensures synchronization of
that activity of people, both at the planning and execution stages.
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So, you can say that the public management movement focusses on the role
of top managerial leaders, such as political appointees. The concentration of the
public management movement on top management has resulted in overlooking the
contributions of other levels in administration. It worked blindly as the administrative
chain of command except the top.

The concept of NPM defines the way of handling management of an
organization with following various methods and techniques of the management. It
also follows the rule based on man, money, material and machines.

Political thinker Luther Gulick also emphasizes that time was crucial in the
concept of new public management. Without it there is no change, no growth, no
cause and effect and no responsibility for management. Gulick describes that all
public policy transformations are rooted in the timing and democracy timing is the
trademark of the statecraft. A dominant trend in public administration has emerged
in 1980s as one of the growing disillusionment with the state as an instrument of
social betterment. All over the world, the state discovers itself under siege so as to
say, and it is under constant attack, while the governing capacity of the government
is seriously questioned.

While people now a days have less faith in the government the need for
what Jan Koolman and Martijkin Vliet call collective problem solving had not
diminished. The remedy has been discovered in the business administration. UA
Gunn calls new public management as the third way between the public
administration and private administration. J.L. Perry and K.E. Kraemer observe
that public management is the merger of the normative orientation of traditional
public administration and the instrumental orientation of general management.

Approach of new public management (NPM) as public choice
theory (PCT)

New public management is a commercial approach to public administration as
well as the turning point on the basis of public choice theory (PCT) and
managerialism. NPM also believed in the dominance of the market and in private
sector management. PCT has resonance with the ‘Neo Right Movement’ or ‘Neo
Liberalism’.

Market model–the dominant model of the governance in the NPM schema
introduces competitive elements in the public administration with marketization,
privatization and downsizing being its key features. The two defining pillars of
NPM are public choice theory and neo Taylorism. New public management is
anti-bureaucratic and it must be viewed in a larger perspective, which is more than
anything else. It marks an aggressively managerial approach in public administration
and thus can be seen as a direct criticism of the traditional model of public
administration.

Public choice theory has exercised a powerful pressure upon the policy-making
since the 1970s. It seeks to communicate an altogether new direction to the public
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administration. It gives itself to a market value and thus closes down the control of
the government in respect of the supply of public services, as an alternative
introduces the principle of challenge. As the public bureaus are exposed to
competition, there is a continuous search for improvement in service standards.
People get the option of choosing between competitive service suppliers and now
power is decentralized. New public management is thus dressed up in the language
of management and imported methods and techniques for the profitable sector. It
is characterized by three powerful business features like management, service and
client orientation and market type mechanism. However, Osborne’s and Gaebler’s
book, Reinventing Government: How the entrepreneurial spirit is transforming
the public sector, can be a roadmap for designing a government on the wide
principles of NPM.  The following are to be considered:

 Catalytic government that is based on direction-finding rather than rowing
or self-creating

 Community owned government that believes in empowering rather than
serving

 Result-oriented government that believes only in the outputs and not in the
inputs

 Mission-oriented government that change rule of determined organizations

 Consumer-driven government that believes in meeting the needs of the
customer and not the bureaucracy

 Enterprising government that believes in earning rather than spending

 Preventative government that believes in prevention better than cure

 Decentralized government that believes in the substantive participation and
team management

 Market-oriented government that believes in the massive change through
the market

 Competitive government that believes in competition and initiates in the
organization

New public management is result oriented and goal oriented. It believes in
flexible planning in organization on personal terms and conditions of employment
and so on. It depends upon three factors that are wealth, competence and efficiency.

Critique

New public management (NPM) is criticized for separating political decision-
making approach from the implementation aspects of public administration. Political
executives are to lose control over the implementation of their policy as a result of
managerial reforms.

NPM involves several shifts and changes. However, public management
implies replacement of the traditional methods and ethos of the public administration
by private sector practices that are claimed to be of superior effectiveness.
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NPM disagrees for a public sector less protected from the private sector
and for greater management’s diplomacy in handling of public administration. It is
the executive model, which is rather unfamiliar with the public administration and it
is the supervisory thrust that pushes public administration into neo-taylorian direction.
The trend towards the new public management observed in public administration
is not without criticism. The influx of private sector must not ignore the values
inherent in public administration. New public management puts forward the state
to adopt an alternative in the market form. It boldly recommends privatization and
all that it implies and all growing techniques of management and application.

Under the new public management, the concept of public administration is
progressively disappearing and there is a search of alternatives to boost up the
concept of publicness. NPM or business management has now marginalized these
essential features of the public administration. New public management is a dominant
trend and is now becoming more and more specialized and is rapidly evolving as
true profession with definable principles.

2.2.1 Minnowbrook Conference

The genesis of the Minnowbrook Conference lay in two factors. First, the 1960s
was a turbulent period besieged by numerous societal problems, but public
administration showed no signs of being aware them, much less being serious to
solve them. This was well highlighted by Waldo’s article on Public administration
in a Time of Revolutions, published in Public administration review in 1968.
Secondly, there was a need to hear young scholars and practitioners the discipline
as Public administration was facing a kind of generation gap. The Philadelphia
conference, it may be noted, was attended participants who were above the age
of 35 years and the majority whom being even in their fifties and sixties. Where
were the scholars and practitioners who were in their 30s? The younger age group
was invited to the Minnowbrook conference. The Minnowbrook conference was
the youth conference on public administration and it was this academic get-together
which gave rise to what has to be known as new public administration.

The keynote of new public administration is an intense sensitivity to and
concern for the societal problems of the day. Its parameters are relevance, post-
positivism, morals, ethics, and values, innovation, concern for clients, social equality,
etc. The proponents of new public administration express their dissatisfaction with
the state of the discipline of Public administration and want it to be alive to problems
presented by the turbulent times.

The advocacy for a post positive approach emphasized the need to abandon
value-free and value-neutral research and instead to cultivate an approach
emphasizing social equity. Social equity means that public administrators should
become champions of the under privileged sections of the society. This implies
that they must become active agents of change and non-believers in status quo.
New forms of organization need to be carved out to suit the fast changing
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environment. Emphasis is placed on cultivation of client-loyalty and programme-
loyalty.

The Minnowbrook conference may rightly be credited with the honour of
having produced the first coherent grammar of new public administration. It was
this Conference which expressed, very loudly, and clearly the dissatisfaction with
the state of the discipline. It was the first one which sought to give a new image to
Public administration—a subject actively concerned with the problems of the society
and full of reformist intentions.

2.2.2 State vs Market Debate

Through the 1990s, the debate in India steadily shifted against the State’s major
role in the economy. It moved towards primacy of the market and private enterprise.
One can realize the force of this changed perspective from the fact that even
services such as water and electricity were considered for transformation into
private market-driven enterprises. Dr Ravi Kanbur of Cornell University observed
in a recent lecture at ISEC in Bangalore that such a shift has not been confined to
India alone. During the 1980s, similar change in policy outlook occurred in Latin
America, Africa, Asia and the old Soviet Union and its satellite states. This shift
was stimulated by the events like the collapse of the Soviet Union and the emergence
of Chinese economy as a powerful driver of world trade and investment. Driven
by these changed circumstances, the economic opinion saw a shift in the pendulum
from the prime role of the State in the economy in the 1950s and 1960s to an
overriding role for the private enterprise and the market forces.

Like many others our currency is rigidly tied to the dollar in a currency
board. Further, it is not even fully convertible. Unfortunately, import duties are still
among the highest in the world. There is a prevalence of very low income tax
slabs. So those who pay taxes are possibly among the most heavily taxed in the
world in purchasing power parity terms. If one takes account of infrastructure and
other services, State-owned enterprises account for a much bigger portion. It has
been opined that technocratic solutions should be tempered by political realism.
This is the justification for the move against disinvestment and bigger investment in
social and physical infrastructure by the State. It is held that ownership issue is not
of much consequence. What matters is the fact that they are run competitively and
efficiently, generating a good return on State’s investments. There is an urgent
need to redress the decreasing public investment in agriculture for almost 20 years
and to spend more to avail health and education for all. However, the major issue
is the State’s ability to spend more, and do it efficiently and effectively to provide
health, education and other social services to the masses.

The process of economic liberalization came to India in 1970s. But, the
reform process began only after July 1991. It was instigated by the then Indian
Prime Minister P.V. Narasimha Rao and his Finance Minister Manmohan Singh.
During that time the Government started a process of a systemic shift to a more
open economy with greater reliance upon market forces, a larger role for the
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private sector including foreign investment, and a restructuring of the role of the
Government. Moreover, the economic reforms or liberalization in India marked a
shift from a socialist economy to a market economy. The immediate cause was a
foreign exchange crisis during the Chandrashekhar government when India had to
sell its gold reserves.

The main aim of liberalization was to dismantle the excessive regulatory
framework which acted as a shackle on freedom of enterprise. Over the years,
the country had developed a system of licence-permit-control raj. The aim of
the new economic policy was to save the entrepreneur from unnecessary
harassment of seeking permission from the bureaucracy to start an undertaking.

Similarly, the big business houses were unable to start new enterprises
because the MRTP Act had prescribed a ceiling on the asset ownership to the
extent of Rs 100 crore. In case a business house had assets of more than Rs 100
crores, its application was rejected. It was believed that on account of the rise in
prices, this limit had become outdated and needed a review. The second objection
by the private sector lobby was that it prevented big business houses from investing
in heavy industry and infrastructure which required lumpsum investment. The NDA,
in its election manifesto had suggested that the asset limit of MRTP companies
should be raised to Rs 1000 crore. The government thought it wise to abolish the
limit altogether, so that big business could establish big projects in the core sectors—
heavy industry, petrochemicals, electronics, etc. The government was of the view
that in the context of liberalization, the MRTP limit had become irrelevant and
needed to be scrapped.

The major purpose of liberalization was to free the large private corporate
sector from bureaucratic controls. It therefore started dismantling the regime of
industrial licensing and control. In pursuance of this policy, the industrial policy of
1991 abolished industrial licensing for all projects except for a short set of eighteen
industries.

The list of industries in which industrial licensing is compulsory:

1. Coal and lignite

2. Petroleum and its distillation products

3.  Distillation and brewing of alcoholic drinks

4.  Sugar

5.  Animal fats and oils

6.  Cigars and cigarettes

7.  Asbestos and asbestos-based products

8.  Plywood and other wood-based products

9.  Raw hides and skins

10.  Tanned furskins
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11.  Paper and newsprint

12.  Electronics, aerospace and defence equipment

13.  Industrial explosives

14.  Hazardous chemicals

15.  Drugs and pharmaceuticals

Check Your Progress

1. What is the element with which traditional public administration is
generally associated and which is decried by new public management?

2. Who invented the term new public management?

3. What does POSDCORB stand for?

2.3 ANSWERS TO CHECK YOUR PROGRESS
QUESTION

1. Traditional public administration is generally associated with bureaucracy
while the latter is decried and denounced by new public management.

2. The term new public management was invented by Christopher Hood in
1991.

3. POSDCORB stands for:

 Planning

 Organizing

 Staffing

 Delegation

 Coordination

 Reporting

 Budgeting

2.4 SUMMARY

 The growing fiscal deficit most developing nations have faced since the
1980s forced them to borrow to raise revenue for government, which in
return created the problem of indebtedness for them. Public management,
though increasingly used since the 1980s, is not yet a fully developed
concept.

 The movement in public management in public administration focussed on
the role of top administrative leaders, such as political appointees.
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 Public management adheres to traditional objective, discipline and social
science inquiry and prefers the multi-disciplinary, problem-oriented and
clearly normative nature of its policy-oriented kin. The public manager is
concerned with the specific functions necessary to organization and
implementation of the public policy, i.e., planning, organization, directing
and controlling followed by the Luther Gulick’s formula of POSDCORB.

 Public policy and public management are partners, convergent in outcome
yet with different focus. You can, thus, say that public management has an
important role in effecting policy operations. The concept of public
management is the combination of two words ‘public’ and ‘management’.
Its contents emphasized on the concepts taken from both political science
and business management. While constitutional principles, rule of law, equity,
fairness, etc., are the contents of political science, efficiency, financial
transactions and benefits are its business ingredients.

 The concept of new public management is of recent origin in the new
globalization period. As mentioned, it is a mixture of two words—public
and management—and its contents highlight the concepts taken from both
political science and business management. While constitutional principles,
rule of law, equality, justice, sovereignty, etc. are the basic contents of the
political science efficiency, cost profit, cost breakdown, planning and
implementation constitute its business ingredients. Thus, public management
stands for the acceptance of experienced and examined management
methods for collective problem solving.

 The term new public management was invented by Christopher Hood in
1991 and used in his paper A Public Management for All Seasons, which
was published in Public Administration (Volume LXIX, No. 1).

 In today’s liberalization world administration has been replaced by
management. Public administration is also identical with management with
overlapping circles.

 The administrative formula of POSDCORB, which is primarily concerned
with efficiency means the following:

o Planning

o Organizing

o Staffing

o Delegation

o Coordination

o Reporting

o Budgeting

 Human values in public management cannot be ignored. Many scholars
have asserted that all management is man management in the final analysis.
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In the design of an organization, management is the most powerful
element.

 New public management is a commercial approach to public administration
as well as the turning point on the basis of public choice theory (PCT) and
managerialism.

 New public management (NPM) is criticized for separating political decision-
making approach from the implementation aspects of public administration.
Political executives are to lose control over the implementation of their policy
as a result of managerial reforms.

 The Minnowbrook conference was the youth conference on public
administration and it was this academic get-together which gave rise to
what has to be known as new public administration.

 Through the 1990s, the debate in India steadily shifted against the State’s
major role in the economy. It moved towards primacy of the market and
private enterprise.

 The major purpose of liberalization was to free the large private corporate
sector from bureaucratic controls. It therefore started dismantling the regime
of industrial licensing and control.

2.5 KEY WORDS

 Public Choice Theory: It is the use of economic tools to deal with traditional
problems of political science.

 Neo Liberalism: It is a political theory of the late 1900s holding that
personal liberty is maximized by limiting government interference in the
operation of free markets.

 Fiscal Deficit: A fiscal deficit occurs when a government’s total
expenditures exceed the revenue that it generates, excluding money from
borrowings.

2.6 SELF ASSESSMENT QUESTIONS AND
EXERCISES

Short-Answer Questions

1. How does Christopher Hood define new public management?

2. What are the two sources of momentum to public management?

3. Write a short note on centralization and decentralization in India.

4. What was the Minnowbrook conference all about?
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Long-Answer Questions

1. Discuss the approach of new public management (NPM) as public choice
theory (PCT).

2. Explain the criticism against the new public management.

3. Examine the state vs market debate in detail.
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3.0 INTRODUCTION

In the previous unit, you learnt about new public management and the Minnowbrook
conference. In this unit, the discussion will turn towards administrative theories of
public administration. Administrative theories are crucial to the study of public
administration. They reflect the basic approach to the formulation of public policy
along with its implementation. Since administration has been a feature of the human
society since a very long time, there are different theories as to how the
administration should be carried out. The broad categorization of administrative
theories includes traditional and new administrative theories. In this unit, you will
learn about the traditional or classical approach to administration. This will include
a study of the classical approach, the scientific theory, the bureaucratic theory of
administrative theory and the systems theory.

3.1 OBJECTIVES

After going through this unit, you will be able to:

 Explain the classical approach

 Examine the scientific and bureaucratic theory

 Describe the systems theory
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The classical approach is also known as the functional approach, empirical approach
and the management process approach. The main features of this approach are as
follows:

 Management is viewed as a systematic network of various functions like
planning, organizing, directing, staffing and controlling.

 On the basis of experiences of practising managers, management principles
are developed and used as guidelines and form the basis for management
training.

 Functions, principles and skills of management are universal. They can always
be applied in any situation.

 Formal education and training are emphasized for developing managerial
skills in upcoming managers.

 Emphasis is placed on economic efficiency and the formal organization
structure.

 People are motivated by economic gains. Therefore, organization controls
economic incentives.

Advantages of classical approach

The advantages of classical approach are as follows:

 It focuses on what managers actually do.

 It highlights the universal nature of management.

 It provides a scientific basis for managerial practice.

 It provides starting point for researchers to verify the validity and to improve
the applicability of management thought.

Disadvantages of classical approach

The disadvantages of classical approach are as follows:

 It ignores the environmental changes and their effect on management.

 It relies too much on the past experience. The technique or principle found
effective in the past may not be effective in the future.

 It is based on oversimplified assumptions. Its principles are ambiguous and
contradictory.

 It offers a mechanistic framework that undermines the role of human factors.

The classical approach is based on the following three main pillars:

 Bureaucracy

 Scientific management

 Administrative theory
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3.3 SCIENTIFIC MANAGEMENT

The first stage of management identified in the United States was scientific
management, which was started by Taylor. But there were some precursors to
Taylor who made some significant contributions.

James Watt. Jr. and Mathew Rabinson Boulton, who invented and developed
the steam engine, were the earliest users of scientific approach to management.
They managed the Soho Engineering Foundry in Great Britain and developed
quite a number of management systems. They developed the processes of market
research and forecasting, planning machine layout and standardization of
components. They also developed some important casting systems, training and
development programmes, welfare programmes, productivity based payments and
so on.

Robert Owen was another pioneer of the early nineteenth century. He
concentrated on the personnel side and carried out many experiments. He is rightly
referred to as the ‘Father of Modern Personnel Management’. He improved the
working conditions and incurred benefits as he thought that these would improve
productivity.

It was only with the advent of Frederick W. Taylor and his work, The
Principles of Scientific Management, published in 1911, that greater attention
was paid to scientific management as a separate discipline.

Industrial problems increased due to the advent of large-scale factory
systems, mass production and mechanization. People needed some specific
principles and methods for solving the problems they faced. The initial impetus in
the scientific management movement was Taylor. He was more concerned with
the engineering aspect and the problems of workers and productivity-oriented
wages.

Then came Henry Fayol, who is known as the ‘Father of Modern Operation
Management Theory’. He, as a Frenchman, developed management theory and
its principles and published his book in French which was translated into English
later.

Taylor and Fayol both realized that working towards the problems of
personnel and its management at all levels is the key to industrial success. Both
applied scientific methods to the problems they faced while dealing with personnel
and management. Taylor worked primarily on the operative level moving upward
in the industrial hierarchy, while Fayol concentrated on the managing director
level and worked downwards. This shows us the difference in the working of
Taylor and Fayol. Taylor and Fayol gave France a unified management body
more than twenty years before the same ideology began to be realized in Great
Britain.
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Contribution by F.W. Taylor – Scientific Management

Scientific management which focuses on production efficiency is primarily attributed
to the ideas and works of Fredrick W. Taylor. As you learned above, Taylor is
well known for his famous work The Principles of Scientific Management,
published in 1911, which became the foundation of the scientific management
movement. He criticized the methods of traditional management which were
composed of the following elements:

 Managerial decisions were made on the basis of intuition, feelings, opinions
and traditional past experience, rather than scientific investigation.

 Jobs were performed by rule of thumb rather than standard times, methods
or motions.

 The prevalent practices were assumed to be correct and no efforts were
made to introduce new and novel techniques of management or operations.

 Training was generally under an apprentice system and no formal techniques
for skills and professional development existed.

 Management was considered as a group of overall supervisors rather than
a group performing unique duties.

Taylor was interested in replacing traditional management by scientific management
by developing the most scientific and rational principles for handling people,
machines, materials and money and to secure maximum benefits for the employers
as well as employees. He offered four principles as basis for scientific management.

(a) Every job should be broken into its elements and a scientific method to
perform each element should be established.

(b) Workers should be scientifically selected with right attitudes for the job and
ability and then properly trained to perform the work.

(c) Management should cooperate with the workers to ensure that all work is
done in accordance with the scientific principles.

(d) The work and responsibilities are to be so divided between management
and workers that such work assignments result in interdependence between
management and the workers. The management should design the work,
set up and supervise the work and the workers are free to perform the
work.

Scientific management became the accepted management philosophy about
the relationship between people and work. It was a complete mental revolution
for both management and employees towards their respective duties and towards
each other.

3.4 BUREAUCRATIC THEORY

Based on the writings of Max Weber (1864-1920), who was a German sociologist,
a bureaucratic form of an organization refers to a management approach which is
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based on a rigid formal organizational structure with set rules and regulations.
Weber looked for rules to eliminate managerial inconsistencies that contribute to
ineffectiveness. He further believed that every deviation from the formal structure
interferes with efficient management. He believed in strict adherence to rules which
would make bureaucracy a very efficient form of organization founded on principles
of logic, order and legitimate authority. Weber describes it as follows:

‘The purely bureaucratic type of administrative organization…... is from a
purely technical point of view capable of attaining the highest degree of efficiency...
It is superior to any other form in precision, in stability, in the stringency of its
discipline and in its reliability. It thus makes possible a particularly high degree of
calculability of results for the heads of the organization and for those acting in
relation to it. It is finally superior both in intensive efficiency and in the scope of its
operations and is formally capable of application to all kinds of administrative
tasks’.

The various requirements for an effective and efficient bureaucracy, according to
Weber are enlisted as follows:

 Division of labour by functional specialization.

 A well-defined hierarchy of authority.

 A system of rules covering the duties and rights of employees.

 Certain obedience to a superior’s command, appointments and promotions
purely on the basis of merit.

 Separation of personal lives from organizational positions.

 A system of procedures dealing with work situations.

 Implementation of an adequate control system.

Bureaucracy, even though necessary for large organizations, has come to
be associated with red tape and excessive rules and regulations and hence delay
in getting changes done or proposals approved. In the competitive global market
of 1990s, organizations are moving towards participative management, team work
and employee innovation and creativity.

Contributions by Gilberths

Frank Gilbreth (1868-1924) and Lillian Gilbreth (1878-1972), as husband and
wife team, contributed extensively towards scientific management and were primarily
responsible for analysis and study of time and motion of work performance of
workers, thus improving upon time and motion elements of operations by eliminating
unnecessary motions.

Frank Gilbreth conducted a motion study of bricklayers. He identified
eighteen individual motions that a bricklayer used in placing a brick with cement
on the wall. By thoroughly studying these motions and changing the task structure,
he was able to reduce the eighteen motions to five, which increased the productivity
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by over 200 per cent. This also promoted the individual worker’s welfare in the
sense that every motion’ that was eliminated reduced fatigue. By using motion
picture cameras, they tried to find the most economical motions for each task in
order to upgrade performance and reduce fatigue.

In this area of motion study, the Gilbreths identified 18 basic hand motions
by breaking down the task into its fundamental elements. They called these motions
‘therbligs’ (‘Gilbreth’ spelled backward, with the ‘t’ and ‘h’ reversed). These
therbligs included such motions as search, select, grasp, hold, position and so on.

Lilian Gilbreth emphasized that the scientific study of management should
include both analysis and synthesis. Analysis involves breaking down a task into its
essential elements and with synthesis, the task is reconstituted to include only those
elements that are necessary for efficient work and eliminate the other elements.
This would help workers to reach their maximum potential by developing their
skills and abilities and by improving efficiency.

Bureaucracy refers to a type of office organization that is marked by organized
procedure, hierarchical division, allocation of responsibilities as per separate levels
and impersonal social relationships.

Example: Government institutions, armed forces corporations etc. Max Weber,
a German social scientist has been one of the most influential personalities
popularizing the term ‘bureaucracy’ in the context of social science and
organizational control. The main features of this approach are as follows:

 Division of work: There is division of work on the basis of specialization
of jobs in bureaucratic organizations. Each employee performs his specialized
work in a predictable manner.

 Rules and regulations: Detailed rules and regulations regarding work
behaviour, rights and duties of employee are laid down. Rules are designed
to ensure the consistency and predictability in work performance. In addition
to it, procedures are laid down for orderly performance of tasks.

 Hierarchy of authority: Hierarchy in organizations is characterized by
downward delegation of authority. Each superior exercises control over his
subordinates. The authority flows from top level to lower level of
management.

 Technical competence: The selection and promotion of employees are
based on the technical competence of employees. For each job, the
qualifications are prescribed. Training is also provided to familiarize the
employees with the rules and administrative procedures of the organization.

 Recordkeeping: Every decision and action is recorded in its original as
well as draft form.

 Impersonal relations: Superiors are formal in dealings with their
subordinates.
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Advantages of bureaucracy

The advantages of bureaucracy is as follows:

 Specialization: A bureaucratic organization provides the advantages of
specialization because every member is assigned a specialized task to
perform.

 Structure: A structure of form is created by specifying the duties and
responsibilities and reporting relationships within a command hierarchy.
Structure sets the pace and framework for the functioning of the organization.

 Rationality: A measure of objectivity is ensured by prescribing in advance
the criteria for decision making in routine situations.

 Predictability: The rules, regulations, specialization, structure and training
impart predictability and thereby ensure stability in the organization.
Conformity to rules and roles in the structural framework bring about order
to cope with complexity.

 Democracy: Emphasis on qualifications and technical competence makes
the organization more democratic. Officials are guided by the prescribed
rules, policies and practices rather than by patronage or other privileged
treatment.

Limitations of bureaucracy

The limitations of bureaucracy may be understood under the following heads:

 Rigidity: Rules and regulations in a bureaucracy are often rigid and inflexible.
Rigid compliance with rules and regulations discourages initiative and
creativity. It may also provide cover to avoid responsibility for failures.

 Goal displacement: Rules framed to achieve organizational objectives at
each level become an end in themselves. When individuals at lower levels
pursue personal objectives, the overall objectives of the organization may
be neglected.

 Impersonality: A bureaucratic organization stresses mechanical way of
doing things. Organizational rules and regulations are given priority over
individual needs and emotions.

 Compartmentalization of activities: Jobs are divided into categories,
which restrict people from performing tasks that they are capable of
performing. It also encourages preservation of jobs even when they become
redundant.

 Paperwork: Bureaucracy involves excessive paper work as every decision
must be put into writing. All documents have to be maintained in their draft
and original forms. This leads to great wastage of time, stationery and space.

 Empire building: People in bureaucracy tend to use their positions and
resources to perpetuate self-interests. Every superior tries to increase the
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number of his subordinates as if this number is considered a symbol of
power and prestige.

 Red tapism: Bureaucratic procedures involve inordinate delays and
frustration in the performance of tasks.

Despite its drawbacks, bureaucracy has become an integral feature of
modern organizations. It is, therefore, necessary to understand it and to overcome
its negative aspects through proper reckoning of individual needs and organizational
goals.

Example: A college or university is perhaps the best example of a bureaucratic
management or structure. It has very rigid and formal college entrance and
registration procedures so that the organization is able to deal with a large number
of people in a reasonable and just manner. Although many individuals may dislike
them, regulations and standard operating procedures guarantee uniform treatment
to a great extent. However, those same rules and procedures, with their time-
consuming communication and decision-making processes, tend to bog down
organizations.

Check Your Progress

1. State the other names for the classical approach.

2. Who were the early users of the scientific approach to management?

3. Name the philosophers who conducted the motion study of bricklayers?

3.5 SYSTEMS THEORY

The system approach is a sub-approach of the behavioural approach. One of the
most significant landmarks in the evolution of organization theory is the development
of general systems concept for organizational analysis. The origin of general systems
is traced to the thinking of the biologist Von Bertalanffy, in the 1920s. But it was
only due to the quest of a number of post World War II scholars for a body of
concepts lending unity to studies, undertaken in various disciplines, that the concept
of system was developed. In short, general systems theory originated in a movement
aimed at the unification of science and scientific analysis. According to this approach
in organizational analysis, an organization can be considered a social system to be
studied in its totality. In other words, a system is a collection of interrelated parts
which receives inputs, acts upon them in an organised or planned manner and
thereby produces certain outputs.

There is a growing trend to place all types of organizations within the broad
framework of general systems theory. A system is seen as an assembly of
interdependent parts (sub-systems) who interact among themselves.
Interdependence implies that a change in one part influences other parts, ultimately
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affecting the entire system. Individuals are viewed as the basic unit of organizational
systems. All human organizations are open sub-systems engaged in transactions
within the larger social system, that is, society. All sub-systems receive inputs in
the form of human and material resources from the larger system, while giving out
outputs in the form of products, services or rewards to its members as well as to
the larger system. Other features of organizational sub-systems are; they are
adaptive; they affect the larger system as well as are affected by it; they are dynamic
in the sense that they undergo continuous change as a result of interaction with
other sub-systems within the larger social system.

The chief contribution to systems analysis in organizational theory is Herbert
Simon. Simon views the organization as a total system, a composite of all the sub-
systems which serve to produce the desired output. His basic assumption is that
the elements of organizational structure and function emanate from the characteristics
of human problem-solving processes and rational choice. Therefore, the
organization is viewed as a system comprising individuals making choices and
behaving on the basis of their reactions to their needs and environment.

The chief value of the systems approach found in the systematic search for
significant interactions while evaluating policies or actions of any organization. What
systems analysts are set to achieve is to predict the system’s movements by
interpreting the relationships between its parts. The systems approach is particularly
relevant to the study of large public organizations operating in larger social, political
and economic environments.

Charles W. Churchman draws attention to five basic considerations in relation to
the systems approach to management:

 The total objectives of the system and the measures of system’s performance

 The system’s environment acting as a constraint

 The system’s resources that are put to use in performance

 The system’s components and its goals and activities

 The management of the system (the regulating and decision-making aspect)

The organization has been conceived by many administrative thinkers as a
socio-technical system comprising both the social and technical variables. It is not
merely an assembly of buildings, money, machines and processes. The system
consists in the organization of people around various technologies, whose motivation,
behaviour and relationships determine both the quality and quantity of its inputs
and outputs.

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

The systems approach to organizational analysis is now widely used. This
approach can take into account more variables and interrelationships while looking
at an organizational problem in the framework of a larger system. Another important
dimension is the interaction between a system and its environment. The underlying
assumption of the systems approach is that there is a continuous mutual interaction
between the system and its environment. This conceptualization was to eventually
become the precursor of the ecological approach to organizational study.

Systems Approach in Public Administration

Webster defines a system as, ‘a set or arrangement of things so related or connected
as to form a unity or organic whole’. A system is thus a unified whole having a
number of interdependent parts or sub-systems and it has identifiable boundaries
that distinguish it from its surrounding environment in which it is embedded, and
with which it interacts. Systems are often characterized as closed or open.
Biological and social systems are open systems in the sense that they are in constant
interaction with their environment. By contrast, physical and mechanical systems
are closed in relation to their environment.

The concept of boundary is important in understanding the domain of a
system. Physical and mechanical systems have easily identifiable boundaries. But
the boundaries of social organizations have to be understood from their activities
and functions in real life situations. Closed systems have the general tendency
toward entropy and disorganization; open systems, on the other hand, have the
tendency to develop through greater internal differentiation and move toward higher
levels of organization. Most social systems fall in this latter category. They grow
through internal elaboration of their organizations and tend to develop more and
more specializations leading to increasing organizational complexity.

The systems approach treats an organization as an example of a system,
i.e., a set of interdependent parts forming a whole with the objective of fulfilling
some definable function. A business organization is essentially regarded as a
decision-making system, and the organization is treated as being built up from an
analysis of information requirements and communications networks. It thus, treats
the process of decision-making as basic to the determination of objectives and
policies.

The methodology of the systems approach thus consists of the following steps:

 Specifying objectives

 Establishing sub-systems (main decision areas)

 Analyzing these decision areas and their information needs

 Designing the communication channels to facilitate information flow within
the organization
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 Grouping decision areas to minimize communication problems. In practice
the approach illustrates the importance of organization of information, the
advantages of project rather than functional division and the need to centrally
concentrate the information network

The contemporary approach to the theory of organizations is to abandon
the idea of treating organizations as mere passive instruments operating in response
to external pressures. Organizations are regarded as semi-autonomous systems
which develop their own internal goals, e.g., Simon refers to their, performance
objectives and conservation objectives, latter relating to the organization’s desire
to survive.

Argyris defines, an organization as an organic inter-relation of parts which has
essentially their activities, namely:

 Achieving particular objectives

 Maintaining itself internally

 Adapting to the internal environment

The systems approach is particularly relevant to the study of complex public
organizations that have elaborate structures and that are embedded in larger social,
political and economic environments. According to the open system perspective,
an organization survives and grows by drawing inputs from the environment which
are processed internally to produce its output. It is through this input-conversion-
output processes that an organization lives and develops. The systems thinking
helps us to have a total view of the organization including its different parts and
their interrelationships.

The systems view of organization was latent in the writings of Mary Parker Follett
and Chester Barnard. Herbert Simon’s decision-making scheme follows the systems
approach which was further elaborated by him and his associates later. Philip
Selznick has used the systems framework in his studies of governmental and other
complex organizations. To quote Selznick:

“Cooperative systems are constituted of individuals interacting as wholes in
relation to a formal system of coordination. The concrete structure is therefore a
resultant of the reciprocal influences of the formal and informal aspects of
organization. Furthermore, this structure is itself a totality, an adaptive organism
reacting to influences upon it from an external environment.”

The Tavistock Institute of Human Relations in England has produced a number of
researches based on systems framework. The organization has been conceived
as a socio-technical system comprising both the social and technical variables. As
Miller and Rice put it:

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

The systems approach is now being widely used in organizational analysis.
It has proved to be a very useful tool for the conceptualization of the organization
and its internal and external relationships. Also, it has facilitated the contingency
or situational view of organizations which marks a radical departure from the
traditional approach that emphasized generally the, one best way of structuring
organizations. Under the influence of systems theory, the current view in
organizational analysis is that the structure can vary from situation to situation
depending on such factors at their environmental conditions and technology.

Check Your Progress

4. What is the origin of general systems?

5. What is a system?

3.6 ANSWERS TO CHECK YOUR PROGRESS
QUESTIONS

1. The classical approach is also known as the functional approach, empirical
approach and the management process approach.

2. James Watt. Jr. and Mathew Rabinson Boulton, who invented and developed
the steam engine, were the earliest users of scientific approach to
management.

3. Frank Gilbreth conducted a motion study of bricklayers.

4. The origin of general systems is traced to the thinking of the biologist Von
Bertalanffy, in the 1920s.

5. Webster defines a system as, ‘a set or arrangement of things so related or
connected as to form a unity or organic whole’.

3.7 SUMMARY

 The classical approach is also known as the functional approach, empirical
approach and the management process approach. The classical approach
is based on the following three main pillars: Bureaucracy, Scientific
management and Administrative theory.

 It was with the advent of Frederick W. Taylor and his work, The Principles
of Scientific Management, published in 1911, that greater attention was
paid to scientific management as a separate discipline.
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 Taylor and Fayol both realized that working towards the problems of
personnel and its management at all levels is the key to industrial success.
Both applied scientific methods to the problems they faced while dealing
with personnel and management.

 Scientific management which focuses on production efficiency is primarily
attributed to the ideas and works of Fredrick W. Taylor.

 Taylor was interested in replacing traditional management by scientific
management by developing the most scientific and rational principles for
handling people, machines, materials and money and to secure maximum
benefits for the employers as well as employees. He offered four principles
as basis for scientific management.

 Based on the writings of Max Weber (1864-1920), who was a German
sociologist, a bureaucratic form of an organization refers to a management
approach which is based on a rigid formal organizational structure with set
rules and regulations.

 Bureaucracy refers to a type of office organization that is marked by organized
procedure, hierarchical division, allocation of responsibilities as per separate
levels and impersonal social relationships.

 The system approach is a sub-approach of the behavioural approach. One
of the most significant landmarks in the evolution of organization theory is
the development of general systems concept for organizational analysis.

 A system is thus a unified whole having a number of interdependent parts or
sub-systems and it has identifiable boundaries that distinguish it from its
surrounding environment in which it is embedded, and with which it interacts.

 The systems view of organization was latent in the writings of Mary Parker
Follett and Chester Barnard. Herbert Simon’s decision-making scheme
follows the systems approach which was further elaborated by him and his
associates later.

 The systems approach is now being widely used in organizational analysis.
It has proved to be a very useful tool for the conceptualization of the
organization and its internal and external relationships.

3.8 KEY WORDS

 Scientific Analysis: It involves breaking down each task into its component
parts, studying the movement of the workers, the use made of materials
and equipment, experimenting with different work methods and procedures
and finally adopting those which proved most efficient.

 Scientific Management: It is the management philosophy about the
relationship between people and work which focuses on production
efficiency.
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 Bureaucracy: It refers to a type of office organization that is marked by
organized procedure, hierarchical division, allocation of responsibilities as
per separate levels and impersonal social relationships.

3.9 SELF ASSESSMENT QUESTIONS AND
EXERCISES

Short-Answer Questions

1. Write a short note on the evolution of scientific method.

2. What were the components of the traditional management which were
critiqued by Fayol?

3. Briefly explain the contributions by Gilberths.

4. What are the various requirements for an effective and efficient bureaucracy,
according to Weber?

Long-Answer Questions

1. Examine the point of difference between private and public administration.

2. Discuss the features, advantages and disadvantages of the classical
approach.

3. Explain the features, advantages and disadvantages of bureaucracy.

4. Examine the systems theory of administration.

3.10 FURTHER READINGS

Willoughby, W. F. 1927. Principles of Public Administration. Publications of
Institute for Government Research.

Gullick, S. and Urwick, L. 1937. Papers on the Science of Administration.
New York: Institute of Public Administration.

Arora, Ramesh K. and Rajni Goyal. 1997. Indian Public Administration
Institutions and Issues. New Delhi: Wishwa Publications.

Barthwal, C. P. (ed) 1993. Public Administration in India. New Delhi: Ashish
Publications.

Haldipur, R. N. 1997. Public Administration: Reflections and Explorations.
New Delhi: Kanishka Publications.

Jain, R. B. 2001. Public Administration in India: 21st Century Challenges for
Good Governance. New Delhi: Deep and Deep Publications.

Maheshwari, S. R. 1991. Theories and Concepts in Public Administration.
New Delhi: Allied Publishers Ltd.

Mintzberg, Henry. 1973. The Nature of Managerial Work. New York: Harper
and Row.



Decision-Making,
Leadership and
Motivation

NOTES

Self-Instructional
44 Material

UNIT 4 DECISION-MAKING,
LEADERSHIP AND
MOTIVATION

Structure

4.0 Introduction
4.1 Objectives
4.2 Decision-Making
4.3 Leadership
4.4 Motivation

4.4.1 Theories of Motivation
4.5 Answers to Check Your Progress Questions
4.6 Summary
4.7 Key Words
4.8 Self Assessment Questions and Exercises
4.9 Further Readings

4.0 INTRODUCTION

In the previous unit, you learnt about various theories of administration such as
scientific management, classical theory, systems theory and bureaucratic theory.
In this unit, you will learn about the crucial administrative behaviour needed for the
successful administration. This includes a gamut of different skills including decision
making skills, leadership skills and motivational techniques.

4.1 OBJECTIVES

After going through this unit, you will be able to:

 Discuss the concept of decision-making

 Describe the administrative function of leadership

 Explain various motivation theories

4.2 DECISION-MAKING

Decision-making and problem solving are core functions of management because
they are an integral part of all other managerial functions such as planning, organizing,
directing and controlling. They are also an integral part of life because life cannot
be managed without making decisions. We are always faced with situations where
we have to make choices almost every day of our lives and making a choice out of
many options constitutes a decision. This decision maybe a simple one such as,
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choosing clothes to wear, selecting food from a menu or deciding general activities
for the day, or it may be a major decision such as changing a job or purchasing a
house.

Rational decision-making and problem solving may be used interchangeably
since a problem has to exist and a decision has to be made to solve such a problem.
While most decisions indeed involve a problem, some decisions are part of routine
and may not involve a problem. For example, decisions as to what to wear or
which movie to see or whether to stay or go for swimming are routine decisions
and simple choices among available alternatives, requiring common sense and
simple qualitative judgement. Problem solving, on the other hand, is a much more
vigorous process which requires rational inquiry based upon unemotional reasoning,
identifying the problem, generating feasible solutions for it, choosing the best solution
from a utility point of view and then applying this solution to see if it works efficiently
and effectively. In general, while decision-making results in a choice from many
alternative courses of action, problem solving results in resolving the disparities
between the desired performance and the performance actually obtained.

Decision-making is a complex mental exercise in reality. Some of the decisions
we make are highly significant with highly important consequences. The more
significant decisions very often need the exercise of considerable analytical
judgement and the quality of such judgement is the backbone of successful decisions.
These judgements must eliminate the root causes of the problems that have
necessitated such decisions. Ineffective decisions attack only the symptoms and
are only cosmetic in nature. They may solve the problem on the surface or on a
short-run basis, but in order to find a lasting solution, the problem must be attacked
at its roots.

As we all face the future, its unpredictability brings to us certain situations
that are unexpected and hence problematic in nature. As we grow older and share
added responsibilities, we develop certain characteristics and some intuitional senses
that help us solve some of these problems and we also learn some techniques and
methodologies through the acquisition of knowledge and skills, which assist us in
solving certain types of problems. These problems require decisions that exist at
personal, organizational and social levels.

Individuals must make major decisions regarding their careers, their marriage
and family and other decisions, which have far-reaching personal implications.
The organizational decisions involve problems relating to investments, products,
marketing, location of production or service facilities, dealing with personnel
problems, contributions towards community welfare and so on. Societies, in general,
have many problems that affect their very survival such as crime, energy shortages,
depletion of finite resources, health services, employment, political conflicts among
nations, and so on.

All these problems have to be faced and solved. No person can avoid
problems and ignoring a problem is never a solution.
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From an organizational point of view, the decision-making process is such an
integral and important part of management that some thinkers propose that
management is simply a decision-making process. They call it the ‘decision theory
school of management’. The basic emphasis of this school is not on people or
environmental variables influencing the management behaviour but on the process
of decision-making and the theory that all management thought could be built
around it. According to Simon:

‘A theory of administration should be concerned with the process of decision
as well as with the process of action.’ Even if the decision-making is not the
only skill required for effective management, it cannot be denied that in fact it
is an essential and highly important skill. This skill is actively utilised in all
other functions of management such as planning, organizing, directing and
controlling.

‘Hence, decision-making is widely acknowledged as the centre of executive
activity in business and industry and is considered as the major criterion for the
evaluation of an executive’s administrative performance.’

Defining a problem

Since a problem must exist in order to make a decision for solving it, we must
know what the problem is so that we can identify it when it shows up. Being
aware of the problem is the first prerequisite for finding a solution. The Webster’s
Dictionary defines a problem as, ‘a question raised for inquiry, consideration or
solution.’ While this definition is not complete or self-explanatory in itself, a problem
seems to exist when the symptoms of the outcome of an activity do not seem to be
conforming to the expected outcome of the same activity as planned. For example,
you are going to your office in the car and on the way, you get a flat tyre, then you
have a problem since you did not expect this to happen. Similarly, if someone
becomes ill, then this is a deviation from the norm of healthy living and this would
constitute a problem and the sick person would seek solution to the problem by
going to the doctor.

Problem pointers

First of all, how do we determine that there is a problem? Even if we know that
there is a problem, how do we determine the extent and the seriousness of the
problem? According to Miller and Starr, there are certain characteristics that are
attributes of problems. One of the major characteristics of the problem is the
existence of a deviation between what was expected under a given set of conditions
and what actually happened.

Before solutions can be found, the problems must be thoroughly and correctly
diagnosed and the decisions concerning solutions to the problems must be dealt
with, keeping in view the underlying factors other than the surface symptoms. For
example, a doctor prescribing a medicine for a headache as a symptom without
looking into the root cause of it, will only provide a temporary relief and not really
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‘solve’ the problem. Accordingly, in properly defining a problem, we must ask
some critical questions relating to it. Some of these critical questions may be:

 What type of problem is it?

 How large is the deviation from the norm?

 How quickly has this deviation been observed?

 What are the critical factors relating to the problem?

 Why do we want to solve this problem and when?

 Would the cost of solving the problem be justified?

 Who should solve the problem and what particular method is chosen to
solve the problem?

These initial questions would indicate the extent of the problem so that we
can become fully aware of it and grasp its significance.

It is very important that the problem be diagnosed as early and correctly as
possible. For example, cancer, when detected in earlier stages, may be cured, but
in advanced stages it can be fatal. The early awareness of the problem is the first
prerequisite for dealing with it. However, sometimes we may not even know that
there is a problem when in fact it exists until it is too late. Colon cancer, for example,
does not have obvious symptoms for early detection and so the patient may not
even know that he has it until in its advanced stage. At other times, we may be
aware of the problem but may not consider it serious enough to find a solution until
it becomes a crisis. Some problems may hit us when their severity can no longer
be ignored. For example, too many lives lost in car collisions may require legislation
about seat belts in cars in order to solve the problem of death and injury in car
accidents. Similarly, the destruction brought about by typhoons and hurricanes
may indicate the problem of inadequate early warning systems.

Another problem pointer is a built-in signal in the process of operations so
that whenever there is a deviation from expected outcome, it gives out a signal.
For example, the Internal Revenue Service computer will create and send a signal
to alert an administrator if some tax deductions are excessive in a given tax form
so that some action can be taken. Similarly, our organizational accounting system
can be set up in such a manner that any changes in the cash flow or demand,
increase in the cost per unit produced, excessive and delayed state of accounts
receivables, excessive inventories at hand and so on will attract the manager’s
attention quickly for an appropriate action.

Some problems are pointed out by third parties such as a user of a product
or a consumer representative group. The problem of toxic wastes almost became
a crisis when various consumer groups started pointing out the problem of the
community health to the government agencies. Poloroid instant camera came into
existence because of a ‘consumer complaint,’ when the consumer happened to be
the daughter of the instant camera inventor, who wanted to look at the pictures
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taken right away. Thus, if a product is faulty, it can be brought to the attention of
the manufacturer. The Federal Safety Commission and Food and Drug
Administration in America test products to see if they conform to the prescribed
standards. If they do not, then there is a problem for which the solution must be
found.

There are some problems that come to surface due to sheer idle curiosity.
The problem may not be a real one but may be considered a problem if solving it
leads to better outcomes. Such a problem is not really the deviation between what
is happening and what is expected, but a deviation between what is happening
and what is actually achievable.

For example, when Fredrick Taylor applied scientific methods to production,
the productivity improved tremendously so that there was really no problem in
production except that the situation was made into a problem by asking, ‘Can we
do it better?’ Based upon this premise, some organizations are continuously involved
in finding problems with existing methods in order to improve upon them.

In general, a problem exists whenever there is a difference between an
actual situation and the desired situation. For example, if the total number of incoming
students into a college suddenly falls below than what was expected, then this
would pose a problem requiring administrative attention and solution.

Factors Affecting Decision Making

Some of the factors and personal characteristics that have an impact on the decision
makers are described below. Some factors are more important at higher levels of
management and others are more important at lower levels.

 Programmed versus non-programmed decisions: As discussed earlier
in the types of problems that managers face, programmed decisions are
made in predictable circumstances and managers have clear parameters
and criteria. Problems are well structured and alternatives are well defined.
The problems are solved and decisions are implemented through established
policy directives, rules and procedures. Non-programmed decisions are
made in unique circumstances and the results of such decisions are often
unpredictable. Managers face ill-structured problems. These problems require
a custom-made response and are usually handled by the top management.
To start a new business, to merge with another business or to close a plant
are all examples of non-programmed decisions. For example, when Steven
Jobs and Stephen Wozniak introduced the first Apple microcomputer in
1978, they were not certain about the market for it. Today, Apple Macintosh
computer is a major competitor to IBM computers.

 Information inputs: It is very important to have adequate and accurate
information about the situation for decision-making, otherwise the quality
of the decision will suffer. It must be recognised, however, that an individual
has certain mental constraints, which limit the amount of information that he
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can adequately handle. Less information is as dangerous as too much
information. Some highly authoritative individuals do make decisions on the
basis of comparatively less information when compared to more conservative
decision makers.

 Prejudice: Prejudice and bias is introduced in our decisions by our
perceptual processes and may cause us to make ineffective decisions. First,
perception is highly selective, which means that we only accept what we
want to accept and hence only such type of information filters down to our
senses. Second, perception is highly subjective, meaning that information
gets distorted in order to be consistent with our pre-established beliefs,
attitudes and values. For example, a preconceived idea that a given person
or an organization is honest or deceptive, good or poor source of information,
late or prompt on delivery, and so on, can have a considerable effect on the
objective ability of the decision maker and the quality of the decision.

 Cognitive constraints: A human brain, which is the source of thinking,
creativity and decision-making, is limited in capacity in a number of ways.
For example, except for some unique circumstances, our memory is short
term, having the capacity of only a few ideas, words and symbols. Also, we
cannot perform more than a limited number of calculations in our heads and
it is tough to compare all the possible alternatives and make a choice. Finally
psychologically, we are always uncomfortable with making decisions. We
are never really sure if our choice of the alternative was correct and optimal
until the impact of the implication of the decision has been felt. This makes
us feel insecure.

 Attitudes about risk and uncertainty: These attitudes are developed in a
person, partly due to certain personal characteristics and partly due to
organizational characteristics. If the organizational policy is such that it
penalises losses more than it rewards gains, then the decision maker would
tend to avoid the alternatives that have some chances of failure. Thus a
manager may avoid a potentially good opportunity if there is a slight chance
of a loss. The personal characteristics of a decision maker regarding his
attitudes towards risk taking affect the success of the decision. The risk-
taking attitude is influenced by the following variables:

(a) Intelligence of the decision-maker: Higher intelligence generally
results in highly conservative attitudes and highly conservative decision
makers take low risks. There are others who are more willing to take
calculated risks if the potential rewards are larger and there is some
chance of success.

(b) Expectation of the decision-maker: People with high expectations
are generally highly optimistic in nature and are willing to make decisions
even with less information. The decision makers with low expectations
of success will require more and more information to decide upon a
course of action.
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(c) Time constraints: As the complexity of the personal habits of the
decision maker and the complexity of the decision variables increase,
so does the time required to make a rational decision. Even though
there are certain individuals who work best under time pressures and
may outperform others under severe time constraints, most people,
require time to gather all the available information for evaluation
purposes. However, most people under time pressure rely on ‘heuristic
approach’, which relies on satisfactory rather than optimal decisions,
thus limiting the search for additional information, considering few
alternatives and few characteristics of alternatives, and focusing on
reasons to reject some alternatives. This approach may also be in use
when the cost of gathering information and evaluating all such
information is too high.

 Personal habits: Personal habits of the decision-maker, formed through
social environmental influences and personal perceptual processes must be
studied in order to predict his decision-making style. Some people stick to
their decisions even when these decisions are not optimal. For example,
Hitler found himself bound by his own decisions. Once he decided to attack
Russia, there was no going back even when he realized that the decision
was not the right one. Some people cannot admit that they were wrong and
they continue with their decisions even ignoring evidence which indicates
that a change is necessary. Some decision-makers shift the blame for failure
on outside factors rather than their own mistakes. These personal habits
have great impact on organizational operations and effectiveness.

 Social and cultural influences: The social and group norms exert
considerable influence on the style of the decision-maker. Ebert and Mitchell
define a social norm to be ‘an evaluating scale designating an acceptable
latitude and an objectionable latitude for behaviour activity, events, beliefs
or any object of concern to members of a social unit. In other words, social
norm is the standard and accepted way of making judgements.’ Similarly,
cultural upbringing and various cultural dimensions have a profound impact
on the decision-making style of an individual. For example, in the Japanese
organizational system, a decision maker arrives at a decision in consensus
with others. This style is culturally oriented and makes implementation of
the decision much easier since everybody participates in the decision-making
process. In America, on the contrary, the decision-making style is generally
individualistic with the help of decision models and quantitative techniques.

Steps in Decision-Making

All decisions involve a series of sequential steps that lead to a particular result.
These steps are generally followed to make systematic, objective, analytical and
unemotional decisions and some management scholars have called this process a
‘rational decision-making process.’ Figure 4.1 shows the steps in decision-making.
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Fig. 4.1 The Decision-Making Steps

These steps are explained in more detail as follows:

1. Perception and diagnosis of the problem: Problems are defined in terms
of discrepancy or deviation between the desired and actual state of affairs.
The greater this deviation the more serious is the problem. This deviation
could develop either because the performance slips when the goals remain
constant or because the goals change and the performance remain constant.

A problem once isolated, must be defined and formulated. A written problem
statement should be developed, describing as specifically as possible the
nature and the extent of the symptoms and when and where they occurred
and what the underlying causes are thought to be.

2. Generation of alternate solutions: All possible solutions should be
considered because the most obvious solution may not be the optimal
solution. However, creativity should be encouraged so that the focus can
be shifted to unique solutions.

In searching for alternatives, some of the resources that can be drawn upon
are: the past experience of the decision maker to look for similarities with
the problems and solutions in the past, drawing on the experience of other
experts both within and outside the organization, and the responses of the
people who would be affected by the decision.

3. Evaluation of alternatives and selecting a course of action: Finding
the optimal choice requires the consideration of the possible impact of all
alternatives in such a manner so that the chosen course of action will not
only meet the requirements of the objectives but also eliminate the root
cause of the problem. Some of the criteria against which the alternatives are
to be measured are quantitative in nature such as return on investment,
market share or net profits. Some other criteria are qualitative in nature
such as consumer attitude, employee morale, and ethics of the organizational
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mission and so on. The bottom line in any decision criterion is the benefit
derived from it in financial terms.

4. Implementation of the decision: The process of implementation starts
with assigning responsibilities to persons who will be involved in carrying
out the decision. The possibility of any resistance to changes should be
examined, especially if it affects or conflicts with personal values and
personalities and group norms or group objectives, if the decision has to be
carried out by a group.

5. Monitoring feedback: Feedback provides the means of determining the
effectiveness of the implemented decision. If possible, a mechanism should
be built into the process, which would give periodic reports on the success
of the implementation. In addition, the mechanism should also serve as an
instrument of ‘preventive maintenance’ so that the problems can be prevented
before they occur.

In many situations, computers are very successfully used in monitoring, since
the information retrieval process is very fast and accurate and in some
instances, the self-correcting is instantaneous.

Monitoring the decision is necessary and useful irrespective of whether the
feedback is positive or negative. Positive feedback reaffirms the correctness
of the decision and the process. Negative feedback indicates either that the
implementation requires more time, resources, efforts or planning than
originally thought or that the decision was a poor one and needs to be re-
examined.

Rational Decision-Making

Rational decision-making simply involves following the steps mentioned earlier
without any biases introduced into the process at any step. The rational approach
to decision-making was devised to assist managers in making objective decisions
rather than decisions based on intuition and experience alone. A rational decision
maker must establish the reliability of the information received and must be free
from perceptual biases. Perceptual biases are introduced when a decision-maker
has the tendency to filter out information that might be considered threatening to
his self-image or his security. An intuitive decision-maker may also have motivational
biases that would affect the quality of the decision.

While some decisions made by managers on the basis of past experiences
have turned out to be excellent, the tendency is towards rational decision-making
so that there exist fewer chances of making mistakes in the process. The rational
decision-maker goes through the five steps mentioned earlier very carefully and
makes certain that all relevant aspects of the problem as well as the solution have
been looked into. This is important because as human beings we have limited
capacity to absorb information and have ability to deal with no more than five or
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six variables at a time. This concept is known as Bounded Rationality. The attempt
to be rational is bounded by the enormous complexity of many problems. In today’s
environment decisions must be sometimes made very quickly. They may have
limited time, limited information and may have to deal with multidimensional complex
issues. The bounded rationality perspective is often associated with intuitive
judgements. It does not mean that the intuitive decisions are not rational, but it
means that the manager may not have the resources of time to look at all aspects
of the problem or all possible alternatives. He may not look for optimal decisions
but satisfactory decisions. For example, a decision concerning a new plant location
in the United States could involve the analysis of literally hundreds of possible
sites. The manager may decide to look at three or four feasible locations rather
than trying to find an optimal location. Selection of one of these locations may be
satisfactory to him.

A decision-maker’s choices are subject to many constraints, both internal
as well as external. The internal constraints include the decision-maker’s intelligence,
personality, training and experience, attitudes and motivation. The external
constraints include the pressures put on by other members of the organization as
well as groups outside it. Accordingly, a decision-maker might have to balance the
quality of the decision with time and money needed as well as his personal
characteristics.

Programmed decisions

Programmed decisions are generally routine, repetitive and applicable to known
problems. These decisions generally handle well-structured problems which are
familiar, complete and easily defined and analysed. For example, if you buy some
merchandise and it turns out to be defective, you can take it back for a refund. The
management has already established a set of rules, policies and procedures to
deal with such a situation like refunding on defective merchandise. This decision of
refunding would be a programmed decision.

Non-programmed decisions

Non-programmed decisions are unique and become necessary due to certain
unexpected and unprecedented situations. For example, introducing a new product
and deciding about its marketing strategy would be a non-programmed decision.
These are generally ‘one-shot’ occurrences, for which standard responses are not
available and hence require a creative process of problem solving which is
specifically tailored to meet the requirements of the situation at hand. Some such
situations are buying a new company or starting a new business or laying off workers
and closing a plant during recession or depression. These decisions are not simple
and are generally necessary when confronting ill-structured problems and carry
with them consequences of diverse ramifications.
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Group decision-making

There are many situations which suddenly come up as ill-structured problems
confronting the manager requiring him to devise unique solutions. The manager
may make the decision himself or he may assign the responsibility to a task force
or a group to look at the problem objectively and come up with a recommendation.
The group decision would become particularly appropriate for non-programmed
decisions because these decisions are complex and few individuals have all the
knowledge and skills necessary to make the best decision. However, there are
some factors to be considered when determining which approach to take in the
process of decision-making. Some of these factors are proposed by Vroom and
Yetton as follows:

(a) The importance of the quality of the decision

(b) The extent to which the manager possesses the information and expertise
to make a high-quality decision

(c) The extent to which the subordinates have the necessary information to
assist in generating a high-quality decision

(d) The extent to which the problem is structured

(e) The extent to which acceptance or commitment on the part of subordinates
is critical for the effective implementation of the decision

(f) The probability that the manager’s decision will be accepted by the
subordinates

(g) The extent to which the subordinates will be motivated to achieve the
organizational goals

Depending upon the above considerations, some of these would necessitate the
decision-making process to be initiated by a team or a group including the
participation of subordinates as members of such teams or groups, for this would
ensure the employee commitment to the implementation of the decision so reached.
This is expressed by Argyris as follows:

‘Groups are valuable when they can maximize the unique contribution of each
individual. Moreover, as each individual’s contribution is enhanced, his or her
commitment to the resulting decision is increased and internalized.’

Advantages and disadvantages of group-decision making

Advantages

In general, it is expected that a group would tend to make more effective decisions
than would any single individual. Some of the of group decision-making are
summarized below:

(a) Since the group members have different specialities, they tend to provide
more information and knowledge. Also, the information tends to be more
comprehensive in nature and the group can generate a greater number of
alternatives.
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(b) Implementation of the decision is more effective, since the people who are
going to implement the decision also participated in the decision-making
process. This also increases the commitment of the people to see the
implementation to success.

(c) The input from a large number of people eliminates the biases that are
generally introduced due to individual decision-making. It also reduces the
unreliability of individual’s decisions.

(d) The participative decision-making process builds up ground work as a training
ground for subordinates, who develop the skills of objective analysis and
derive conclusions.

(e) Group decision-making is more democratic in nature while individual
decision-making is more autocratic in nature. Democratic processes are
more easily acceptable and are consistent with the democratic ideals of our
society.

Disadvantages

(a) It is highly time consuming to assemble the right group and usually a group
takes more time in reaching a consensus since there are too many opinions
to be taken into consideration.

(b) Some members may simply agree with the others for the sake of agreement
since there are social pressures to conform to and not to be the odd man
out. There may be some personality conflicts that may create interpersonal
obstacles which may diminish the efficiency of the process as well as the
quality of the decision.

(c) The decisions made by the group may not always be in accord with the
goals and objectives of the organization. This is especially true when the
goals of the group and those of the individuals do not reinforce each other.

(d) The group members may exhibit ‘focus effect’. This means that the group
may focus on one or few suggested alternatives and spend all the time in
evaluating these and may never come up with other ideas thus limiting the
choices.

Check Your Progress

1. List some of the problems which affect the survival of societies.

2. What is the basic emphasis of the decision theory school of management?

4.3 LEADERSHIP

Leadership can be defined as the art of influencing and inspiring subordinates to
perform their duties willingly, competently and enthusiastically in order to achieve
the desired organizational goals. A dictatorship under which the subordinates have
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to perform, would not be considered as leadership. A true leader motivates others
to follow and induces a belief that the followers will gain by the policies of the
leader.

Generally speaking, leaders are known to possess energy, intelligence, self-
confidence, patience, maturity and a charismatic appearance and attitude. Whether
these characteristics are inherited or learned is still a subject of debate. Which
ones of these characteristics are important and necessary for leadership is not
explainable. Many of these traits are also exhibited by followers and it is not
explained as to why followers could not become leaders.

Leaders are also judged by their behaviour as leaders irrespective of the
characteristics. If a manager has high consideration for the welfare of his subordinates
and his policies, procedures and work assignments are all acceptable to the
subordinates then such manager would be considered as a good leader.

Contingency theories of leadership propose that leadership can also be a
function of the situation, so that the effectiveness of the leader’s behaviour is
contingent upon the demands imposed by the given situation. This approach defines
leadership in terms of the leader’s ability to handle a given situation and is based
upon his skill in that particular area.

It is also possible to become a leader, if you know what the followers want
and you have the resources or the know-how to satisfy these needs and wants,
irrespective of the traits of the leader himself. This approach is known as the path-
goal theory. The leader sets up clear path and clear guidelines through which the
subordinates can achieve both personal as well as work related goals and assists
them in achieving these goals. The job of the leader becomes even easier when the
subordinates are sufficiently mature, where the maturity of the subordinates can
be defined as their ability and willingness to take responsibility for direction their
own behaviour in relation to a given task.

Traits of a Leader

A leader has certain inherent qualities and traits which assist him in playing a directing
role and wielding commanding influence over others.

According to Prof. Authur G. Jago, some of the traits of a leader are: energy,
drive, presentable appearance, a sense of cooperativeness, enthusiasm, initiative,
intelligence, judgment, self-confidence, sociability, tact and diplomacy, moral courage
and integrity, will power, flexibility, emotional stability and knowledge of human
relations.

These traits are not universal in nature, nor do all the leaders have all these
traits. Neither do all these traits work all the time. While some of these characteristics
differentiate successful managers and leaders from unsuccessful ones, it is the
behaviour of the leaders, either as a result of these characteristics or otherwise,
which is more tangible and obvious and less abstract in nature. The leadership
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behaviour is directly related to the morale of an individual employee. These are
some of the indicators which, to some degree, reflect the effectiveness of leadership
behaviour.

Leadership Styles

The leadership styles can be classified according to the philosophy of the leaders.
What the leader does determines how well he leads. A style of leadership is a
‘relatively enduring set of behaviours which is a characteristic of the individuals,
regardless of the situation.’ Some of the more significant leadership styles are
discussed as follows:

Autocratic or Dictatorial Leadership

Autocratic leaders keep the decision-making authority and control in their own
hands and assume full responsibility for all actions. Also, they structure the entire
work situation in their own way and expect the workers to follow their orders and
tolerate no deviation from their orders. The subordinates are required to implement
instructions of their leaders without question. They are entirely dependent on their
leader and the output suffers in the absence of the leader.

The autocratic leadership style ranges from tough and highly dictatorial to
paternalistic, depending upon whether the leader’s motivational approach is threat
and punishment or appreciation and rewards. In highly autocratic situations, the
subordinates develop a sense of insecurity, frustration, low morale and they are
induced to avoid responsibility, initiative and innovative behaviour. The autocratic
leader believes that his leadership is based upon the authority conferred upon him
by some source such as his position, knowledge, strength or the power to punish
and reward. Some of the advantages and disadvantages of autocratic leadership
are as follows:

Advantages

(i) Autocratic leadership is useful when the subordinates are new on the job
and have had no experience either in the managerial decision-making process
or performing without active supervision.

(ii) It can increase efficiency and even morale when appropriate and get quicker
results, specially in a crisis or emergency when the decision must be taken
immediately.

(iii) The paternalistic leadership is useful when the subordinates are not interested
in seeking responsibility or when they feel insecure at the job or when they
work better under clear and detailed directives.

(iv) It is useful when the chain of command and the division of work is clear
and understood by all and there is little room for error in the final
accomplishment.
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Disadvantages

(i) One way communication without feedback leads to misunderstanding and
communications breakdown.

(ii) An autocratic leader makes his own decisions which can be very dangerous
in this age of technological and sociological complexity.

(iii) Since it inhibits the subordinate’s freedom, it fails to develop his commitment
to the goals and objectives of the organization.

(iv) Since it creates an environment which provides for worker resentment, it
creates problems with their morale resulting in poor productivity in the long
run.

(v) It is unsuitable when the work force is knowledgeable about their jobs and
the job calls for teamwork and cooperative spirit.

Participative or Democratic Leadership

In this type of leadership, the subordinates are consulted and their feedback is
taken into the decision-making process. The leader’s job is primarily of a moderator,
even though he makes the final decision and he alone is responsible for the results.
The management recognizes that the subordinates are equipped with talents and
abilities and that they are capable of bringing new ideas and new methodologies to
the work setting. Thus the group members are encouraged to demonstrate initiative
and creativity and take intelligent interest in setting plans and policies and have
maximum participation in decision-making. This ensures better management-labour
relations, higher morale and greater job satisfaction. This type of leadership is
especially effective when the workforce is experienced and dedicated and is able
to work independently with least directives, thereby developing a climate which is
conducive to growth and development of the organization as well as the individual
personality.

In such situations, participative style of decision-making has several advantages.
These are as follows:

(i) Active participation in the managerial operations by labour assures rising
productivity and satisfaction.

(ii) Workers develop a greater sense of self-esteem due to importance given to
their ideas and their contribution.

(iii) The employees become more committed to changes that may be brought
by policy changes, since they themselves participated in bringing about these
changes.

(iv) The leadership induces confidence, cooperation and loyalty among workers.

(v) It results in higher employee morale.

(vi) It increases the participants’ understanding of each other which results in
greater tolerance and patience towards others.
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It has been demonstrated by numerous researches that participation by
subordinates improves quality of work, enhances an easy acceptance of changes
in the organization and improves morale and loyalty.

Notwithstanding numerous advantages and great reliance on participative
leadership, it has several disadvantages. Some of these are as follows:

(i) The democratic leadership requires some favourable conditions in that
the labour must be literate, informed and organized. This is not always
possible.

(ii) This approach assumes that all workers are genuinely interested in the
organization and that their individual goals are successfully fused with the
organizational goals. This assumption may not always be valid.

(iii) There must be total trust on the part of management as well as employees.
Some employees may consider this approach simply an attempt to manipulate
them. Accordingly, the employees must be fully receptive to this approach
to make it meaningful.

(iv) Some group members may feel alienated if their ideas are not accepted for
action. This may create a feeling of frustration and ill-will.

(v) This approach is very time consuming and too may viewpoints and ideas
may make the solid decision more difficult and may be a source of frustration
to impatient management.

(vi) Some managers may be uncomfortable with this approach because they
may fear an erosion of their power base and their control over labour.

(vii) This approach relies heavily on incentives and motivation of recognition,
appreciation, status and prestige. However, labour may be interested in
financial incentives instead of prestige.

Laissez-faire or Free-reign Leadership

In this type of leadership, the leader is just a figure-head and does not give any
direction but delegates the authority to subordinates so that they must plan,
motivate, control and otherwise be responsible for their own actions. The leader
acts principally as a liaison between the group and the outside elements and
supplies necessary materials and information to group members. He lets the
subordinates develop their own techniques for accomplishing goals within the
generalized organizational policies and objectives. The leader participates very
little and instead of leading and directing, he becomes just one of the members.
He does not attempt to intervene or regulate or control and there is complete
group or individual freedom in decision-making. This type of leadership is highly
effective when the group members are intelligent and are fully aware of their
roles and responsibilities and have the knowledge and skills to accomplish these
tasks without direct supervision.
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Advantages

(i) It creates an environment of freedom, individuality, as well as team spirit.

(ii) It is highly creative with a free and informal work environment.

(ii) This approach is very useful where people are highly motivated and
achievement oriented.

Disadvantages

(i) It may result in disorganized activities which may lead to inefficiency and
chaos.

(ii) Insecurity and frustration may develop due to lack of specific decision-
making authority and guidance.

(iii) The team spirit may suffer due to possible presence of some uncooperative
members.

(iv) Some members may put their own interests above the group and team
interests.

Paternal Leadership

As the name suggests, in paternal leadership the leader acquires the role of the
pater (father) of the group. The group is like a family and the leader is the primary
controlling figure of the group. The chief functions of the leader include guiding
and supporting the members.

This kind of leadership style is based on a centralized management process.
The leader is the primary decision maker and is supported by the other members
of the group. However, for this kind of leadership style to thrive, it is vital that the
members are satisfied in order to ensure efficiency.

The leaders of the group are primarily involved in implementing significant
policies and focusing on potential complexities that might occur. Thus, there exists
harmony and balance in the team although the team leader is the established head
of the group.

Personal Characteristics of Leaders

Leadership is an intangible quality and its effectiveness can best be judged by the
behaviour and attitudes of followers. Even though personal backgrounds and
personalities differ widely, some of the factors such as education and socio-economic
status are poor indicators of judgments of successful leaders. However, some
behavioural characteristics may be common to most of the successful and effective
leaders. Some of these characteristics are as follows:

 Ability to inspire others: This ability may be due to an internal ‘charisma’
which is an inborn trait and may not be a learnable factor.

 Problem solving skills: An effective leader has developed the patience
and ability to look at the problem from various angles and get down to the
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cause of the problem and he tries to solve the problem from its roots rather
than the symptoms of the problem.

 Emotional maturity: Emotional stability and maturity is a major ingredient
for effective leadership. It pertains to good adjustment to life, calm, cool
and calculated reaction to undesirable situations and obstacles and normal
acceptance of success as well as failure.

 Ability to understand human behaviour: A leader must understand the
needs, desires and behaviour of his subordinates and show respect for such
desires. He is emotionally supportive and is careful enough to avoid ego
threatening behaviour. He must give credit to subordinates when their efforts
are successful.

 Verbal assertiveness: A leader must be an effective orator and must be
confident of his views and opinions. He must communicate his views honestly
and in a straight forward manner without fear of consequences.

 Willingness to take risks: Routine work, no matter how well-done, never
makes a leader. Successful leaders always charter the unknown. They must
accept and seek new challenges. However, the risks must be calculated
ones and outcomes of actions be reasonably predicted.

 Dedication to organizational goals: A leader must demonstrate his
dedication and commitment to the organization’s mission, goals and
objectives by hard work and self-sacrifice. He must make sure that his
followers fully understand the organizational objectives and are equally
dedicated and willing to work for these objectives.

 Skill in the art of compromise: Setting differences is a valid part of
leadership and genuine differences must be solved by compromise and
consensus. This will induce faith in the fairness of the leader. He must be
willing to give in where necessary and must be able to take criticism with
grace. However, he must not compromise for the sake of compromising or
just smooth sailing only and must be willing to take a stand on controversial
issues and accept the consequences of his stand.

Check Your Progress

3. How does contingent leadership theory define the term leadership?

4. Name the kind of leadership style that is based on a centralized management
process.

4.4 MOTIVATION

Motivation encompasses the internal and external factors that stimulate desire and
energy in people to be continually interested and committed to a job, role or
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subject, or to make an effort to attain a goal. All motives are directed towards
goals and the needs and desires affect or change your behaviour which becomes
goal oriented.

Performance results with the interaction of three types of resources, which
are physical, financial and human resources. However, physical and financial
resources themselves do not result in productivity. It happens only when the human
element is introduced. The human element, even though most important, is most
complex and unpredictable, over which management has very limited control.
Understanding human behaviour and affecting it positively can increase productivity
and improve performance. The level of performance of an employee is a function
of his ability and his motivation. The former determines what he ‘can’ do and the
latter determines what he ‘will’ do. The ability can always be judged and measured
and depends upon background, skills and training. Motivation, on the other hand,
is the force within. Wherever, there is a strong motivation, the employee’s output
increases. A weak motivation has the opposite effect. Hence management must
understand what motivates people towards better performance and take steps to
create an environment which induces positive and strong motivation.

According to the Encyclopaedia of Management, motivation is defined
as, ‘The degree of readiness of an organization to pursue some designated goal
and implies the determination of the nature and locus of forces, inducing the degree
of readiness’.

While the first management task is to set the organizational goal, the major
task is to move the organization most effectively to reach that goal. This can be
done by motivation, the purpose of which is to create conceptual as well as a
physical work environment in which the people are willing to work with zeal,
initiative, interest and enthusiasm with a sense of responsibility, loyalty and discipline,
in a team spirit and in a cohesive manner.

Motivation is a combination of many factors which affect behaviour
modification. However, two factors stand out. First is an understanding of the
fundamental drives, urges, needs and desires of the peoples which can be
manipulated and stimulated. Second is a sense of communication and methodology
that would provide stimulus to these urges. Some of the methods used for this
purpose may be the provision of financial incentives, cordial working environment,
challenging work and responsibility, personal accomplishment, recognition for such
accomplishment and an opportunity for growth and advancement.

Types of Motivation

Information providers of motivation experts in the domain of organizational
behaviour have varying viewpoints concerning whether employees get
motivated by external environment features such as incentives and intimidations,
or whether motivation is self-created with the absence of external features. It
is clearly understood that motivation does not occur evenly in all employees
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under similar group of external factors. A few of these sources of motivation
are as follows:

 Positive motivation: This includes accurate identification of the efforts of
employees and the admiration of the involvement of the employee towards
organizational goal accomplishment. Such motivations enhance performance
standards, result in healthy team spirit and pride, a feeling of cooperation
and a sense of belonging and pride. Some of the positive motivating factors
are appreciation and credit for job performed, a true concern about the
well-being of subordinates, allocation of power and responsibility towards
subordinates and involvement of subordinates in the process of decision
making.

 Negative or fear motivation: Motivation that is brought about forcefully,
with use of authority and warnings, is negative motivation. The dread of
being punished or unpleasant consequences influences behavioural
adjustments. A few instances of negative motivation are the threat of failing
in an examination and fear of being sacked or being demoted. The dread of
failing in an examination motivates a number of students to put in more hard
work and emerge successful in the examinations. Likewise, the threat of
being sacked looms large in an employee’s mind and keeps him aligned
with the rules and regulations of the organization besides ensuring a fair job.
The threat of punishment or actually punishing someone has proved to be
successful in controlling one’s misconduct and has been a major contributor
of positive performance in several circumstances. Although it is an essential
requirement in a number of other conditions such as disciplining a kid or
controlling an uprising, it is not advised or regarded as a practical option in
the present business and industrial scenario. This is grounded upon the
changing trends in the personnel which consist of higher stages of employee
training and education and far-reaching unionization of the workers.

 Extrinsic motivation: This type of motivation is brought about by exterior
features that are chiefly monetary in nature, which could be in the form of
incentives and rewards. These incentives and rewards have been a matter
of argument as to whether they are truly effective in motivating employees
or whether they only get them to work and perform. These modes of
motivation comprise of more salary, additional benefits like pension plans,
stock options, revenue-sharing plans, medical and health insurance, maternity
leave, paid holiday, etc.

 Intrinsic motivation: This root-cause for this kind of motivation is a feeling
of achievement and accomplishment and is related to the state of self-
realization wherein the feeling of achieving something meaningful further
motivates the worker such that this motivation is self-produced and is free
of monetary gains. For example, many retired doctors work among slum
dwellers without charging them any money, as it gives them a feeling of
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achievement and contentment. Mother Teresa’s vocation in the slums of
Kolkata (India) motivated many people to join her team as soon as they
learnt about her besides motivating those people who worked with her.
Likewise, workers of Peace Corps work in unfavourable conditions at a
meagre pay. Some of the factors of intrinsic motivation are appreciations,
identification, accountability, respect, authority, position, difficult tasks, and
decision-making responsibility.

4.4.1 Theories of Motivation

A number of theories have been developed by keeping in view the importance of
motivation on the working behaviour of employees as well as the productivity. A
lot of research work has been done. Some of them are discussed below.

Need Theories of Motivation

Human behaviour is a need based phenomena and greatly influenced by it. The
need based theory of motivation is based on the assumption that an individual
behaves in a particular manner to satisfy his needs. These theories are also known
as content theories and focus on inner needs that motivate behaviours of the
employees. Therefore, provisions to reduce or satisfy their needs would force
them to behave in a particular way. Some of the important need theories are as
follows:

1. Maslow’s Need Hierarchy Theory

Influencing human behaviour requires knowledge of various types of needs and
wants of human beings working in the organization. To motivate the employees, a
manager has to identify their needs and satisfy them. After satisfaction, employees
will feel happy and do their jobs with their best efforts. This theory of motivation
has received more attention from the managers than any other theory of motivation.
Abraham H. Maslow, a famous psychologist, developed a theory of motivation,
called the ‘need hierarchy theory’. According to him:

 Man’s needs depend completely on what he already has. For this reason,
satisfied needs do not motivate behaviour. A manager has to look out for
the unsatisfied needs of the individuals in the organization so that he can
take proper steps to motivate them by providing opportunities for the
satisfaction of such needs.

 Needs are arranged in a hierarchy of importance, i.e., they follow a definite
sequence. As soon as needs of a lower level are satisfied, those of a higher
level emerge and demand satisfaction. Maslow classified human needs into
following five categories in order of priority:

 Physiological needs: These needs are related to the survival and
maintenance of human life. They include such things as food, clothing, shelter,
air, water and other necessities of life. The need for these things is felt not
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for oneself, but also for the members dependent on the employee. These
are also called economic needs as these cannot be fulfilled without money.

 Security needs or safety needs: These needs are related to the safety
and security of life and future. Human beings want physical security, economic
security as well as social security. Physical security means protection from
fire, accident, and crime, etc. It may require satisfied working conditions.
Economic security means assured regular income to fulfil basic needs. It
may include security of job, i.e., protection against arbitrary dismissal from
service. Social security means assured income in case of illness, partial or
full incapacity or old age. When physiological needs are satisfied, people
want to satisfy their security needs.

 Social needs: The employees have social needs. These needs include need
for love, affection, exchange of feelings and grievances, companionship,
belongingness, etc. Such needs can be satisfied through friendship on the
job. Family and community relationship outside work. Organizations should
encourage team spirit and provide opportunities to interact socially.

 Esteem needs: Esteem needs arise when social needs are fulfilled. These
needs arc concerned with prestige and status of the individual. They
include needs for self-respect, competence, knowledge, recognition and
respect from others. Techniques of proper promotion and delegating
authority help the individuals in satisfying self-development and self-
esteem needs.

 Self-actualization needs: Such needs arise when esteem needs are satisfied,
these needs relate to the desire for personal achievement and to become
what one is capable of becoming. Such needs refer to need to grow and
self-fulfilment. It is very difficult to identify and satisfy such needs.

2. Herzberg’s Two Factor Theory

Herzberg was a behavioural scientist who developed this theory after surveying
hundreds of accountants, engineers and other managerial personnel. He advocated
that the employee’s motivation is the outcome of their job satisfaction. It is advocated
that the satisfied employees are motivated from within to work harder and
dissatisfied employees are not self-motivated. Since Herzberg has discovered two
sets of factors associated with satisfaction and dissatisfaction of the employees,
therefore, it is known as the Herzberg two factor theory. The first set is of hygiene
factors and the other is that of motivators. The elements of hygiene and motivators
can be better understood from the following table.

 Hygiene factors: The hygiene factors are dissatisfying because if all of
them are adequately met with in a work situation, people will not be
dissatisfied. Their adequacy hence does not really motivate people. However,
if any of the hygiene factors is not attended to properly in a job, dissatisfaction
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can occur. For example, lower pay, bad supervision, a hazardous or
uncomfortable workplace can create substantial dissatisfaction among
employees.

 Motivating factors: These factors are aspects of the task or work itself.
They include challenge, chance for personal growth and performance
feedback. In other words, as viewed by the employee, a job with these
characteristics means it bears the motivational factors. These factors
contribute heavily to the satisfaction of the employee and have a positive
effect on their performance.

3. McGregor’s Theory X and Theory Y

Douglas McGregor, a behavioural scientist, has developed approach to manage
and motivate on the basis of various assumptions relating to human behaviours. It
has been formulated as theory X and theory Y. Both these theories are based on
certain assumptions regarding human behaviour. Though, he was a great critic of
classical approach of management. But his theory X is related to philosophy of
traditional management, assumptions about employees and the way to manage
them. Theory Y is based on humanistic assumptions about employees and describes
the approaches to manage and motivate them. The assumptions of the theories
are as follows:

Theory X

 Average employee in the organization is lazy, dull, self-centered, resists
change and does not want to share responsibility.

 He has limited number of needs, mostly physical needs and to some extent
security needs.

 Average employee lacks responsibility and has little ambitions.

 Thus, the responsibility of getting things done by others for achieving
organizational goals lies on the managers and the managers must use coercive
measures to control the workers and they must be threatened and punished
as to get them to work.

 To get things done by the employees, McGregor suggested rigid,
bureaucratic and rule based organization.

 Narrow span of management, one way communication, close supervision,
more concentration on monetary incentives and centralization of managerial
authority should be followed.

 It was also considered necessary to guide, direct and control the employees
in a strict manner and the approach of carrot and stick should be used for
motivating them.
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Theory Y

 Work is as natural as play or rest for the workers.

 Average employee or workers like work. They are cable of assuming
responsibilities and accepting challenges.

 They are ambitious, achievement oriented, and capable of exercising self-
control.

 They have wide range of needs, both economic and non-economic.

 They have potential to learn, to accept and seek responsibility. They have
imagination and creativity that can be applied to work.

 In view of these assumptions, the role of management is to develop potential
and help the employees to use it for achieving common objectives.

 Organizational structure should be marked by open communication, flexibility,
informal relation, and decentralization of authority.

 The approach of management should include participative management,
supportive supervisory style, self-direction and control, opportunity for
developing and using creativity and innovativeness and package of both
monetary and non-monetary incentives.

4. Vroom’s Valence-Expectancy Theory

According to this theory, a person’s motivation towards an action at any time
would be determined by his perception that a certain type of action would lead to
attainment of a specific goal. Vroom’s model is built around the concept of value,
expectancy and force. The basic assumption is that the choice made by a person
among alternative courses of action is lawfully related to psychological events
occurring contemporaneously with the behaviour. Vroom’s concept of force is
basically equivalent to motivation and may be shown to be the algebraic sum of
products of valences multiplied by expectation e.g.

Motivation (force) = Valence x Expectancy

There are three variables and they have high positive values to imply motivated
performance choices. If any one of the variables approaches zero, the probability
of motivated performance approaches will be zero. Valence is the strength of an
individual’s preference for a reward and instrumentality denotes and individuals
estimate that performance will result in achieving the reward. Valence may be used
as an incentive, attitude, and expected utility. In order for the valence to be positive
for individual, they must prefer attending the outcome to not attending it, otherwise
the valance will be zero which will refer to non-attainment of the goal.

Another factor which influence motivation is expectancy that is the probability
that a particular action will lead to the outcome. Expectancy is different from
instrumentality input into valence. It differs from instrumentality in that it relates to
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first level outcomes whereas instrumentality relates first and second level outcomes
to each other. Thus, expectancy is the probability that a particular action will
lead to a particular first-level outcome. The strength of motivation to perform a
certain act will depend on the sum of the products of the values for the outcomes
times of expectancies. Therefore, overall it can be said that the combination that
produced the strongest motivation comprises high positive valence, high
expectancy and high instrumentality. If all three are low, the resulting motivation
will be weak. In brief, Vroom’s model attempts to explain how individual’s goal
influences his efforts.

5. Alderfer ERG Theory

This theory of motivation has been developed by Clayton Alderfer as an extension
of Maslow’s need hierarchy theory. It was considered as reformulation or
refinement of Maslow’s need theory. This theory states that employees attempt to
meet a hierarchy of existence, relatedness and growth needs. If the efforts to seek
one level of needs are defeated, individual would regress to lower level of needs.
Alderfer classified needs into three categories as characterized by its name as
ERG where ‘E’ stands for existence needs, ‘R’ stands for relatedness needs and
‘G’ stands for growth needs.

 Existence needs: They refer to all physiological and safety needs of an
employee. Thus, existence needs group physiological and safety needs of
Maslow into one category as these have similar impact on the behaviour of
the individual.

 Relatedness needs: They refer to all those needs that involve relationship
with other people whom the individual cares. Relatedness needs cover
Maslow’s social needs and that part of esteem needs which is derived from
the relationship with other people.

 Growth needs: They refer to involve employees making creative efforts to
achieve full potential in the existing environment. These include Maslow’s
self-actualization need as well as that part of the esteem need which is
internal to the individual like feeling of being unique, valuable for the growth
of the organization.

Check Your Progress

5. What is motivation?

6. According to ERG theory, what are the existence needs of an
employee?
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4.5 ANSWERS TO CHECK YOUR PROGRESS

QUESTIONS

1. Societies, in general, have many problems that affect their very survival
such as crime, energy shortages, depletion of finite resources, health services,
employment, political conflicts among nations, and so on.

2. The basic emphasis of the ‘decision theory school of management’ is not on
people or environmental variables influencing the management behaviour
but on the process of decision-making and the theory that all management
thought could be built around it.

3. Contingent leadership defines leadership in terms of the leader’s ability to
handle a given situation and is based upon his skill in that particular area.

4. Paternal leadership is the kind of leadership style which is based on a
centralized management process. The leader is the primary decision maker
and is supported by the other members of the group.

5. Motivation encompasses the internal and external factors that stimulate desire
and energy in people to be continually interested and committed to a job,
role or subject, or to make an effort to attain a goal.

6. According to ERG theory, the existence needs of an employee refer to all
physiological and safety needs of an employee.

4.6 SUMMARY

 Decision-making and problem solving are core functions of management
because they are an integral part of all other managerial functions such as
planning, organizing, directing and controlling. They are also an integral part
of life because life cannot be managed without making decisions.

 Rational decision-making and problem solving may be used interchangeably
since a problem has to exist and a decision has to be made to solve such a
problem. While most decisions indeed involve a problem, some decisions
are part of routine and may not involve a problem.

 Leadership can be defined as the art of influencing and inspiring subordinates
to perform their duties willingly, competently and enthusiastically in order to
achieve the desired organizational goals. A dictatorship under which the
subordinates have to perform, would not be considered as leadership. A
true leader motivates others to follow and induces a belief that the followers
will gain by the policies of the leader.
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 The leadership styles can be classified according to the philosophy of the
leaders. What the leader does determines how well he leads. A style of
leadership is a ‘relatively enduring set of behaviours which is a characteristic
of the individuals, regardless of the situation.’

 Motivation encompasses the internal and external factors that stimulate desire
and energy in people to be continually interested and committed to a job,
role or subject, or to make an effort to attain a goal. All motives are directed
towards goals and the needs and desires affect or change your behaviour
which becomes goal oriented.

 Human behaviour is a need based phenomena and greatly influenced by it.
The need based theory of motivation is based on the assumption that an
individual behaves in a particular manner to satisfy his needs. These theories
are also known as content theories and focus on inner needs that motivate
behaviours of the employees.

 Abraham H. Maslow, a famous psychologist, developed a theory of
motivation, called the ‘need hierarchy theory’

 Since Herzberg has discovered two sets of factors associated with satisfaction
and dissatisfaction of the employees, therefore, it is known as the Herzberg
two factor theory. The first set is of hygiene factors and the other is that of
motivators.

 According to Vroom’s theory, a person’s motivation towards an action at
any time would be determined by his perception that a certain type of action
would lead to attainment of a specific goal.

 Alderfer’s theory of motivation has been developed by Clayton Alderfer as
an extension of Maslow’s need hierarchy theory. It was considered as
reformulation or refinement of Maslow’s need theory.

4.7 KEY WORDS

 Leadership: It can be defined as the art of influencing and inspiring
subordinates to perform their duties willingly, competently and enthusiastically
in order to achieve the desired organizational goals.

 Leadership Style: It is a ‘relatively enduring set of behaviours which is a
characteristic of the individuals, regardless of the situation.

 Motivation: It encompasses the internal and external factors that stimulate
desire and energy in people to be continually interested and committed to a
job, role or subject, or to make an effort to attain a goal.
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4.8 SELF ASSESSMENT QUESTIONS AND

EXERCISES

Short-Answer Questions

1. What is the concept of decision making?

2. What is rational decision making?

3. Write a short note on the traits that a leader should possess.

4. Briefly explain laissez-faire or free-reign leadership.

5. What are hygiene factors?

Long-Answer Questions

1. Explain the factors affecting decision making process.

2. Examine the steps involved in the decision making process.

3. What are the advantages and disadvantages of an autocratic leader? Discuss.

4. Explain the types of motivation.

5. Examine the various theories of motivation.
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5.0 INTRODUCTION

In the previous unit, you learnt about decision-making and leadership. In this unit,
we will discuss various agencies of the government.

There is no standard definition of a Government-Owned Corporation (GOC)
or State-Owned Enterprise (SOE), although the two terms can be used
interchangeably. The defining characteristics are that they have a distinct legal
form and they are established to operate in commercial affairs. While they may
also have public policy objectives, GOCs should be differentiated from other
forms of government agencies or state entities established to pursue purely non-
financial objectives that have no need or goal of satisfying the shareholders with
return on their investment through price increase or dividends. Public Sector
Undertaking (PSU) is a term used for a government-owned corporation. The
term is used to refer to companies in which the government (either the union
government or state or territorial governments, or both) owns a majority (51 per
cent or more) of the company equity. A PSU is a corporation in the public sector
in India, where management control of the company rests with the government. It
can be either a central government or the state governments.

5.1 OBJECTIVES

After going through this unit, you will be able to:

 Explain the working of departments and public corporations

 Discuss government companies
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5.2 MINISTRIES AND DEPARTMENTS

The powers and functions of the Government of India are divided into Ministries.
The business of the Government of India shall be transacted in the Ministries,
Departments, Secretariats, and Offices. These transactions are done as per the
rules which are known as the Government of India Rules, 1961 (Allocation of
Business).

Allocation of Government business is regulated by Rules of Business formed
under Article 77 (3) of the Constitution. Under this article the President of India
shall make rules for the more convenient transactions of the business of the
Government of India and for the allocation among ministers for the said business.
The allocation is made by the President on the advice of the Prime Minister by
specifying the items of business allocated to each minister. Each minister is given a
part of a ministry or more than one ministry as a charge. A ministry may comprise
only one department, or may be more than one. A typical ministry of the central
government is a three-tier structure, comprising – (i) the political head, that is, the
minister, who may be assisted by one or more ministers of state, deputy ministers,
or parliamentary secretaries; (ii) the secretariat organization of the ministry, with
the Secretary, who is a permanent official, as the head; and (iii) the executive
organization of the departments comprising a ministry, the official head bearing the
designation of Director-General, or Inspector-General.

Decentralization of Executive

Indian ministries have subordinate departments under it which are known as
attached or subordinate offices. In these offices the execution of the policies of the
government which requires decentralization of executive direction and the
establishment of field agencies takes place. The Attached Offices give executive
guidance for the implementation of policies laid down by the Ministry to whom
they are attached. The attached office also is a storehouse of technical knowhow
and assist the Ministry on matters related to the technical  side of questions dealt
with by them. On the other hand, the subordinate offices function as field
establishments or as agencies responsible for the detailed execution of Governmental
decisions. They work under the direction of an attached office. In cases where the
volume of executive direction is not too large, they work directly under a Ministry.

Political aspect

The political element in a Ministry consists of the Minster, who, if work so demands,
may be assisted by ministers of state, deputy ministers, and parliamentary secretaries.
These political officers change with a change in the ministry, and, thus, do not have
permanent tenure. The fate of this political element is inevitably linked up with the
fate of the political party to which they belong. The ousting of the party in power
means the exit of this political element. Also, since the ministers are appointed on
the advice of the Prime Minister, they may have to quit when the latter so desires.
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Functioning of Department

The Minister is the political head of a particular department. He lays down the
broad policies for the department and also decides the major policy issues cropping
up in the department. This vital function is carried out in coordination with civil
servants. These civil servants provide essential material, statistical and otherwise,
without which policy formulation is neither feasible nor possible. It is interesting
here to quote Earl Attlee:

The first thing a Minister finds on entering office is that he can depend
absolutely on the loyalty of his staff, and on leaving office, he will seldom be able
to say what the private political views are even of those with whom he has worked
most closely. The second thing that he will discover is that the civil servant is
prepared to put up every possible objection to his policy, not from a desire to
thwart him, but because it is his duty to see that the minister understands all the
difficulties and dangers of the course which he wishes to adopt.

Besides laying down the broad policy of the department, the minister also
keeps a general watch over the execution of agreed policy. It is also imperative
that he should supply dynamism to the administration under him. This aspect of his
duty assumes considerable importance in view of a certain inherent static character
of the administrative setup. As the late Prime Minister, Jawaharlal Nehru
acknowledges, ‘Where the whole social structure is changing rapidly, it requires
dynamism at the top (of the administrative setup) and the Minister must supply it.’
Lastly, he is accountable to Parliament for the policies and activities of his
department. One of the tenets of parliamentary democracy is the ministerial
responsibility, constitutionally speaking. Quite revealing in this connection is the
debate in the British House of Commons in July 1954, on the Crichel Down
Affairs culminating in the resignation of the Minister of Agriculture. Sir David
Maxwell Fyfe, the Home Secretary, observed:

Where action has been taken by a civil servant of which of Minister
disapproves and has no prior knowledge, and the conduct of the official is
reprehensible, then there is no obligation on the part of the Minister to endorse
what he believes to be wrong or to defend what are clearly shown to be the errors
of his officers. The Minister is not bound to defend action of which he did not
know or which he does oppose but, of course, he remains constitutionally
responsible to Parliament for the fact that something has gone wrong and he alone
can tell Parliament what has occurred and render an account of his stewardship.

In India, the ministerial responsibility was upheld, for the first time, in 1958,
when T.T. Krishnamachari, the Finance Minister, resigned over what has generally
come to be called the Life Insurance Corporation Affair. The Prime Minister,
while accepting the resignation of the Finance Minister remarked: ‘Whoever might
be responsible for this, you (i.e., the Finance Minister) very rightly say that,
according to our convention, the Minister has to assume responsibility even though
he might have had little knowledge of what others did and was not directly
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responsible for any of these steps.’ The ministerial responsibility is, thus a firmly
established concept in Indian politics. The Minister represents the department
under him before Parliament as well as the general public. He initiates necessary
legislation in Parliament, and answers questions put by members of that august
body.

The Minister, as said earlier, may be assisted by the ministers of state, deputy
ministers, and parliamentary secretaries. A Minister of State usually works under
the general supervision and guidance of the Minister who assigns the former some
specific items of work. In some cases, however, the Minister of State may be sole
charge of the Ministry.

The deputy minister usually has no specific administrative responsibility. His
duties ‘should be to answer questions in Parliament on behalf of ministers
concerned, to assist them in piloting Bills; to explain policies and programmes to
the general public and constituencies, and maintain liaison with Members of
Parliament, political parties and the Press, and to undertake a special study or
investigation of particular problems which were entrusted …by the ministers
concerned.’ The parliamentary secretary assists the Minister in the discharging of
his parliamentary functions. At present, there are no parliamentary secretaries in
the Central Government.

Departmental undertakings

Public enterprises and traditional government do not differ in any significant way.
In fact, they function on more or less a similar pattern. Some of the oldest state
undertakings like the post and telegraph department, telephone services and the
railways were structured, funded and managed in a way akin to any other
government departments. Though these old state enterprises are autonomous, they
are ultimately controlled by the departmental head and the ministry concerned.
This form of organization is frequently in use when revenue generation is the primary
aim of the establishment. The total number of departmental undertakings controlled
by the central and state governments in India is 298. For example, Posts and
Telegraphs are a department in the Ministry of Communications. The Ordnance
Factory, the Gun Carriage Factory, the Delhi Milk Scheme, the Tarapur Atomic
Energy Plant, All India Radio, Doordarshan, the Government Printing Press and
Mint are other examples of departmental undertakings.

Characteristics

The principal characteristics of departmental undertakings are as follows:

(i) The enterprise is financed by annual appropriations from the treasury and
all, or a major share of its revenues, is paid into the treasury.

(ii) Departmental undertakings are easily formed by the government as they do
not require any registration formalities.
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(iii) The enterprise is subject to the budget accounting and audit controls
applicable to other government activities.

(iv) It has to get capital from government treasury out of annual budget. It is not
allowed to borrow funds for its working form the public but it has to depend
upon the budgets to be sanctioned from Parliament.

(v) The appointments and recruitments are as per the terms and conditions of
civil servants. They are considered as government employees or civil servants
and enjoy same right and privilege as other civil servants. The enterprise is
generally organized as a major subdivision of one of the Central departments
of government and is subject to the direct control of the head of the
department.

(vi) It runs its business purely on service basis because it is a public utility concern.
It does not work on commercial basis like private organizations.

(vii) Wherever this applies in the legal system of the country concerned, the
enterprise possesses the sovereign immunity of the state and cannot be
sued without the consent of the government.

A great advantage of the government undertakings is that they work with
set structural pattern and fixed procedures. Administrative planning becomes easy
and staffing also poses no serious problem. It brings proper co-ordination among
different departments of the government. It also avoids conflict of jurisdiction and
overlapping of the functions, because every department clearly knows its
responsibility and area of jurisdiction. Another factor of great importance is that
politically conscious officials exert the utmost limit of control with strict budgeting,
accounting, and audit controls. This helps to keep a check on public funds and see
that they are not used inappropriately. The management, which is unified and
centralized, sees that excess earnings are sent to the government treasury. There is
maximum control of the government on the enterprise through the concerned
Minister.

Limitations

But this form lacks managerial flexibility which is essential for effective operation.
The Krishna Menon Report on State Undertakings in India sets out the limitations
of this form as follows:

(i) Permanent staff is subject to rules and regulations applicable to civil servants,
thereby preventing both promotion on merit and prompt disciplinary action,
where necessary;

(ii) Tardy procedures for arranging funds; for instance, the necessity for getting
sanction for expenditure and other matters in every single case;

(iii) Cash receipts have to be put into government account and cannot be taken
out without special sanction;

(iv) The complicated system of accounting and audit; and



NOTES

Self-Instructional
Material 77

Ministries and
Government

Corporations

(v) The departmental methods of purchase of raw materials, sale of products,
etc., lead to delays.

Efforts for Removal of Weaknesses

Many times the governments have attempted to alleviate these weaknesses by
introducing new forms of structure and more flexible procedures with a view to
giving autonomy to management. For example, the Government of India has set
up the Railway Board for managing railways and the Posts and Telegraphs Board
for managing the posts and telegraphs in India. But the problem is more basic, and
in the words of the Rangoon Seminar Report, ‘As long as an enterprise is not
clearly differentiated from other types of governmental activity, strong pressures
will be brought to make is conform to standard government regulations and
procedures, since emphasis on uniformity is a common characteristic of a
bureaucratic administration.’

The structure and running of a departmental undertaking is quite different
from that of the financial and operational methods employed by a business
enterprise. Departmental organization does not exercise flexibility and autonomy.
On the other hand, it increases the power of the government at the cost of its
initiative and flexibility. It should, therefore, be ‘the rare exception, and not the
general rule’. It should, therefore, be ‘the rare exception, and not the general rule’.

5.2.1 Government Companies

When an organization goes into partnership, it takes about 20 odd people into
consideration. The number of people cannot exceed from 20. This is the maximum
limit that a partnership needs to have. As a result, the amount of capital generated
is also limited. Hence, partners in such organizations are discouraged from taking
huge risks. To avoid such risks, private and public company is formed. These
public and private companies are also known as ‘joint stock company’. In the
current scenario, the Joint Stock company structure is looked upon favourably
and it has been used widely. It finds full support of the Central and the State
Governments. This form can also be called as mixed ownership company. This
form is more of an economic idea rather than a legal or organizational structure.
Included in this are various forms of joint enterprises shared between the State
and private companies, which may contain national or foreign organizations.
Represented in this are shares of individual forms involved in the enterprise or
subscriptions of members of the public.

Characteristics

According to the Report of the Study Team on Public Sector Undertakings (of the
Administrative Reforms Commission) central and provincial characteristics of this
form are as follows:

(i) It has most of the features of a private limited company;

(ii) The whole of the capital stock or 51% of it is owned by the government
(Central, State or States as the case may be);
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(iii) All the directors, or a majority of them, are appointed by the government
depending upon the extent to which private capital is participating in the
enterprise;

(iv) It is a body corporate, created under a general law, viz., the Companies
Act;

(v) It can sue and be sued, enter into a contract, and acquire property in its
own name;

(vi) Unlike the public corporation, it is created by an executive decision of the
Indian Government without Parliament’s specific approval having been
obtained, and its Articles of Association, though conforming to an Act are
drawn up and are revisable by the government;

(vii) Its funds are obtained from the Government and, in some cases, from private
shareholders, and through revenues derived from the sale of its goods and
services;

(viii) It is generally exempted from the personnel; budget, accounting, and audit
laws and procedures applicable to Government departments; and

(ix) Its employees, excluding the deputationists, are not civil servants.

Reasons for adoption to company form of organization

There are three major reasons for the adoption of the company form of organization:

(i) The government may have to acquire shares of an existing enterprise in an
emergency, in response to a financial or employment crisis, or in order to
maintain a nationally important production or service which has become
unprofitable or insolvent under private enterprise; for example, the recent
taking over of the Indian Iron and Steel Company Limited and a number of
textile mills.

(ii) The State may wish to launch an enterprise in association with certain other
interests, national or foreign. An important recent example is Hindustan
Steel Limited. A joint venture of the Indian Government and private interests
in India is Hindustan Shipyard Limited in which the government holds two-
thirds of the paid-up capital which it took over from a private enterprise.

(iii) The government may wish to start an enterprise entirely as a public venture
in order to put in on its feet, with the intention of disposing of all or part of
it to the public, or to specific private interests as soon as possible.

In several recent instances national development corporations have been
established in the ECAFE region with a share capital, as a means of enabling them
to set up subsidiary operating companies and to acquire interests in them. Examples
are the National Development Company of the Philippines and the Industrial
Development Corporation of Pakistan. In our own country, of the 70 Central
Government undertakings, 64 have been organized as Government companies
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and 6 have been created by statute. The State Governments have also tended to
favour the company form. There were, in 1967, about 145 government companies
in which one or more State Governments held either the whole of the share capital
or a majority of it.

Advantages

Some advantages of the joint stock companies are:

(i) A joint stock company is able to collect a large amount of capital through
contributions from a large number of people.

(ii) In a public limited company, shares can be offered to the general public to
raise capital.

(iii) In case of a joint stock company, the liability of its members is limited to the
value of shares held by them.

(iv) Since there is an availability of large financial resources and technical expertise,
it is possible for the companies to have ‘large-scale’ production. This enables
the company to produce more efficiently and at a lower cost.

(v) Only in joint stock company form of business, it is possible to invest a lot of
money on research and development so that new design and better quality
products can be achieved.

Disadvantages

The Company device; however, has its own limitations. It was once described by
no less an authority than a former Comptroller and Auditor General of India as ‘a
fraud on the Company’s Act and on the Constitution’. Its main disadvantages are
as follows:

(i) It evades the constitutional responsibilities which a State controlled enterprise
has, in a democratic society, to the government and to the Parliament.

(ii) Joint stock companies are kept in check by the Companies Act and other
economic legislations. There are certain legal formalities to be completed
and non-compliance with these can cause serious consequences as the
smooth functioning of the companies is affected.

(iii) The statute forming the company reserves the functions normally invested in
the shareholders to the government. Thus, the use of Company form and
law controlling commercial companies does not hold much weight.

A.H. Hansen believes that there is not much to choose between a Corporation
and a Company. He says, ‘My own view is that the State Company and the Public
Corporation really do not differ very much from each other except, of course, in
the legal status. In matters of operation, there seems to be very little difference.
The Company is entirely under State control in so far as the State is its sole
shareholder. Further, it is usually subject not only to Company Law but, through
Articles of Association or Terms of Agreement, to special forms of governmental
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supervision which are not really very much different from those which are embodied
in the legislative instruments which create Public Corporation.’

5.2.2 Government of Public Corporations

A new form of organization for managing public enterprises has been evolved in
the shape of public corporation. This sort of public corporation is an autonomous
corporate body set up under a special Act of Parliament or State Legislature. A
‘Public Corporation’ is a form of public enterprise which is outside the framework
of government departments and company laws and which is especially designed
to meet the specific need of a government enterprise. A public corporation seeks
to combine the flexibility of private enterprise with public ownership and
accountability. It has been described by W.A. Robson as ‘the most important
constitutional innovation’ of this century. Herbert Morrison defines a Public
Corporation as ‘a combination of public ownership, public accountability, and
business management for public ends.’

Characteristics of Public Corporation

The principal characteristics of the Public Corporation, according to the Rangoon
Seminar, are as follows:

(i) It is wholly owned by the State.

(ii) It is generally created by, or pursuant to, a special law defining its powers,
duties and immunities and prescribing the form of management and its relation
to established departments and ministries.

(iii) As a body corporate, it is a separate entity for legal purposes, and can sue
and be sued, enter into contracts and acquire property in its own name.
Corporations conducting business in their own names have been generally
given greater freedom in making contracts and acquiring and disposing of
property than ordinary government departments.

(iv) Except for government appropriations to provide capital or to cover
losses, a Public Corporation is usually independently financed. It borrows
funds either from the Treasury or the Public, and from revenues derived
from the sale of goods and services. It is authorized to use and reuse its
revenues.

(v) A public corporation is managed by a Board of Directors appointed by the
Government. However, its employees need not necessarily be civil servants.
They can be employed on terms and conditions lay down by the corporation
itself.

(vi) It is generally exempted from most regulatory and prohibitory statutes
applicable to expenditure of public funds.
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(vii) It is ordinarily not subject to the budget, accounting and audit laws, and
procedures applicable to non-corporate agencies.

(viii) In the majority of cases, employees of Public Corporations are not civil
servants, and are recruited and remunerated under terms and conditions
which the Corporation itself determines.

(ix) The primary motive of the corporation is public service rather than private
profits. It is, however, expected to operate in a business-like manner.

Advantages

(i) The principle benefits of Public Corporation as an organizational device is
that it is free from unsuitable government regulations and controls and has
high degree of operating and financial flexibility.

(ii) In this form, one discerns a balance between the autonomy and flexibility
enjoyed by private enterprise and the responsibility of the public as
represented by elected members and legislators. In the famous words of
President Franklin D. Roosevelt, ‘the Public Corporation is clothed with
the power of government but possessed the flexibility and initiative of a
private enterprise.’

Limitations

(i) Public corporations have the difficulty of reconciling autonomy of the
corporation with the public accountability. The Public Corporations cannot
be made immune from ministerial control and direction. But how to do it
without infringing their autonomy is a dilemma defying solution. The theory
of corporate autonomy has come into direct conflict with the urgent need
for bringing the operations of these Corporations into harmony with related
actions of the government. Thus, it is difficult to maintain a balance between
autonomy and control.

(ii) ‘Public Corporations do not function in a political vacuum. Removal from
the so-called political pressures may mean, in fact, that the significant political
power is being placed in the hands of a small unrepresentative, and, in
extreme cases, possibly even a self-perpetuating group controlling the Public
Corporations.’

Check Your Progress

1. What is the typical structure of a central government ministry?

2. Name any one limitation of a departmental undertaking.

3. Define public corporation.
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5.3 ANSWERS TO CHECK YOUR PROGRESS
QUESTIONS

1. A typical ministry of the central government is a three-tier structure—first
tier is the political head, the minister, who may be assisted by one or more
ministers of the state, deputy ministers, or parliamentary secretaries, the
second tier is the secretariat organization of the ministry, with the secretary,
who is a permanent official, as the head, and the third tier is the executive
organization of the departments comprising a ministry, the official head baring
the designation of Director-General.

2. One of the limitations is that permanent staff is subject to rules and regulations
applicable to civil servants, thereby preventing both promotion and merit
and prompt disciplinary action, where necessary.

3. A public corporation is a form of public enterprise which is outside the
framework of government departments and company laws and which is
especially designed to meet a specific need of a government enterprise.

5.4 SUMMARY

 The powers and functions of the Government of India are divided into
Ministries. The business of the Government of India shall be transacted in
the Ministries, Departments, Secretariats, and Offices. These transactions
are done as per the rules which are known as the Government of India
Rules, 1961 (Allocation of Business).

 Indian ministries have subordinate departments under it which are known
as attached or subordinate offices. In these offices the execution of the
policies of the government which requires decentralization of executive
direction and the establishment of field agencies takes place.

 A great advantage of the government undertakings is that they work with
set structural pattern and fixed procedures. Administrative planning becomes
easy and staffing also poses no serious problem. It brings proper co-
ordination among different departments of the government. It also avoids
conflict of jurisdiction and overlapping of the functions.

 A new form of organization for managing public enterprises has been evolved
in the shape of public corporation. This sort of public corporation is an
autonomous corporate body set up under a special Act of Parliament or
State Legislature.

 A ‘Public Corporation’ is a form of public enterprise which is outside the
framework of government departments and company laws and which is
especially designed to meet the specific need of a government enterprise.
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 A public corporation is generally created by, or pursuant to, a special law
defining its powers, duties and immunities and prescribing the form of
management and its relation to established departments and ministries.

 The principle benefits of Public Corporation as an organizational device is
that it is free from unsuitable government regulations and controls and has
high degree of operating and financial flexibility.

 Public corporations have the difficulty of reconciling autonomy of the
corporation with the public accountability. The Public Corporations cannot
be made immune from ministerial control and direction. But how to do it
without infringing their autonomy is a dilemma defying solution.

5.5 KEY WORDS

 Public Corporation: It is a form of public enterprise which is outside the
framework of government departments and company laws and which is
especially designed to meet the specific need of a government enterprise.

 Autonomy: It means the ability to make your own decisions without being
controlled by anyone else.

 Audit: It means an official inspection of an organization’s accounts, typically
by an independent body.

 Secretariat: It refers to a permanent administrative office or department,
especially a governmental one.

5.6 SELF ASSESSMENT QUESTIONS AND
EXERCISES

Short-Answer Questions

1. Identify the characteristics of government companies.

2. Write a short-note on the decentralization of the executive.

Long-Answer Questions

1. Discuss the functioning of a government ministry department.

2. What is a public corporation? What are its advantages and limitations?
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6.0 INTRODUCTION

This unit will discuss field offices and headquarters, regulatory agencies and public-
private partnerships (PPP). Headquarters and field administration is a decentralized
State administration. The tenacity of field administration is mainly to bring the
supervisory and service functions of the State nearer to the population. For policy
formulation and execution there is a need for greater citizen participation. As a
result, a vast politico-administrative apparatus has been established. Various field
officers at the district and state level cannot execute their business from the
headquarters due to administrative cost, long distances, and time taken to
communicate. Therefore, field offices are essential for the proficient functioning of
administration. Polices are transformed into actuality and programs are executed
at the field level. In order to carry out and implement the developmental programs,
the State level departments and ministries establish a large number of field offices.
The important components of the field administration are the district offices and
the local self-government. The offices of field administration are organized on the
foundation of ancient traditions, administrative deliberations, organizational
accessibility, procedural necessities, development necessities and the need for better
interface between the administration and the community. At the field level, the bulk
of the people come into closer collaboration with the Government. Technological
advances, especially in the field of transport and communication, have played an
important role in the expansion of field administration. A majority of the State
departments such as Health, Education, Public Works, Irrigation, etc., have their
offices in the District, Subdivisions, and Blocks. Hence the relationship between
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the headquarters and field offices is very and crucial in the working of administrative
services at the grass root level.

If someone owns a business, they would probably know that the business is
subject to various laws that govern social and economic matters, including payroll
taxation, income taxation, occupational health and safety laws, employment laws,
environmental laws, real estate law, criminal laws, and laws that are specifically
related to your specific industry, such as insurance or transportation. The list can
go on and on. So, what does this have to do with regulatory agencies? Regulatory
agencies serve two primary functions in government: they implement laws and
they enforce laws. Regulations are the means by which a regulatory agency
implements laws enacted by the legislature. Regulations are formal rules based
upon the laws enacted by a legislature that govern specific social or economic
activities.

Public Private Partnerships or PPPs have emerged as a very feasible, viable,
and growing mode of creating infrastructure for our country. Though the public
sector will continue to play a dominant role in building of infrastructure, the PPPs
have enabled us to channelize private sector investment in infrastructure. Keeping
in mind that our country is still starved of adequate infrastructure required for high
level development, the opportunities for the growth of joint venture between both
the sectors are huge and desirable. The anticipated percentage participation of the
private sector in the twelfth plan is much higher than the eleventh plan. The Indian
PPP scenario as it stands today presents an optimistic picture. However several
bottlenecks and challenges have been encountered in PPP model development.
Some of the major challenges also relate to regulation and availability of finance
for the private sector. The Government of India on its part has been fully aware of
the benefits that such partnerships can offer to our country and has been taking
steps to remove some of these problems.

6.1 UNIT OBJECTIVES

After going through this unit, you will be able to:

 Examine the relationship between the headquarters and the field

 Discuss regulatory agencies in India

 Describe the PPP model in detail
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Fig. 6.1 Headquarters and Field Relationship
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The central place of a given area, where its highest government or administrative
authorities and offices are located and from which administrative direction and
control fan out over the entire area is known as the headquarters while the rest of
the area is called the field. In the indigenous administrative phraseology of India,
we call them the Sadar (headquarters) and the moffusil (the field) respectively.
This ‘headquarters’ and ‘field’ relationship in administration requires at the outset,
the study of decentralization of powers between the center and its units. A wide
measure of decentralization has become the aim of developing governments. The
factors that determines, as to what to decentralize and how far to decentralize
merit some consideration.

By field services or field organization of an administrative agency we mean
the personnel stationed away from its headquarters within the country, to carry on
its work from the numerous sub centres for the easy reach of the people. It is only
through the field that the administration can reach the people, to serve or to control.
Field services are required not only by big jurisdictions like the national government,
but also by smaller ones like states, districts or municipalities. The field staff is not
only operational but also supervisory. It constitutes the trunk of the body of the
administration of which the headquarters is the head.

Various patterns of Field Organization

W. F. Willoughby distinguishes between two types of field organization – unitary
and multiple. These are also known as territorial and functional respectively. In the
unitary or territorial system, all the field offices of a region are engaged under the
supervision and control of a chief administrator who in turn is accountable to the
headquarters for their functioning. This is found in France where all the officials of
the central government working in the department (the largest unit/area of local
administration) are placed under the supervision and control of the Prefect. In the
functional or the multiple system, the different divisions of the headquarters deal
with their respective field offices directly. There is no interference of the
administering and regulatory authority in between them at the area level.

According to Luther Gulick, there are three types of field organisations,
namely, All Fingers, (b) Short Arms, Long Fingers, Fingers, and (c) Long Arms,
Short Fingers.

The word ‘arms’ signify the regional offices, while ‘finger’ show the lines of
communication reaching to the lowest offices at the firing line. In the ‘all fingers’
type, the headquarters control the field offices directly; there being no regional
subdivisions. In the ‘Short Arms, Long Fingers’ type, the regional sub-divisions
are physically situated in the headquarters itself. They control the field offices in
their own domains. In the ‘Long Arms, Short Fingers’ type, the regional sub-
divisions are physically located in the field itself. Far away from the headquarters,
and control the respective field offices.



NOTES

Self-Instructional
Material 89

Administrative Areas and
Field Services

The following measures have been suggested to ensure the smooth functioning of
these organisations and the proper implementation of public policy through them:

1. The communication channels between headquarters and field establishments
should be active and fast.

2. The officials at the headquarters while giving directives/guidelines to field
officers should provide appropriate detail so that the latter can simply
comprehend and understand the same.

3. The officials at the headquarters should take into consideration the inputs
provided by the field officers before reaching decisions in regards to
programme agendas that are necessary to be executed at the field levels as
they have the first-hand knowledge of the situation.

4. Various Seminars, conferences, workshops and training programmes should
be organised so as to enhance the proficiency of officials at the field level so
that they can carry out their work more proficiently.

5. In order to mend the bridge of communication between field officers and
the headquarters, the latter needs to carry out the inspection from time to
time, in order to avoid any discrepancies and to look into the ground realities
existing in their field operations.

6.3 REGULATORY AUTHORITIES

One vital function of the state is regulation. The independent regulatory agencies
are distinguished by being detached from the executive branch of government so
that they function autonomously. According to Moran, regulation is ‘the
administrative technology of controlling business through law-backed specialized
agencies’.

Literatures on regulation have their lengthiest history in the United States.
The rational justification for regulation appeared in an early judgment of the US
Supreme Court, Munn vs State of Illinois, which dealt with whether a legislative
assembly could limit the prices charged by private railway companies for storage
of grain being transported by those railways. In this frequently cited judgment, the
court ruled that when, ‘...one devotes his property to a use in which the public has
an interest, he, in effect, grants to the public an interest in that use, and must submit
to be controlled by the public for the common good...’ [Touro Law Centre 2005].
The judgment is significant because it provides a basis for state control over private
property when the public interest is involved.

This approach originated in the United States, and spread to the European
Union, and, particularly during the 1990s, to the developing world. These are
institutions which are formed by government with the objective of regulating
(controlling and monitoring) the functioning of organizations taking care of a special
area/job. It offers the basic structure and amenities for the functioning of all those
institutions/organizations which are carrying out enterprise/business in that specific



Administrative Areas and
Field Services

NOTES

Self-Instructional
90 Material

arena. It provides transparency. During the era of LPG (Liberalization, Privatization
and Globalization), these bodies become highly significant since private players/
companies are also entering the country and setting up businesses. These bodies
carry out detailed research in regards to those areas/business areas that they have
been set up for and help the government establish necessary norms, guidelines,
rules and regulations so that quality and quantity both can be regulated in regards
to the production of goods and services in the concerned area of business/
enterprise. It is through these regulatory bodies that an appropriate check is kept
on government as well as private enterprises in the market and thus leading to
fruitful policy and planning execution.

Some of the important regulatory authorities in India are given in Table 6.1.

Table 6.1 Regulatory Authorities of India

S. No. Name of the body Acronyms Year of 
Establishment 

Functions in the 
following Sectors 

1 Reserve Bank of India RBI April 1, 1935 Banking & Finance, 
Monetary Policy 

2 Securities and Exchange 
Board of India 

SEBI 
 

April 12, 1988 Securities (Stock) & 
Capital Market 

3 Insurance Regulatory and 
Development Authority 

 IRDAI 
 

1999 Insurance 

4 National Bank for 
Agriculture and Rural 
Development 

NABARD 
 

July 12, 1982  Financing Rural 
Development 

5 Small Industries 
Development Bank of 
India 
 

SIDBI  
 

April 02, 1990 Financing Micro, Small 
and Medium-Scale 
Enterprises 

6 Telecom Regulatory 
Authority of India 
 

TRAI  
 

February 20, 
1997 

Telecommunication & 
Tariffs and Cyber-
Security 

7 Central Board of Film 
Certification 

 CBFC  
 

January 15, 1951 Film/TV Certification 
& Censorship 

8 Food Safety and 
Standards Authority of 
India 

FSSAI August 2011 Food 

9 Board of Control for 
Cricket in India 

BCCI December 1928 Cricket 

10 Federation of Indian 
Export Organisation 

FIEO 
 

1965  Export 

11 Indian National 
Shipowners’ Association 

INSA 
 

January 07, 1935 Shipping 

12 National Association of 
Software and Service 
Companies 

 NASSCO
M 
 

March 01, 1988  IT 

13 Organisation of Plastic 
Processors of India 

OPPI 
 

1965  Manufacturing 

14 Central Drugs Standard 
Control Organisation 

CDSCO 
 

1940 Medical Devices and 
Drugs 

 
The regulatory bodies are quite different from statutory bodies. Statutory

bodies may be established to authorize a certain level of freedom from the
government; the government is still accountable to assure that taxpayers money
consumed in the operations of statutory bodies are spent in the most effective and
economic way. These bodies are subject to varying degrees of governmental control
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which are recognized in the statutory body’s empowering legislation. State
representatives have authority for many reasons such as efficiency, transparency,
responsibility, and bipartisanship.

Important Statutory Bodies in India are:

a. National Human Rights Commission

b. National Commission for Women

c. National Commission for Minorities

d. National Commission for Backward Classes

e. National Law Commission

f. National Green Tribunal

g. National Consumer Disputes Redressal Commission

h. Armed Forces Tribunal

Unlike statutory bodies, a regulatory body, also called regulatory agency, is
a public authority or a government agency which is accountable for exercising
autonomous authority over certain area of human activity in a monitoring or
managerial capacity. It is established by a legislative act in order to set standards in
a definite arena of activity, or operations, in the private sector of the economy and
to then implement those standards. Since the regulations that they implement have
the force of law, a part of these agencies’ function is fundamentally legislative; but
because they may also conduct hearings and pass judgments regarding adherence
to their regulations, they also exercise a judicial function often performed before a
quasi-judicial official called an administrative law judge, who is not part of the
court system. Some independent regulatory agencies perform investigations or
audits, and some are authorized to fine the important parties and order certain
measures.

There are various advantages of the regulatory commissions:

1. They create a devise which makes it possible to exclude the quasi legislative
and quasi-judicial activities from the hands of the bureaucracy. These
commissions escape to a very large extent the rigid hierarchal structures
and are able to judge each of its merit.

2. They put the activities of national importance and of technical nature outside
the branch of party politics.

3. They help harmonize the generalist and specialist administration relationships
which are hard to achieve in a departmental system of organization.

4. They bring the different shades of opinion and interest together to shoulder
a national problem. Thus, the Planning Commission in India was able to
bring together the services of politicians of different shades of opinion,
administrators and technicians to work out a national development plan for
a country.
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5. They insulate the process of business from partisan political forces by making
it plural headed.

The disadvantages of such commissions are as follows:

1. A regulatory commission combines in themselves the functions of the
legislator, prosecutor and the judge thereby jeopardizing the rights and
liberties of the people.

2. In the United States, as these commissions are outside the control of the
President, they have served as a great disintegrating force in the federal
administration of the USA. They can obstruct the effective coordination of
the national policy by non-cooperating with the other department of the
federal government.

3. It is also said that they suffer from undue laxity and slackness in the
performance of their functions. They so not served the purpose for which
they were established.

Regulation in India is still a contemporary establishment. It is also an institution
that has not fully gained public confidence (at least in the electricity sector) even as
there is talk of expanding regulation in other sectors (notably water).

Check Your Progress

1. What is a unitary field organization?

2. List three important statutory bodies in India.

6.4 PUBLIC PRIVATE PARTNERSHIP

Public Private Partnerships or PPPs are a process encompassing the private
sector in the nation building activity and moves faster in the delivery of public
goods and services of extraordinary eminence through joint enterprises, devoid
of dissemination the inadequate available resources too thin. The distinction
between public and private sector is greatly influenced by the political philosophy
of each nation. In the USA, for instance, the private sector plays a very important
role in the American economy and society. The public sector is in many ways
dependent on the private sector for the supply of goods and services. Hence,
the tendency in that country is towards blurring of lines rather than a distinct
bifurcation of responsibilities. In India, by contrast, the public sector had earlier
been the dominant sector in a situation of mixed economy. The steady diminution
of the public sectors in India, if it continues as a matter of new public policy of
1991, is expected to draw in course of time a sharper distinction between the
public and private management.

Public private partnership defines a gamut of probable affiliations between
public and private sectors for the cooperative provision of infrastructure services.
Community based organizations, NGO’s and private businesses are regarded as
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private actors. In a paper titled ‘Managing Public Private Partnership’, by
Inderjit Dhingra and Chris Shugart, the World Bank describes PPPs as ‘long-
term arrangements in which the governments purchases services under a contract
either directly or by subsidizing supplies to consumers.  In other PPPs, the
government bears substantial risks - for example, by guaranteeing revenue or returns,
- on projects that sell directly to consumers’. The Government of India defines a
Public Private Partnership as follows: ‘Public Private Partnership (PPP) Project
means a project based on a contract or concession agreement, between a
Government or statutory entity on the one side and a private sector company on
the other side, for delivering an infrastructure service on payment of user charges.’
Government role in public private partnership is redefined as one of ‘designer’
and ‘arranger’ while the private sector plays the role of operator of service,
manufacturer and financer.

Although numerous governments have restructured their utilities without private
participation, various governments strive for expertise and finance from private
companies to ease fiscal constraints and upsurge competence. Governments can
provide better delivery services if they have engaged the private sectors and defined
their concrete responsibilities. It is beneficial for private sectors, public sectors
and citizens as it tends to accommodate the interest of all. PPPs are important in
the infrastructural sector of developing countries because:

 Inadequate Resources and Capitals: Confinement of government resources
and inadequate ability to meet the infrastructure gap.

 Requirement for different institutional contrivances: This comprises integrating
the spirit of private proficiency into providing services for the community.

 Reasonable risk apportionment and mitigation: It allows partaking of various
kinds of risks between the public and private sector.

Table 6.2 Key Models of Government Institutions for PPP

BOT The Private partners are accountable to design, build, operate (during the contracted 
period) and transfer back the facility to the public sector. Private sectors have to bring 
in the finances and are responsible for the whole project. Whereas, the public sector 
will either pay a rent for using the facility or agree to accumulate revenue from the 
consumers. For example: The national highway projects contracted out by NHAI  

LOT The project which already subsists and is under process is assigned to the private 
sector partner for proficient manoeuvre, subject to the terms and conditions decided by 
mutual agreement. The contract is for a longer period of time and the asset will be 
transmitted back to the government at the end of the contract. For example contracting 
the management and control of a school building or a hospital to the private sector 
along with the staff and all facilities. 

Joint 
Ventures 

 

The private sector body is invigorated to form a joint venture company along with the 
partaking public sector agency with the latter holding only minority shares. The 
private sector body will be accountable for the design, construction, and management 
and will also bring in most of the investment requirements. Whereas, the public sector 
partner’s contribution will be the fixed assets at a pre-determined value (like land and 
buildings) or facilities and contribute to the shareholding capital. Examples are 
international airports (Bangalore and Hyderabad) ports etc.  
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Benefits of Public-Private Partnerships

The impending benefits expected from PPP are:

(a) Cost-effectiveness: The selection of the developer/service provider
depends on competition or some benchmarking; the project is generally
more cost-effective than before.

(b) Higher productivity: By linking payments to performance, productivity
gains may be expected within the programme/project.

(c) Faster delivery: PPP contracts generally have incentive and fine clauses
vis-a-vis execution of projects/programmes and their delivery are at faster
rate.

(d) Customer oriented: The shift in focus from service inputs to outputs create
the scope for innovation in service delivery and enrich customer satisfaction.

(e) Improved social service: Services to physically challenged children,
delinquents and to the mentally ill etc. necessitate a great deal of commitment.
Various social services are today provided through private sector and
voluntary organizations.

Key Issues and Challenges for PPP in India

There are many challenges for implementation of public-private partnership projects
in India. These include:

 Commercial Feasibility: Some of the projects like water supply and
sanitation are yet to exhibit their commercial feasibility to the public

 Contractual and Capacities Inequity: Inadequate know-how of the
partners, chiefly of the public sector while contracting such projects, where
we can see an informational disproportionateness functioning in favour of
private companies, which obviously use their endeavour and potential to
negotiate better conditions for themselves;

 Veiled Debt: From the macro-economic point of view, we can see a
significant hindrance in the fact that as a consequence of the long-term
character of public private partnership projects, the required expenses grow
and the veiled debt ascends, and this debt exists for a longer period of time,
and thus it can affect adversely the belligerent authority of the upcoming
governments and burden considerably the future generations.

 Elongated Gestation Period: Depending upon the size and complexities
of the project, the groundwork preparation of the project may take up to
two to three years. This long gestation period along kills the enthusiasm of
the private sector.
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 Breach of Partnerships: Considerably adverse financial effects in the case
the partnership has to be renounced.

 Emphasis on Economic Benefits: PPP projects tend to focus on the
economic aspects of the project, sometimes to the detriment of social and
environmental aspects.

Vijay Kelkar Committee

In order to refurbish and rejuvenate the PPP model of development, the Vijay
Kelkar Committee was formed. The committee was set up by India’s Central
Government.

Recommendations of the committee

a. Setting up of independent regulators to address hindered infrastructure
projects for numerous sectors

b. The Government may take early action to amend the Prevention of Corruption
Act, 1988 which does not differentiate between genuine errors in decision-
making and acts

 Measures may be taken immediately to make only malafide action by
public servants punishable, and not errors, and to guard against witch
hunt against government officers and bureaucrats for decisions taken
with bonafide intention.

c. There is an urgent need to rebuild India’s PPP capacities.

 Structured capacity building programmes for different stakeholders
including implementing agencies and customized programmes for banks
and financial institutions and private sector need to be evolved.

d. The number of banks in a conglomerate is circumscribed.

e. Constitution of an Infrastructure PPP Project Review Committee (IPRC)
comprising an expert in finance and economics, law, and at least one related
technocrat with not less than 15 years’ experience.

The social complexities of modern age have been generating newer pressures
for government control and regulation. Environmental management, pollution
control, natural resources constrain, child labour prohibition, regulation of
information network and broadcasting- all these and many more activities are
increasing the burden of public management.

Check Your Progress

3. How does the Government of India define a Public Private Partnership?

4. Why was the Vijay Kelkar Committee formed? And by whom?
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6.5 ANSWERS TO CHECK YOUR PROGRESS
QUESTIONS

1. In the unitary or territorial system, all the field offices of a region are engaged
under the supervision and control of a chief administrator who in turn is
accountable to the headquarters for their functioning.

2. Three important statutory bodies in India are:

 National Human Rights Commission

 National Commission for Women

 National Commission for Minorities

3. According to the Government of India, a Public Private Partnership Project
means a project based on a contract or concession agreement, between a
Government or statutory entity on the one side and a private sector company
on the other side, for delivering an infrastructure service on payment of user
charges.’

4. In order to refurbish and rejuvenate the PPP model of development, the
Vijay Kelkar Committee was formed by the Government of India.

6.6 SUMMARY

 The central place of a given area, where its highest government or
administrative authorities and offices are located and from which
administrative direction and control fan out over the entire area is known as
the headquarters while the rest of the area is called the field.

 By field services or field organization of an administrative agency we mean
the personnel stationed away from its headquarters within the country, to
carry on its work from the numerous sub centres for the easy reach of the
people.

 W. F. Willoughby distinguishes between two types of field organization –
unitary and multiple. These are also known as territorial and functional
respectively.

 One vital function of the state is regulation. The independent regulatory
agencies are distinguished by being detached from the executive branch of
government so that they function autonomously.

 According to Moran, regulation is ‘the administrative technology of
controlling business through law-backed specialized agencies’.

 The regulatory bodies are quite different from statutory bodies. Statutory
bodies may be established to authorize a certain level of freedom from the
government; the government is still accountable to assure that taxpayers
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money consumed in the operations of statutory bodies are spent in the most
effective and economic way.

 Unlike statutory bodies, a regulatory body, also called regulatory agency, is
a public authority or a government agency which is accountable for exercising
autonomous authority over certain area of human activity in a monitoring or
managerial capacity.

 Public Private Partnerships or PPPs are a process encompassing the private
sector in the nation building activity and moves faster in the delivery of
public goods and services of extraordinary eminence through joint
enterprises, devoid of dissemination the inadequate available resources too
thin.

 Public private partnership defines a gamut of probable affiliations between
public and private sectors for the cooperative provision of infrastructure
services. Community based organizations, NGO’s and private businesses
are regarded as private actors.

 In order to refurbish and rejuvenate the PPP model of development, the
Vijay Kelkar Committee was formed. The committee was set up by India’s
Central Government.

6.7 KEY WORDS

 Liberalization: It is the process of eliminating or relaxing of constraints on
something, normally an economic or political system.

 Privatization:  It means the relocation of a service, business or industry
from public to private ownership and control.

 Statutory Bodies: They refer to non-constitutional bodies that are set up
by a parliament.

 Common Good: It refers to either what is shared and beneficial for all or
most members of a given community, or alternatively, what is achieved by
citizenship, collective action, and active participation in the realm of politics
and public service.

6.8 SELF ASSESSMENT QUESTIONS AND
EXERCISES

Short-Answer Questions

1. What are statutory commissions?

2. List the various patterns of field organization.

3. What are the various advantages of regulatory commissions?
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4. Why does the government prefer the PPP model?

5. State any two PPP models.

Long-Answer Questions

1. ‘The headquarters-field relationship is apprehensive with intricacies. To arrive
at a general principle, thus, is nearly impossible. Therefore, this should be
more of a practitioner’s realm rather than an academician’s.’ Comment. 

2. ‘It is necessary to ensure that regulatory institutions remain independent
and autonomous so that the desired objectives can be accomplished.’
Critically examine the statement in the light of the experiences in the recent
past.

3. Distinguish between statutory and regulatory bodies. Also comment on the
functioning of both statutory and regulatory bodies.

4. Public Private Partnerships not only assist in partaking burden but is also
inclined to be more qualitative. Critically analyse this developmental model.

5. Analyse the relationship between the headquarters and field offices in India.
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7.0 INTRODUCTION

In the previous unit, you learnt about regulatory authorities and public-private
partnerships. Now we will discuss control over administration.

A public administrative framework can only become efficient and workable
when there is a system of accountability and control in place. In democratic societies,
this system of accountability is provided by the fact that administrative control of the
administration lies in the hands of the public representatives. However, this is only
one aspect. For an administrative system to be truly efficient requires judicial and
legislative oversight as well. These aspects will be discussed in the unit.

7.1 OBJECTIVES

After going through this unit, you will be able to:

 Discuss the functions of the legislature

 Explain the various types of executive

 Examine legislative, executive and judicial control over administration

7.2 LEGISLATIVE, EXECUTIVE AND JUDICIAL
CONTROL OVER ADMINISTRATION

The legislative branch or the Parliament consists of two Houses: the Lok Sabha
(House of the People), the Lower House, and the Rajya Sabha (Council of States),
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the Upper House. All the members of the Council of Ministers as well as the
Prime Minister are members of Parliament, who are, individually as well as
collectively, responsible to the Lok Sabha.

The executive branch is headed by the President, who is the Head of the
State, and exercises his or her power directly or through officers subordinate to
him. The executive branch of government has exclusive authority and responsibility
for the daily administration of the state bureaucracy. The Constitution vests in the
President of India all the executive powers of the Central government. The President
appoints the Prime Minister and the other members of the Council of Ministers,
distributing portfolios to them on the advice of the Prime Minister.

The Indian judiciary is the extension of the British legal system, set up by the
English in the mid-19th century in which customs, precedents and legislative law
have validity of law. In India, there are various levels of judiciary, in which different
types of courts have different styles of judges.

The judges in the judiciary have a strict hierarchy of importance, in line with
the order of the courts in which they sit, with the Supreme Court of India occupying
the highest position. The Supreme Court is followed by high courts of respective
states with district judges sitting in district courts, and magistrates of second class
and civil judge (junior division) at the bottom. It hears all prosecutions and civil
disputes, including disputes between individuals and the government.

It protects individual rights, and is the guardian of laws and the constitution.
It has also got the power of judicial review which has led to judicial activism in
recent years. All this requires it to be independent and impartial. Members of the
Indian judiciary are autonomous and, therefore, are independent of the executive
and legislative branches of the government.

Thus, all the three organs of government, namely, legislative, executive and
judiciary, (refer to Figure 7.1) have their own assigned roles, and at the same time
they are also linked to each other. It is upon their harmonious functioning that a
political system acquires stability as well as vitality.

Fig. 7.1 Three Branches of the Indian Government

The Union Legislature

Our Constitution has adopted the Parliamentary system of government, which
effects a harmonious blending of the legislative and executive organs of the state in
as much as the executive power. The executive power is wielded by a group of
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members of the Legislature who command a majority in the popular Chamber of
the Legislature and remain in power so long as they retain that majority. Legislature,
most commonly known by the name parliament, forms the first important organ of
a political organization. The functions of Parliament as the legislative organ follow
from the above features of the parliamentary system:

(i) Providing the cabinet: It follows from the above that the first function of
Parliament is that of providing of the Cabinet to the popular Chamber. The
membership of the Cabinet is not necessarily restricted to that Chamber
and some of the members are usually taken from the upper Chamber.

(ii) Control of the cabinet: It is a necessary corollary from the theory of
ministerial responsibility that it is the business of the popular Chamber to
see that the Cabinet remains in power so long as it retains the confidence of
the majority in that House. This is expressly secured by Article 75(3) of our
Constitution.

(iii) Criticism of the cabinet and of individual ministers: In modern times,
both the executive and the legislative policy are initiated by the Cabinet, and
the importance of the legislative function of Parliament has, to that extent,
diminished from the historical point of view. But the critical function of
Parliament has increased in importance and is bound to increase if Cabinet
Government is to remain a ‘responsible’ form of government instead of
being an autocratic one. In this function, both the Houses participate and
are capable of participating, though the power of bringing about a downfall
of the ministry belongs only to the popular Chamber (i.e., the House of the
People) [Art 75(3)].

While the Cabinet is left to formulate the policy, the function of Parliament is
to bring about a discussion and criticism of that policy on the floor of the
House. This is so that not only the Cabinet can get the advice of the
deliberative body and learn about its own errors and deficiencies, but the
nation as a whole can be appraised of an alternative point of view, on the
evaluation of which representative democracy rests in theory.

(iv) An organ of information: As an organ of information, the Parliament is
more powerful than the Press or any other private agency, for Parliament
secures the information authoritatively, from those in the knowledge of things.
The information is collected and disseminated not only through the debates
but also through the specific medium of ‘questions’ to ministers.

(v) Legislation: The next function of the Legislature is that of making laws
[Arts. 107 – 108; 245], which belongs to the Legislature equally under the
Presidential and Parliamentary forms of government. In India, since the
creation of the Constitution, the volume of legislation is increasingly gradually
to carry out the various development and other measures, which are essential
for establishing a welfare state.
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(vi) Financial control: Parliament has the complete authority to authorize
expenditure for the public services and to identify the objectives to which
that revenue shall be appropriated. It also has the power to provide the
ways and means to increase the expenditure required, by means of taxes
and other impositions, and also to make sure that the money that was granted
has been spent for the authorized purposes.

As mentioned earlier, the Parliament of India consists of the President and
two Houses. The lower House is called the House of the People while the upper
House is known as the Council of States [Art. 79].The Hindi names ‘Lok Sabha’
and ‘Rajya Sabha’ have been adopted by the House of the People and the Council
of States, respectively.

The President is a part of the Legislature, like the English Crown, for, even
though he or she does not sit in the Parliament, except for the purpose of delivering
his or her opening address [Art. 87]. A Bill passed by the House of Parliament
cannot become a law without the President’s assent. The Council of States shall
be composed of not more than 250 members, of whom (a) twelve shall be
nominated by the President; and (b) the remainder (i.e., 238) shall be
representatives of the states and the union territories elected by the method of
indirect election [Art. 80].

The Council of States thus reflects a federal character by representing the
units of the federation. But it does not follow the American principle of equality of
state representation in the Second Chamber. In India, the number of representative
of the states to the Council of States varies from one (Nagaland) to thirty-four
(Uttar Pradesh).

Functions of Legislature

The place and significance of the rule-making bodies, from a functional point of
view, varies from the ‘sovereign’ English Parliament to the non-sovereign
Supreme Soviet of the erstwhile Union of Soviet Socialist Republics (USSR),
or from the ‘powerful’ American Congress to the ‘powerless’- Cortes of Spain
- a body ‘supinely acquiescing in the will of the ruler’. While taking a synthesized
view of the functions of legislative bodies, Curtis enumerates them in the following
manner:

(i) Legislatures choose the head of the state; they may also remove them by
the process of impeachment, or they can change the law of his or her
succession or election. For instance, the British Parliament can change the
law of primogeniture or the method of abdication. The parliament of India
and Israel elect the President of the Republic, while the House of
Representatives of the United States has the right to elect a President in
case no candidate gets absolute majority in the Presidential poll. The
legislatures of the US and India can also remove their Presidents by the
process of impeachment. The parliaments of Canada, New Zealand and
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Australia recommend three names to the English Sovereign and one of them
is nominated by him or her to act as the Governor-General of the country.

(ii) The legislatures also approve the choice of the Prime Minister and his or
her ministers in some countries. All ministerial nominations by the President
in the US have to be ratified by the Senate. The list of ministers comprising
the cabinet has to be approved by the Knesset in Israel. The Federal
Assembly of Switzerland elects its seven presidents of the Federal Council.
The nomination of the Prime Minister made by the King must be approved
by the Diet in Japan. The Prime Minister nominated by the President in
France has to seek a vote of confidence in the Parliament. In countries
having a cabinet form of government like Britain and India, the ministers can
remain in office only as long as they enjoy the confidence of the legislature.
Recently, the Vajpayee government lost a confidence motion in the legislature.
In a theoretical sense, this provision also applies to countries like Russia
and China.

(iii) Legislatures may also influence or control government behaviour or seek to
make the executives accountable to them. Votes of non-confidence, censure
emotions, interpolation procedures, debates on budgets and major policies
of the government, process of impeachment, etc., are the various devices in
the hands of the legislators to exercise their control over the government.
The American Congress took up impeachment proceedings against Bill
Clinton in 1998. The exit of the British Prime Minister Attlee in 1949, Eden
in 1956 and Macmillan in I968 confirms the fact that the Parliament
possesses the controlling authority. Thus, the legislatures also perform certain
judicial functions. In India, they have the power to impeach the President as
well as the Chief Justice of the Supreme Court and so on.

(iv) Legislators choose their office-bearers and they can also remove them.
They can also disqualify their members on the charge of proved
‘misbehaviour’ or committing an act of corruption or treason or breach of
privileges. Speakers and Deputy Speakers are elected by the rule-making
bodies and they may remove them by a vote of no-confidence.

(v) The most important function of the legislatures is to make rules because
they are the rule-making departments of the government. The Bills are moved,
debated and then passed with or without amendments. In most of the
countries having a democratic form of legislative behaviour, the Bills are
given three readings. Often the Bills are referred to the committees of the
Parliament for more detailed scrutiny. In a communist country; as in China,
it is not the legislature as such, but its small committee that first adopts a Bill
at the invisible behest of the party in power, and it is adopted by the legislature
subsequently. Also, the ordinance issued by the head of the state when the,
Parliament is not in session has to be ratified by the legislature within a
period of six weeks from the date of commencement of the session.
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(vi) A legislature often holds the purse strings. Its approval is necessary for the
annual budget or for the imposition of taxes. Through committees, they also
scrutinize the expenditure of the government. In India, this is done by Public
Accounts Committee (PAC).

The legislatures also reduce ‘tensions’ provide reassurance and generally
enhance satisfaction with the policies and programmes of the government. They
also provide scope for the articulation of interests. They perform ‘exit functions’,
meaning thereby that, when the political system seems to have reached an impasse
and the normal decision-making process seems incapable of providing a way out
of the situation, the elites sometimes turns to the legislatures for either the substance
or the form, or both, of a decision which will take the system out of the impasse.
They also serve as a training ground for the future leadership of the country. Besides,
they strengthen ‘consensual institutional continuity’ and they often constitute the
only means of administrative overview available in the country.

Legislative bodies all over the world make use of the committee system for
the sake of efficiency of work and economy of time. In actual practice, the legislative
body is known by the committee it keeps. As more suggests: ‘No legislature can
function effectively without the aid of some committee. Discussion of details is
impossible at a large meeting, which is too unwieldy to debate anything but broad
principles. For this reason, all democratic legislatures elect smaller groups to discuss
matters in detail and these bring the result of their discussion back to the larger
body for decisions’.

Executive

The executive branch of government is a significant part of government, which has
exclusive authority and responsibility for the daily administration of the state
bureaucracy. The division of power into separate branches of government is central
to the democratic idea of the separation of powers. In several countries, the term
‘government’ means only the executive branch.

Meaning and Types of Executive

The executive is the implementing arm of the government. It is the executive which
formulates and then implements various policies. The dictionary meaning of the
word ‘executive’ is the power to put important decisions into effect, i.e., to execute.
As J. W. Garner says, ‘In a broad and collective sense, the executive organ
embraces the aggregate... of all the functionaries and agencies which are concerned
with the will of the state as that will has been formulated and expressed in terms of
law ... thus, it comprehends the entire governmental organization. Thus, tax
collectors, inspectors, commissioners, policemen and perhaps, the officers of the
army and navy are a part of the executive organization’.

Though the term ‘executive’ is understood both in broad and narrow senses,
in the realm of the study of politics, its narrow meaning is applied. It is the executive
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head and his or her principal colleagues who run the machinery of the government,
formulate national policy, and see that it is properly implemented.

The nominal executive may be either a monarch or an elected President.
What makes him or her a ‘nominal’ executive is the fact that he or she does not
enjoy any real powers. He or she is just a constitutional figure head performing
some ceremonial duties but enjoying little or no powers, though the entire
administration is carried on in his or her name. The monarch may assume office in
hereditary succession as in the U.K. or through direct or indirect election as in
Malaysia. The system of hereditary succession is still prevailing in some countries,
such as the UK, Nepal, Japan, and Saudi Arabia. Wherever there is constitutional
monarchy as in UK, the real power is not vested in the monarch but in the elected
council of ministers headed by the prime minister, and that council is collectively
accountable to the legislature.

However, not all existing monarchs in the world are figureheads; there are
still some monarchs who enjoy absolute power as they do in Jordan and Saudi
Arabia. Such monarchs may be placed in the category of ‘real’ executives, since
they enjoy absolute and limited powers. The real executive may also be divided
into two categories - singular and plural. A singular executive is one that is headed
by a single leader who does not share his powers with others as in the US. In the
US, the constitution vests all powers in one person, namely the President. In the
case of a plural executive, all powers are vested in a group of ministers. Its only
example in today’s world is found in Switzerland where the authority of the
government is shared by seven ministers (called Presidents) who are elected by
the legislature for four years. It is known as the Federal Council. One of the
Presidents is formally designated as the President of the Confederation and he
performs the ceremonial functions normally exercised by the Head of State in any
country.

Composition of Executive

The executive generally consists of two types of officials: (a) the political executive,
i.e., President, Prime Minister, Cabinet or Council of Ministers; and (b) the
permanent executive or the bureaucracy, who remains in office for a fixed period
of tenure regardless of which government comes to power. The political executive
is elected directly by the people as in the US where the Presidential type of
government prevails or he may be elected indirectly by the legislature as in the
case of India and Great Britain. In China, the President is elected by the National
People’s Congress and is the Head of State and the highest ceremonial functionary
of the state.

The political executive may be further divided into three categories. It is
democratic, when its members are chosen by the people and remain accountable
to their constituents. For instance, the British cabinet may be removed from the
office by an adverse vote in the House of Commons. The American President can
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