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1.1 Objectives

This chapter focuses on the concept of Public Administration as an academic discipline. After
studying this you should be able to:

A) Understand the concept of Public Administration.

B) Understand the different stages of evolution of Public Administration as an academic
discipline.
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C) The impact of globalization on Public Administration.

D) The notion of Global Governance.

1.2 Introduction

Before discussing the various interpretations of the concept of public administration, it is appropriate
to understand the meaning of the terms ‘public’ and ‘administration’. As the will of the people of a
state is represented by the government of the state, the word ‘public’ also has a specialized,
governmental meaning. Therefore, the acts of administration performed by thegovernment are called
‘public administration’. Those acts which are undertaken by individuals in their own capacity are
termed ‘private administration’. The English word ‘administer’ is derived from the Latin words ad
and ministrare, which means ‘to serve’. Thus, in simple words ‘administration’ means the
‘management of affairs’, or looking after the people. It is a process ofmanagement which is practiced
by all kinds of organizations from the household to the most complex system of the government.
Whenever two or more people cooperate to accomplish common goals, an administrative activity is
assumed to have been involved. In the words of H. Simon, ‘Administration can be defined as the
activities of groups cooperating to accomplish common goals.’

As an aspect of governmental activity, Public Administration is very old as much as human history
(civilization). In European languages, the term Public Administration began to creep in during the
seventeenth century to separate the absolute monarch’s administration of public affairs from the
management of his private household. This was a period when the church was separated from thestate
and government was superimposed on all other societal institutions within a definite territory. In
contemporary societies there are some activities like maintenance of law and order, and securitycarried
out in the interest of the citizens. Besides maintenance of law and order, revenue collectionand security
functions, it operationalise a vast array of public laws, provides public services like post and
telegraphs and transport facilities in cities and towns, and is the main instrument of socioeconomic
transformation in modern societies.

In common usage, public administration is concerned with the executive—the operative and the most
obvious part of government. In other words, it is mainly concerned with the executing and
implementing parts of governmental activity, and with administering of the law of the land with
equity, speed and smoothness. Therefore, public administration comprises the systematic
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execution of the will of the people, which has been discovered, formulated and expressed in the form
of laws by the legislature. To summaries, 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 accordingto the laws
formulated by the state. It must not also be forgotten that the administrator is neither aphilosopher nor
a politician but the non-political side of the executive.

1.3 Development of Public Administration as an Academic Discipline

As mentioned above, Administration as an activity or as a process is as old as the political society,that
i, it has co-existed with the political systems to accomplish the objectives set by the politicaldecision

makers.

However, we can find the writings on administrative thought of ancient India in Kautilya’s
‘Arthashastra’, Ancient West in Aristotle’s ‘politics” and Medieval West in Machiavelli’s ‘The Prince’
JAgain in the 18th century , Cameralism in Germany and Austria was concerned with the systematic
management of governmental affairs. Their objective of their study and research was to train

candidates for civil service.

According to Rumki Basu, in USA, the public administration as a separate subject of study originated
because of the following factors:

1) The scientific management movement advocated by F. W. Tylor.

2) The 19" Century industrialization which gave rise to large scale organizations.

3) The emergence of the concept of welfare state replacing the police state (leissez faire).

4) The movement for governmental reform due to negative consequences of ‘spoils system’.

But as a field of systematic study or as an academic discipline, public discipline is much more recent-
hardly a century old. Like other disciplines, it has passed through several phases of evolution. Its
evolutionary history can be divided into the following phases of development.
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1.3.1. Stage 1: The Era of Politics —~Administration Dichotomy (1887-1926)

This stage marked the beginning of Politics — Administration dichotomy with the appearance in 1887
of Woodrow Wilson’s essay titled ‘The Study of Administration’ in Political ScienceQuarterly.
It was written at a time when there was a crying need to eliminate corruption, improveefficiency, and
streamline service delivery in pursuit of public interest. His advocacy that ‘there should be a science
of administration’ has to be seen in its historical context. Writing against the background of
widespread corruption, science meant, to Wilson, a systematic and disciplined body of knowledge
which he thought would be useful to grasp and defuse the crisis in administration. He is regarded as
the father of the Discipline because his essay laid the foundation for a separate, independent and
systematic study in public administration. In his essay, Wilson has stressed the need for a separate
study of administration as he regarded administration as distinct from politics. He argued that law-
making or framing a constitution is the concern of politics, while administration is concerned with the
implementation of a constitution. He said, ‘It is getting harderto run a constitution than to frame one’. In
his words “...that administration lies outside the propersphere of politics. Administrative questions are
not political questions. Although politics sets the tasks for administration, it should not be suffered to

manipulate its offices.”

Wilson described public administration as a field of business. He observed, “The field of
administration is a field of business. It is removed from the study of the hurry and strife of politics.” He
compared administration with science. Thus, he said that “the science of administration is the latest
fruit of that study of politics which was begun some twenty- two hundred ago. It is a birth of our own
country, almost of our own generation. We are having now, what we never had before,a science of
administration. Hence, in order to strengthen the government and its organization and to make its

business more efficient, there should be a science of administration.”

Another notable event of the period was the publication in 1900 of Frank J. Goodnow’s “Politics and
Administration”. Goodnow developed the Wilsonian theme further with courage and conviction. He
sought to conceptually distinguish the two functions of the government. He maintains, ‘Politics has to
do with policies or expressions of the State Will’, while ‘Administrationhas to do with the execution
of these policies’. Apart from this distinction he also stressed upon
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the differentiation between the institutional locations of the two functions. While the location of
politics was identified as the legislature and the higher echelons of government where major policy-
decisions were made, the location of administration was identified as the executive arm of
government—the bureaucracy. Goodnow thus posited the politics—administration dichotomy. Like
Wilson, Goodnow also argued for the promotion of public administration as an independent and
separate discipline. Hence, He came to be regarded as the ‘father of American Public Administration.’
In 1914, the American Political Science Association published a report which discussed the objectives
of teaching political science. One of the objectives was to ‘prepare specialists for government
positions’. Thus, public administration was recognized as an important sub-area of political science.
The subject i.e., public administration began to gain recognition in the Americanuniversities and its
study started steadily spreading. In 1926, the first textbook on the subject appeared. This was Leonard
D. White’s ‘Introduction to the Study of Public Administration’. It reflected the dominant themes in
public administration of the period. Its premises were that politicsand administration were to be kept
separate and efficiency and economy were the watchwords of public administration. Public
administration was stated to be a ‘value-free’ science and the mission of administration would be
economy and efficiency. While not rejecting politics per se, the publicadministration reformers of this
period sought better government by expanding administrative functions (planning and analyzing),
keeping them distinct from political functions (Deciding). The politics—administration dichotomy
emerged as a conceptual orientation whereby the world of government was to be divided into two
functional areas, one administrative, and another political. With its publication, the subject picked up

academic legitimacy.

The important and remarkable feature of the first period of the evolutionary stages of the disciplinewas
a passionate belief in the politics—administration dichotomy. This dichotomy was assumed both as a

self-evident truth and as a desirable goal; administration was perceived as a self-containedworld of its

own; with its own separate values, rules and methods.
( ]
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1.3.2 Stage 2: Principles of Administration: (1927-37)

During this period of evolution of the discipline, the tendency to reinforce the idea of politics-
administration dichotomy and a kind of value free science of management was continued. The main
idea of this period was that there are certain principles of administration and the task is to discover
them and promote their application to increase the efficiency and economy of public administration.
They argued that administration is administration irrespective of the nature and context of work
because the principles of administration have universal validity and relevancy. Hence they claimed that

public administration is a science.

The period dawned with the appearance of W. F. Willoughby’s work ‘Principles of Public
Administration’ in 1927. The title of the book indicates the new thrust of the discipline. There
appeared a number of other works during this period stressing this approach, the more notable among
them being ‘Principles of Organisation’ by Mooney and Reiley; ‘Creative Experience’ byMary Parker
Follett; ‘Industrial and General Management’ by Henri Fayol. This period reached its zenith in 1937

when Luther H. Gulick and Lyndal Urwick’s Papers ‘on the Science of Administration’ appeared.

The use of the word ‘science’ by Gulick and Urwick for administration was significant. Urwick said,
‘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 constitutions, political or social theory underlying its

creation.’

This period reached its climax in 1937 when Luther Gulick and Urwick coined seven principles
‘POSDCORB’ (Planning, Organizing, Staffing, Directing, Coordinating, Reporting, andBudgeting) in
their essay ‘The Science of Administration’. The POSDCORB maxims of administration were said to
be of universal applicability in old organizations.

The years under the second stage i.e., from 1927 to 1937 were the golden years of ‘principles’ in the
history of public administration. As rightly observed by Mohit Bhattacharya, “the ‘public’ aspect of
public administration was virtually dropped at this stage and the focus was almost wholly on

efficiency.”
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1.3.3 Stage 3: Era of Challenge (1938-1947)

Following the Second World War, many of the previously accepted theories of public administration
came under attack. Under the crisis of decision-making atmosphere of the Second World War,
Washington quickly exposed the politics—administration dichotomy as a false division. The rapid pace
of mobilization decisions in a wartime environment quickly demonstratedthe necessity for flexibility,
creativity, and discretion in decision-making. The rigid, hierarchicallybased proverbs of administrative
practice proved totally ineffective in such an environment. Finally, as a result of these experiences,
now the attempt was done to reintroduce a focus on the broader social, moral, and political theoretical
effectiveness to challenge the dogma of managerialeffectiveness.

Moreover, the principles approach to organizational analysis was criticized as a mechanistic approach
due to its emphasis on the formal structure of organization and neglect of socio- psychological aspects
of organizational behavior. The Hawthorne studies (1924-1932) conducted under the leadership of
Elton Mayo shook the foundations of principles approach to organizational analysis by demonstrating
the role of informal organizations in determining organizational efficiency. These studies gave rise to

‘human relations’ theory of organization.

The argument was that administration cannot be separated from politics because of its political nature
and political role. Administration is not only concerned with implementation of political policy
decisions, but also plays an important role in policy formulation which is the domain of politics. In

other words, the politics- administration dichotomy was rejected.

Herbert A. Simon‘s article entitled, ‘The Proverbs of Administration’ in 1946 put a big question mark
on the acceptability as well as applicability of the principles of administration in which he criticized
the principles as ‘mere proverbs’. Again in his another book “Administrative Behavior”published in
1947 in which he strengthened his same argument and this work got him noble prizein 1978. Simon
proposed the development of a new science of administration based on theories and methodology of
logical positivism. The focus of such a science would be decision-making. He maintained that to be
scientific it must exclude value judgments and concentrate attention on facts,adopt precise definition of
terms, apply rigorous analysis, and test factual statements or postulatesabout administration. Simon’s

work sets forth the rigorous requirements of scientific analysis in

—t



public administration. About some of the classical ‘principles’, Simon’s conclusion was that thesewere

unscientifically derived and were no more than ‘proverbs’. His argument was:
“How can principles help in determining proper actions when two principles provide
contradictory arguments for action? The principle of span of control assumes that
administrative efficiency is enhanced by limiting the number of subordinates who report
directly to one administrator. The principle of limited levels of hierarchy assumes that
administrative efficiency is enhanced by keeping to the minimum number of organization
levels. The former calls for a narrowly-based pyramid and the latter for a broadly-based
pyramid.”

He didn’t make any difference between politics and administration. He laid substantive focus on

decision-making and termed decision-making as the heart of administration by relating it to

psychology, sociology, economics and political science. His focus on decision making was an

alternative to principles approach.

Another challenge came from Robert Dahl who in his essay entitled “The Science of Public
Administration: Three Problems” questioned the claim that public administration is a science. He

mainly identified three problems in the evolution of a science of public administration:

1.3.3.1The first problem arises from the frequent impossibility of excluding normative considerations
from the problems of public administration. Scientific means to achieve efficiency must be
founded on some classification of ends.

1.3.3.2  The second problem arises from the inescapable fact that a science of public administration
must be a study of certain aspects of human behavior. Dahl criticized the ‘machine concept
of organization’ and argued that the study of administration must embrace the whole
psychological man.

1.3.3.3The third problem relates to the conception of the principles of administration. There wasa
tendency, as he pointed out, to enunciate universal principles based on a few examples

drawn from limited national and historical settings.

Robert Dahl observed, “We are a long way from a science of public administration. No science of
public administration possible unless: (a) the place of normative values is made clear; (b) the nature
of man in the area of public administration is better understood and his conduct is more predictable;
and (c) there is a body of comparative studies from which it may be possible to
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discover principles and generalities that transcend national boundaries and peculiar historical

experiences.”

Robert Dahl emphasized the environmental effects on administrative behavior. He believed that public
administration cannot escape the effects of national psychology and social, political and cultural
environment in which it develops. Hence, he suggested the cross- cultural studies, that is,comparative

studies

In this stage, public administration found itself in a very uncertain position because of heavy criticism
was placed against it. Thus, dissent from mainstream public administration accelerated In the 1940s in
two mutually reinforcing directions. One objection was that politics and administration could never be
separated in any remotely sensible fashion. The other was that the principles of administration were

something less than the final expression of Managerial rationality.

1.3.4 Stage 4: Crisis of Identity (1948-1970)

In this stage, public administration suffered from uncertainty, as it was facing a grave crisis i.e., crisis
of identity. The scholars of public administration reacted to this crisis mainly in two ways: Firstly,
some of them returned to the mother science, namely political science. But the political scientists have
not welcomed them. Many political scientists began to argue that the true objectiveof teaching in the
field was ‘intellectualized understanding’ of the executives, thus reserving the objective laid down in
1914, namely, preparing ‘specialists for governmental position.” John Gaus in his article entitled
“Trends in the Theory of Public Administration” (1950) says that “a theory of public administration
means in our time a theory of politics also.” Further, Rosco Martin in his 1952 article, called for

continued “dominion of Political Science over Public Administration.”

Secondly, some others were driven towards the administrative science. Here, too, public
administration had to lose its distinctiveness, identify and to merge with a larger field. They arguedthat
administration is administration irrespective of its setting and it was on this belief that ‘The Journal of
Administrative Science Quarterly’ was established in 1956. The major works influenced by this

perspective are ‘Organisation’(1958) by March and Simon, ‘Behavioural theory of the
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Firm> (1963) by Cyert and March, ‘Handbook of Organisations’( 1965) by March, and
‘Organisations in Action’ 1967 by J. D. Thompson.

In both the cases public administration lost its separate distinctiveness and identity as it had to merge

with the larger field. That is the reason this stage is known as the stage of crisis of identity.

Different types of developments took place during this phase of the evolution of public

administration. They are:

Growth of Comparative Public Administration, Ecological Approach and Development
Administration: In the post Second World War period, the emergence of new nations in Asia, Africa,
and Latin America have set in a new trend in the study of public administration. Western scholars,
particularly the American scholars, began to show much interest in the study of the variedadministrative
patterns of the newly independent nations. In this context, they recognized the importance of the
relevance of environmental factors and their impact on the different administrative systems in these
nations. This factor largely accounts for the development of Comparative, Ecological, and
Development administration perspectives in the study of public administration. In this regard, the
contribution of Ferrel Heady, F.W. Riggs, and Edward Weidneris significant. The cross-cultural and
cross-national administrative studies have provided the impetus needed for the extension of the scope

of public administration.

Emergence of New Public Administration: The period of the late 1960s was a time of academic
foments that yielded a new perspective which was distinctly public perspective. This was the new
public administration. At the Minnowbrook Conference 1 (1968), they advocated for bringing about
arguably a new era in public administration informed with relevance, values, social equity,and change.
Public interest formed the core of the deliberations. Relating administration to the ‘political’ was the

central focus of the new public administration school.

Public Choice approach: Public choice school is another landmark in the evolution of public
administration. Far from accepting bureaucracy as ‘rational’ and ‘efficient’, the protagonists of this
school have been highly skeptical about its structure and actual operating behavior. The argument of
Niskanen, Downs, and Tullock, in this context, is based on the assumption of administrative egoism.

The bureaucrats are, in their view, individualistic self-seekers ‘who would




do more harm than good to public welfare’ unless ‘their self-seeking activities are carefully
circumscribed’. This explains the tendency towards bureaucratic growth that brings in more and more
rewards for the officials and quid pro quo. To mitigate the evils of bureaucratic monopoly, Niskanen
(1971) suggests the following steps:

« Stricter control on bureaucrats through the executive or legislature;

» More competition in the delivery of public services;

* Privatization or contracting-out to reduce wastage; and

« Dissemination of more information for public benefit about the availability of alternatives to

public services, offered on a competitive basis and at competitive costs.

The public choice school has been successful in pointing out that there are alternatives available for
the delivery of services to citizens. The role of the market as a competing paradigm has challenged the
hegemonic position of the state. Also the power of the bureaucracy has been similarly slashed,

opening up possibilities of non-bureaucratic citizen-friendly organizational options.

Apart from those developments, in this period we also find the rise of Human Relations Approachto
the study of public administration as advocated by Chris Argyris, Douglas McGregor, Rensis Likert,

Warren Barret and others.

1.3.5 Stage 5: Public Policy Perspective (1971 Onwards)

In this stage public administration has also identified itself with Policy Science. Public
administrationists are showing much interest in the related fields of policy science, political economy,
policy making, policy analysis, and so on. Public policy approach got acceptance in administrative
analysis as the traditional idea of Politics-Administration dichotomy was abandoned. Dwight Waldo
concluded that the separation between politics-administration had become an “outworn credo”. With
the adoption of public policy approach, public administration has become inter- disciplinary, gained

social relevance and expanded its scope.




The Minnowbrook Conference Il, which was held in 1988, is another landmark in the evolution of
public administration. The outcome of the conference gave birth to the new public management
(NPM) approach to governance. Its emergence reflected the changes that took place in the Western
nations. State as major dispenser of social justice had been increasingly questioned across the globesince
late 1970s. NPM is depicted as a normative conceptualization of public administration consisting of
several interrelated components: providing high-quality services that citizens value; increasing the
autonomy of public managers; rewarding organizations and individuals on the basis of whether they
meet demanding targets; making available human and technological resources that managers need to
perform well; and, appreciative of the virtues of competition, maintaining an open-minded attitude
about which public purposes should be performed by the private sector, rather than public sector. The
NPM focuses on the entrepreneurial government. It is a participatory management and community-
owned governance, in which citizens are considered as active consumers and not as passive recipients
of programmes and policies. The main motto is to empower citizens. In addition to formal
governments, the role of non-governmental organizations(NGOs) and community-based organizations

has been acknowledged as supplementary public agencies.

The new reforms model that is the NPM model is based on certain postulates, which include:
* Focusing on achieving results rather than primarily conforming to processes.

« Introducing market principles such as competition, and contracting out in the provision of goodsand

Services.
» Making public administration customer-driven to enhance service ethic and efficiency.
« Assigning the role of steering activities to the government rather than rowing.

* Relying on third parties such as non-profit organizations, and other levels of government in

implementation of policies.
« Deregulating the government activities to make them result-oriented.

» Empowering the employees to serve the customers as it promotes teamwork; and




« Changing the overall public administrative culture towards flexibility, innovation,

entrepreneurialism, as ‘opposed to’ rule-bound, process orientation.

NPM has emerged clearly as a major manifestation of the Competition State. This new paradigm,
which has gained wider implementation on a variety of labels such as reinventing, reengineering,
quality management, liberation management, focuses basically on the changes in the structure and

processes of government.

1.4 Impact of Globalization in the Modern Era

Globalization can be understood in terms of two distinct phenomena: ‘scope’ (or stretching) and
‘intensity’ (or deepening). On the one hand, it defines a set of processes, which embrace most of the
globe or which operate worldwide hinting at a spatial connection. On the other hand, it also implies an
intensification of the levels of interaction, interconnectedness or interdependence between the States
and societies, which constitute the world community. It involves domains of activity and interaction
that include the economic, political, technological, military, legal, cultural and environmental. It
implies, from an economic perspective, removal of trade barriers, deregulation of financial and
banking systems, high levels of consumer demands and expectations and large-scale entry of
multinational enterprises engaged in Foreign Direct Investment.

Both structurally and functionally, public administration has experienced a metamorphosis of sort.
Structurally speaking, thanks to the sweeping socioeconomic—political transformation under
globalization, the rigid, hierarchical, and bureaucratic form of governance has given way to a more
flexible, de-hierarchical, and post-bureaucratic form of governance based on networks and
partnership. Similarly, at the functional level public administration has witnessed a profound
transformation in the form of delivery of public goods and services. But, the onset of globalizationand
the eventual rolling back of the welfare state ushered in a new collaborative form of public
administration, where state administration has had to readjust itself to deliver public goods and
services in collaboration with the innumerable other players and NGOs functioning at the societal
level.

Globalization has affected public administration due to the impact of pressures generated on it by

global institutions, information technology and increasing concern for efficiency and productivity.




The pressures exerted by global institutions are immense. These are defined as the pressures exerted
by a formalized institution with a global jurisdiction that has authority and power over individual
countries in a given policy area. The aid conditionality imposed has wider repercussionsas they increase
the developing country’s financial, military, and political dependencies on the West. In many
developing countries, people have been devoid of any choice of determining their own priorities, and
policy preferences. Structural adjustment and stabilization polices, pursued by several developing

countries have been considered as a negation of local democracy.

Public administration, traditionally speaking, has always had the major obligation of adhering to the
rule of law; promoting public interest; assuring equity, representativeness and responsivenessto the
citizens. The excessive reliance of traditional administration on bureaucracy, hierarchy rules and
regulations, in course of time, raised significant questions about efficacy and effectiveness. Sothere was
a need of model with managerial orientation, which is termed as NPM, aims at making public
administration market- based, and committed to the three primary goals of economy, efficiency and
effectiveness. The very term management instead of administration emphasizes that efficiency is more

important than mere adherence to rules and regulations.

Several methods have been used to facilitate the privatization of welfare delivery, namely, contracting
out, encouraging private provision, introducing quasi-markets, mobilizing voluntary sectors, and the
like. However, the shift from the role of a direct provider to a facilitator of welfare delivery has not
made public administration redundant. In fact, it has continued to enjoy its key position. In a market
economy, public administration has a great instrumental value, which not only facilitates the smooth

functioning of the market, but also legitimizes its operations within a society.

The market approach argues that the government is less efficient than markets over providing services
to individuals. The market firms due to competition and profit motive make a more effective use of
given resources than the government agencies, which lack similar incentives. Also, individuals can
choose the services they want from the market, subject to their income, whereas government provision

of services leaves them with little or no choice.

Minogue(2001) criticized the welfare state as being :




1) Unresponsive but all- pervasive which fostered citizen dependence rather than self-
sufficiency.

2) Encompassing over time and unable to carry out functions and responsibilities effectively
(over- extended state).

3) Controlled by elite groups that used the state to serve their own interests rather than public
interest (private interest state).

The impact of globalization has thus been a mixed one. In the view of Ali Farazmand (1999), dueto
globalization, on the one hand, public administration seems to be moving towards protection of
citizens’ rights, accountability, ethical values, research and training. On the other hand, globalization
is leading to shrinking of public space, violation of human rights and commodification of

citizens.

Public administration, according to Jamil Jreisat (2004) is facing new challenges due to the impactof
globalization. These are:

« A growing need for negotiation skills among sovereign States
+ Changed role of bureaucracy from managing to facilitating economic activities

« An organizational, managerial culture which stresses performance and result-oriented management

(There is a demand for managerial skills of adaptability, cooperation and creativity)

» Focus on managerial leadership and expertise which has been necessitated by the demands of

negotiations, mediation, and sensitivity to human rights and diversity

« Emergence of e-government, where all countries have been executing major initiatives to tap thevast

potential of the Internet for improving and perfecting the governing process

« Need for a comparative perspective wherein, in response to the new global reality, public
administration must effectively utilize a comparative outlook that incorporates non- western as

well as more developed systems




Apart from these needs, there is an urgent need for public administrations to acquire a corps of
professional public managers that will be equipped with skills adapted to the international

administrative working environment.

1.5 Idea of Global Governance

Global governance is a process of international cooperation among transnational actors, aimed at
negotiating responses to problems that affect more than one state or region. The concept of global
governance, as distinct from 'good governance’, refers to formal and informal sets of arrangementsin
global politics. It implies that states alone cannot manage global affairs, and therefore it accordsroles to
international governmental organizations (IGOs), non-governmental organizations (NGO's) and
multinational corporations (MNC's). Global governance refers to transnational networks, institution
building, norm entrepreneurship, regime creation and the management of global change. Private
Institutions under global governance include the international nonprofit organizations operating at a
global scale. The modern question of international governance existsin the context of globalization
and globalizing regimes of power: politically, economically and culturally. In response to the
acceleration of worldwide interdependence, the term "global governance” may be called as the

process of designating laws, rules or regulations intended for a global scale.

It covers many issues, such as women's rights, human rights, development, democratization, the
environment, security and investments. Its recent achievements include the treaty banning landmines,
the Kyoto climate convention, the international criminal court, the World Trade Organization, and the
'new generation' UN peacekeeping operations. Globalization brings with it both new opportunities and
many challenges. Pollution does not respect international boundaries while terrorism, drugs, the
proliferation of small arms, and other transnational problems not only dominate the political agendas

of individual states, but require international co-operation if they are to be dealt with effectively.

Global governance is a purposeful order that emerges from institutions, processes, norms, formal
agreements, and informal mechanisms that regulate action for a common good. Global governance

encompasses activity at the international, transnational, and regional levels, and refers to activities




in the public and private sectors that transcend national boundaries. In this conception of global
governance, cooperative action is based on rights and rules that are enforced through a combination of
financial and moral incentives. In the absence of a single authoritative institution or world government
structure, global governance is comprised of elements and methods from both the public and private
sectors. These basic elements include agreed upon standards, evolving norms based on shared values,
and directives issued and enforced by states. Methods of global governance include harmonization of
laws among states, international regimes, global policy issue networks, and hybrid institutions that

combine functions of state agencies and private sector organizations.

The concept of global governance raises two sets of, as yet, unresolved issues. One has to do with
claims of the legitimate exercise of authority, the other with democratic values. In contrast to theories
of governance at local and national levels, a social contract between citizens andinstitutions of global
governance has not been developed sufficiently to constitute a sufficient basis for legitimacy. In its
current conception, global governance implies democratic governance. However, the reliance on
scientific and professional bodies to set standards, rules, and procedures, on bureaucratic agencies of
the state to implement policies, and on voluntary organizations to monitor compliance, none of which
are based on democratic principles of representation or equal participation, raises questions about the

compatibility of democratic values and the concept of global governance.

1.6 Summing Up

e Public Administration is the non-political machinery of the government carrying on itswork
for the welfare of the people according to the laws formulated by the state.

e Like other disciplines, Public administration has passed through several phases ofevolution.

e The first and the second stages of the evolutionary stages of the discipline were mainly
concerned with the politics—administration dichotomy.

e The third stage exposed the politics—administration dichotomy as a false division.

¢ In the fourth stage, public administration was facing a crisis of identity. The scholars of

public administration reacted to this crisis mainly in two ways: Firstly, some of them




returned to the mother science, namely Political Science and some others were driven towards
the administrative science.

Different types of developments took place during this phase of the evolution of public
administration (ex., CPA, Development Administration, New Public Administration, Public
Choice School, Human Relations Approach and Ecological Approach.

In the fifth stage, public administration has identified itself with Policy Science.

In 1980s there was another landmark in the evolution of PA, which is called NPM.

Distinction between administration and management is becoming irrelevant

The New Public Management emphasis on the use of private society style models,
organizational ideas and values to improve the service orientation of the public sector.

NPM treats individuals as ‘customers’ or ‘clients’ rather than as citizens.

The 21% century demand small but effective government from public administration.

Global governance is a purposeful order that emerges from institutions, processes, norms,
formal agreements, and informal mechanisms that regulate action for a common good.
Methods of global governance include harmonization of laws among states, international
regimes, global policy issue networks, and hybrid institutions that combine functions of state

agencies and private sector organizations.

1.7 Self-Assessment Questions

a)
b)

c)
d)
e)
f)

9)

What do you understand by the term Public Administration in the 21% century?

What are the main stages in the evolution of public administration as an academic
discipline?

How is Public Administration different from Politics?

Discuss the interplay between Public Administration and Politics?

What are the major impacts of Globalization on Public Administration?

Discuss whether globalization has created barrier or enhanced the functioning of Public
Administration?

What are the main factors involved in the process of global governance?




h) What are the changes that took place in the functioning of Public Administration in the 21
century?

i) What are the main needs of Public Administration in the 21% century?
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1.1 Objectives

This chapter focuses on the concept of New Public Administration. After studying this you shouldbe




able to:

a)
b)
c)
d)
e)
f)

9)

Explain the concept and context of New Public Administration.

Understand the emergence and growth of New Public Administration.

Explain the basic features and themes of New Public Administration.

Discuss the Goals and anti- Goals of New Public Administration.

Understand the important concerns of the first, second and third Minnowbrook conferences.
Understand the concept of Blacksburg Manifesto and its contribution to Second Minnowbrook
Conference.

Understand the concept of Third Minnowbrook Conference.

1.2 Introduction

The discipline of public administration has seen many ups and downs ever since its emergenceas an
Independent field of study. The 1960s and early 1970s were periods of turbulence, instability and
confusion in the West, particularly in the United States. During this time, someof the best of the
younger generation of American scholars pioneered a movement in Americanpublic administration
which came to be known as the ‘new public administration’. The youngacademics, although
nurtured and schooled in the era of positive government, were actually sensitive to the failings of

American democracy.

The year 1968 was the most turbulent one in the most turbulent decade in the United States since
World War 1. It began with the Vietnam War, which made it clear to the American people that
we were not winning that war and that their government had not been telling the truth. The
assassinations of Martin Luther King Jr. and Robert F. Kennedy were both followedby a wave of
urban riots. The Democratic National Convention in Chicago was marked by protesters chanting
“The whole world is watching” and beatings by the police. Finally that year, the Soviet Union
invaded Czechoslovakia. The United States was tearing itself apart overthe Vietnam War. The

Great Society was collapsing. Universities were caught in the middle.




Students, worried about the draft, were a source of continuous unrest. Authority of all kinds was
being questioned. Public administration like other social sciences such as psychology, sociology

and political science, stood shaken by this revolutionary period.

By the mid- 1970s, the Ford Foundation was prepared to fund the establishment of several new
public policy analysis schools, most of them at universities that previously had viable graduate
programs in public administration. The argument made by the advocates of these changes wasthat
academic public administration was no longer “relevant” to the real problems of the day, most of
those problems being concerned with policy— and particularly policy analysis— rather than

administration.

The Minnowbrook Conference | was truly a wake-up call for theorists and practitioners alike to
make the discipline socially relevant and accountable. It was held in the backdrop of a turbulent
time which was marked by a series of contemporary developments like social upheavals in the
form of ethnic skirmishes across the American cities, campus clashes, Vietham War and its
repercussions in American society, and the like. This above developmentscoupled with a deep sense
of dissatisfaction among the practitioners regarding the present stateof the discipline, especially its
obsession with efficiency and economy, had ushered in a qualitatively improved phase in public
administration subsequently christened as New PublicAdministration. This new ‘counter-culture’,

as Mohit Bhattacharya puts, has called for the ‘primacy’ of ‘politics’ in administration.

In this Unit, an attempt will be made to trace the genesis of New Public Administration, highlight
the thrust areas of the Minnowbrook I and Minnowbrook 11 conferences, to enable us to
appreciate the changes in the discipline and practice of public administration. We will also look at

the role of Blacksburg Manifesto in shaping the ideas of second Minnowbrook conference.

The First Minnowbrook Conference (1968)

The Minnowbrook Conference | was famous for bringing about arguably a new era in public

administration informed with relevance, equity, change, and social justice. Public interest




formed the core of the deliberations. Social equity has been added to efficiency and economyas
the rationale or justification for policy positions. Equal protection of the law has come to be
considered as important to those charged with carrying out the law (public administrators), asit is
to those elected to make the law. Ethics, honesty, and responsibility in governance have returned
again to the lexicon of public administration; they are now understood to hold a publictrust to
provide the best possible public service with the costs and benefits being fairly distributed among

the people.

With this momentous backdrop, Dwight Waldo, then holder of the Albert Schweitzer Chair of
Public Administration at the Maxwell School of Syracuse University organized the Minnowbrook
| Conference. This Conference is considered an important chapter in the genesisof a new public
administration. Sometime later the two valuable volumes “Towards a New Public Administration:
The Minnowbrook Perspective” and “Public Administration in a Timeof Turbulence” edited by
Frank Marini and Dwight Waldo respectively gave currency to the concept of new public
administration. These two volumes appeared in 1971, one after the other.They viewed ‘neither the
study nor the practice of public administration was responding in appropriate measure to
mounting turbulence and critical problems’. The term ‘new public administration’ is the offshoot
of the new trend and the new movement in the field that resultedin the holding of Minnowbrook
Conference by young teachers and practitioners of virtually allthe academic participants at
Minnowbrook I were political scientists who tended to frame theirperspectives on public
administration along political science fault lines, particularly the so- called behavioral (logical
positivism, rationality, science) versus anti-behavioral(philosophical, historical, normative)
debate.

Most conference participants were familiar with the debate between Waldo and Herbert Simonover
the role of science in political science and public administration. That debate tended to frame the
Minnowbrook “conversation,” dominated by the anti-behavioral perspective associated with
Waldo. Simon emphasized a more empirical investigation of organizational and behavioral
approaches to understanding decision making, one that incorporated tools of management and
social psychology. Waldo emphasized a more political, theoretical, and philosophical approach to
thinking about the tensions between democracy and bureaucracy. His emphasis was more of a

critique, less positivistic, and more directed at increasing the




bureaucracy’s involvement in developing processes for public participation and democratic
expression. He feared that public administration as a field would become replaced by decision
makers who were overly consumed with a set of values that focused on making government

organizations efficient and effective at the expense of democratic values.

Major landmarks for the emergence of New Public Administration

The following can be cited as the major landmarks in the growth and emergence of New
Public Administration:

(@) The Honey Report on Higher Education for the Public Service, 1967. The report
identified some problems confronting the discipline which needed immediate attention.

(b) The Philadelphia Conference on the Theory and Practice of Public Administration,
1967.

(c) The Minnowbrook Conference—I, 1968.

(d) Publication of Toward a New Public Administration: The Minnowbrook Perspective,
edited by Frank Marini, 1971.

(e) Publication of Public Administration in a Time of Turbulence edited by Dwight Waldo,
1971.

1.3 Themes of New Public Administration

Frank Marini summarised initially the principal themes of the Minnowbrook conference |
under the following heads: relevance, anti-positivism, personal morality, innovation concern
for clients and anti-bureaucratic philosophy. But later on the following sub-topicswere utilised:
morals, ethics and values, social equity, client-focus; and repression. The literature of new
public administration lays emphasis on four major themes: relevance, value, social equity and

change are believed to be the major themes of the Minnowbrook Conference of 1968.




According to Frank Marini, these themes may be elaborated as follows:

Relevance:

‘Relevance’ was an extremely common word at Minnowbrook and canbe identified as one of the
four major rubrics under which the themes making up the ‘Minnowbrook perspective’ can be
grouped. Public Administration has traditionally been interested in efficiency and economy.
Management- oriented public administration curriculum was found ‘irrelevant’ and the demand was
to deal explicitly with the politicaland administrative implications of administrative action. Todd R.
L. Porte argues that there is almost no examination of the relevance of the concepts to social or
organizational reality. He says that our primary normative premise should be that the purpose of
public administration is the reduction of economic, social and psychic suffering and the
enhancement of life opportunities for those inside and outside the organization i.e., public
organisations should be assessed in terms of their effect on the production and distribution of
material abundance in efforts to free all people from economic deprivation and want. Furthermore,

public organisations have a responsibility to enhance social justice.

Another aspect of the ‘relevance’ issue relates to the character of the knowledge itself. The
question that was asked was: public administration knowledge for what? Is it the purpose of
public administration to facilitate use of administrative knowledge for the perpetuationof

political power? Some of the important questions raised at Minnowbrook were:

() What standards of decision do we use to select which questions ought to be studied and how
to study them?

(9) Who defines our questions and priorities for us?

(h) To what extent are we aware of the social and moral implications of knowledge in public
administration?

(1) What are the uses of public administration as a social and political science?

() Does public administration presently yield knowledge useful to certain institutions in society

(usually the dominant ones) and not to others?

These are obviously very disturbing questions, challenging the status quo in public
administration. The new movement demanded radical curriculum change to facilitate

meaningful studies oriented toward the realities of public life.




Values

The new public administration movement focused its basic normative concern in administrative
studies. It openly rejected the value-neutral belief taken by behavioral political science and
management - oriented public administration. Value- neutrality in public administration was
considered impossibility and the discipline should explicitly espouse the cause of the disadvantaged
sections in society. The new public administration should be less ‘generic’ and more ‘public’; less
‘descriptive’ and more ‘prescriptive’; less ‘institution-oriented” and more ‘client-impact oriented’;

less ‘neutral’ and more ‘normative’; and no less scientific.
Social equity

New public administration adds social equity to the classic objectives and rationale for public
administration. The protagonists of new public administration clearly states that the purpose of
public action should be the reduction of economic and social disparities and the enhancement of life
opportunities for all social groups inside and outside the organisation. Frederickson is of the opinion
that social equityincludes activities designed to enhance the political power and well-being of the
disadvantaged sections of society. He further argues that new public administration seeks to change
those policies and structures that systematically inhibit social equity. Frederickson writes, a
commitment to social equity not only involves the pursuit of change, but attempts to find
organisational and political forms which exhibit a capacity forcontinued flexibility or routinised

change.
Change

Social change is another theme of the youth conference. To serve the cause of social equity is to
actively work for social change. The attack is on the status quoand against the powerful interests
entrenched in permanent institutions. It suggests innovation in administrative machinery for
bringing about social transformation. Social change is the basic need in order to make public

administration fulfill its commitment to social equity. Change is basic to new public administration.

1.4 Basic Features of New Public Administration

George Frederickson has referred to certain key features of New Public Administration. These




are:




1. Change and Responsiveness: There is change all over in the social, political, economic and
technological environments. This calls for administration to bring about necessary and
appropriate changes internally as well as externally to the environment. Necessary flexibility

and adaptability also need to be introduced in the functioning of administration.

2 Rationality: This calls for judging the efficacy of administrators” actions not only fromtheir

point of view of the government, but also from the citizens’ perspective.

3  Structural Changes: New Public Administration calls for experimenting with different
organisational structures in tune with the relevant situation and needs of environment. There is

need for small, decentralised, flexible hierarchies to facilitate citizen interaction.

4 Emphasis on Multi-disciplinary Perspective: Public Administration is influenced notjust
by one single thought, but several knowledge streams. Hence, an understanding of various
approaches including political, management, human relations, is essential to contribute to its

growth.

1.5 ‘Goals’ and ‘Anti-Goals of New Public Administration

The proponents of new public administration agree on a number of issues. However, theyalso disagree

on some points.

Robert T. Golembiewski talked about three “anti-goals’ (what they reject) and five ‘goals’
(what they want to approach) of the new public administration. These are:

1.7.1.1 They reject (i) the definition of public administration as ‘value free’, (i1) a
traditional deterministic view of humankind and (iii) any definition of public

administration that wasnot properly involved in policy.

1.7.1.2 The new public administration is anti-technical, that means they decry the human

beingsacrificed to the logic of the machine and the system.

1.7.1.3 The new public administration is more or less anti-bureaucratic or anti-
hierarchical.




From a positive perspective, the five Goals of new public administration are:

(@) The new public administration considers mankind as having the potentiality of becoming

perfect. Humans are not static factor of production.

(b) It stresses the central role of personal and organisational values or ethics. There is an
essential relationship between the structures and processes of administrative efforts and their

ends.

(c) Social equity should be the guiding factor for public administration. Social equity means
that public administration should champion the cause of the underprivileged sections of

society.
(d) It must become an active agent of economic and social change.

(d) The new public administration advocates a client-oriented approach.

1.6 Criticism of New Public Administration

Despite a few redeeming features, New Public Administration has been subject to severe criticism. It is
often held responsible for the propagation of an illusion of ‘paradigm change,paradigm shift or paradigm
revolution within the field’. The argument goes that NPA instead of contributing to a paradigm shift,
has ‘fostered intellectual confusion, theobfuscation of critical philosophical and methodological issues
and the institutionalizationof undisciplined mediocrity in the field” with a definite political
Contemporary Developments in Public Administration intention of reinforcing of the status quo.
Moreover, NPA is under attack for philosophical dilettantism and absence of methodological rigor and
self-criticism.

Victor A. Thompson in his book “Without Sympathy or Enthusiasm” (1975), criticised New

Public Administration’s position that public administrators should promote social equity

independently of a legal or other official mandate to do so. He called it “theft of thepopular




sovereignty,” arguing against the idea that promoting social equity is either necessarily a good
thing or something public administrators should try to force on the nation. He argued that
procedural justice is crucial to public administration and democratic government and that like
cases should be treated alike. He stressed that public administrators should not independently
define their mission to include using their authority and governmental power to help poor
people and minorities, the “powerless.” Ithas also been criticized as anti- theoretic, anti-

positivist and anti- management.

However, the spirit of Minnowbrook | was strong and enthusiastic. Its positive value lies in
bringing public administration closer to political science. In fact, this movement has been
successful in integrating public administration with the basic concerns of political theory. The
client- oriented, normative and socially conscious public administration, as advocated by the
new movement, is of direct relevance for the third world” countries as well, where public
administration is in dire need of de-bureaucratization and basic,qualitative transformation.
Indeed, the participants at this gathering identified the role theywere to continue to play in the
field’s development primarily as one questioning the statusquo. That development was not
straightforward, easily reconciled, or aligned with commongoals. However, NPA is a kind of
soul-searching exercise, which sought to bring back relevance in public administration by

integrating theory and practice in a coherent whole.

1.7 The Blacksburg Manifesto

This Manifesto is commonly referred to as the Blacksburg Manifesto because its authors, Gary
Wamsley, Charles Goodsell, John Rohr, Camilla Stivers, Orion White, and James Wolf, werepart
of the Center for Public Administration and Policy at Virginia Tech located in Blacksburg.They
prepared a manifesto which was referred as Blacksburg manifesto which includes the role and
status of state. They argued that public administration should be treated as the 4" organ of the state
and should not be treated as sub-ordinate agency to political executive; ratherit should be treated as
an autonomous agency under the obligation to the constitution. The Manifesto called for a
normative approach to the study and practice of public administration and was one of the first
major publications in the latter part of the twentieth century that explicitly defended the
bureaucracy which was bashed publicly by Carter and Reagon government. So, they advocated




for reform than for replacement. Bureaucracy should be treated as an autonomous agency under
obligation to the constitution. Instead of rolling back of state they advocated for retention of the
same state led bureaucratic paradigm with some reforms. Blacksburg manifesto also came as a
response to provide the present and future development of the administration. It redefines the
legitimate role of the public administrator.Wamsley and his colleagues made the case that U.S.
public administration served as a core institutional component of American government and
worked to advance democratic governance as it seeks to promote constitutional governance rather
than public management. It encourages strengthening the ‘publicness’ in public administration.

Here it should be remembered that constitutionalism is the core of Blacksburg Manifesto.

1.7.1. Main Themes of Blacksburg Manifesto

There are four themes of the Blacksburg Manifesto which complement the aims of the
Constitutional School because each points to the importance of grounding all facets of public

administration in the rule of law and democratic constitutionalism.

First, the agency perspective maintains that we should understand the responsibilities of public
sector agencies with a fuller appreciation for how they benefit society at large. It also serves to
promote and direct the public interest in a manner that emphasizes the historical, institutional,
political, and constitutional underpinnings for how public issues and public policies affect the

citizenry.

Secondly, the Blacksburg perspective emphasizes the public interest, which Wamsley argues
is a multi-dimensional approach to solving public problems. It seeks to incorporatea long-
range perspective into deliberation on matters affecting public sector governance. This
specific method for advancing the public interest attempts to consider all positions inthe
decision-making process, especially when John Rohr’s (1986) influence on the Blacksburg

school of thought was profound.

The third theme of the Manifesto relates specfically to Rohr’s argument that the constitutional
heritage of the United States legitimates the administrative state in word anddeed. Grounding
the American administrative state in the constitutional foundations of thenation provides the

normative framework that enables the field of public administration to




promote democratic governance and in doing so advance the broadest possible public interest.
This analysis represents the core of the Constitutional School. It speaks to how the
constitutional foundation of the nation provides the foundation to examine, to understand,and

to underscore the most central dynamics of the democratic governance process.

The final theme of the Manifesto focuses on the role of the public administrator, which is a
position that demands the utmost professionalism. Professionalism in public administration
underscores the expectation that civil servants be competent in their job responsibilities,
service-oriented, able to define the public interest in the broadest possiblemanner, conserve the
nation’s constitutional heritage, and be able to uphold the oath of office. These professional
expectations help to distinguish public administration from otherprofessions and other forms of
administration. The Constitutional School embraces this framework because of its emphasis
on the democratic-constitutional requirements associated with public service and public
administration. The Constitutional School worksto draw attention for how the democratic-
constitutional responsibilities of public sector governance work to differentiate the sectors
from each other. This effort runs deep withinthe public administration literature to include
Graham Allison’s explanation for why publicand private management are alike in all the
unimportant respects; Ronald Moe’s analysis regarding the limits of privatization; and Larry
Terry’s (2005) argument for how the application of private sector norms and values work to
thin public administrative institutions and subsequently create a hollow state incapable of

governing according to constitutional expectations.

Blacksburg manifesto mainly supports two principles, the first is Collectivism which viewsthe
group as the collective entity and the second is structuralism which emphasized on
strengthening of institutions. It believes that in modern societies, institutions of law and
bureaucracy occupy a dominant role. It argues that ills and inefficiencies of big welfare state
cannot be solved by adopting LPG formula. Rather, the solution lies in bringing structural and

procedural reforms in public sector itself.

NPA during Minnowbrook | overlooked the institutional and structural base of public
administration and focused only on the new path that traditional public administration should

now take. Blacksburg manifesto filled up this gape. Hence, Blacksburg manifesto




was an extension to NPA, called “institutionalized NPA”. It should be mentioned here thatit
criticizes behaviouralism and positivism for their value neutrality; and seeks to promotethe

value premises of NPA. Thus, it was anti — behaviouralist and anti- positivist.

Though Blacksburg manifesto raised its voice against behaviouralism and positivism, butit
failed to bring substantial impact on public administration. Because it has failed to propose
how to bring transformation that it envisages. These issues were much better handled in
Minnowbrook I1. But still, its emphasis on bringing reforms in public systems cannot be

ignored and it gave due emphasis on strengthening of ‘publicness’ in public administration.

1.8 The Second Minnowbrook Conference

Twenty years after the original Minnowbrook Conference, another conference called the
Minnowbrook-11 was organised in 1988 at the same site to revisit the 1960s perspectives, to
review developments of intervening decades and consider prospects for the future of public
administration. It provided a unique opportunity to compare the theoretical and research
perspectives of the earlier generation with those of the 1980s and to discuss and speculate on how
those contrasting perspectives have influenced and will continue to influence the conductof

governmental and other public affairs.

Indeed, through the 1970s and early 1980s, the political and social context was steadily changing,
and not generally in a direction favored by the “Minnows.” The dominant political mood was
increasingly anti-governmental and anti-bureaucratic. The context of public administrative reality
in post-Reaganite America changed in favor of less directly performinggovernment and
governance, more privatization and contracting out, more voluntarism and social capacity-
building and more-third party government. The values of public purpose cameto be steadily

replaced by the emerging values of private interest.

Minnowbrook- 11 was designed to compare and contrast the changing epochs of public
administration. The first Minnowbrook conference was attended by scholars most of whom had

political science background. However, in contrast, the second conference included many




individuals who had been trained in policy analysis and policy studies, economics, planning,
urban studies and law. This Conference included many of the themes of the 1968 conference.
These were particularly ethics, social equity, human relations, reconciling public administration
and democracy, and concern for the state of the field. At the same time inclusionof some of the
themes that were not so prominent in 1968 such as leadership, constitutional and legal perspective,

technology policy and economic perspectives gave the second gatheringan identity of its own.

The “New Right” support for market solutions often included alarming examples of bureaucratic
retreat, such as in the area of deregulation and new efforts aimed at devolution. The politics of
bureaucrat bashing were increasingly effective as political leaders, the press, and civil society
viewed government employees as detached from their work, unmotivated byresults, and indolent
in their work efforts. The public administration period that began with theProgressive Era reform
movement and flourished as part of the “positive state” was coming toan end as new constraints
were being implemented to limit bureaucratic discretion in programdevelopment, implementation,

and evaluation.

It was held at the original Minnowbrook Conference Center, but it was organization ally
somewhat different from Minnowbrook I. More people attended Minnowbrook Il and almost half
were female, whereas all the participants at Minnowbrook | had been male. Though the debate
between the normative and the behaviorist perspectives continued at Minnowbrook I1,social
equity and diversity were accepted as basic values among the participants. Diversity in society
and in the work force was accepted as a basic value among the participants. Diversity was
identified in three main contexts: the issue of generalists vs. specialists; racial, ethnic andsexual
diversity; and gender diversity. But not much attention was given towards the reality that
heterogeneity brings, and on the conflict resolution strategies, arbitration skills and values
clarification. Democratic values and the centrality of public administration strongly reaffirmedin
1988 with special focus on ethics, accountability and administrative leadership. Impatiencewith
the constraints of public personnel systems was evident. A need was felt for innovative personnel

practices, to bring out the best in the employees and reinforce high productivity.

Frederickson summarized the themes from Minnowbrook II: “First, more technicist; Second,

more individualist; Third, a social equity perspective that now included gender and age; Fourth,




an emerging importance on productivity and performance measurement; and Fifth, a greater

connection to mainstream social science and the positivist or Simon perspective.”

A major thrust at Minnowbrook 11 was on correcting the imbalance between the public needs in
the present times and the resources devoted to their amelioration. To maximize the value ofthe
administrator’s role in these situations, it was felt that a bureaucracy which is concerned more
with dialogue and consensus was required. In the backdrop of the American system of
government, the bureaucracy needs to consciously utilise the democratic methodologies in its
work. Hence, it was emphasised that practising public administrators need to be more proactivein
the performance of their duties. Also openness and public participation in administration need to

be encouraged.

Overall, Minnowbrook Il was less controversial and probably less influential than Minnowbrook
I. Minnowbrook Il grappled with issues that permeated the disjointed and growing study of public
administration. These included contemporary challenges to thelegitimacy and efficacy of
government bureaucracies. The first conference (1968) offered a challenge to public
administration to become proactive with regard to burning social issues. By contrast, the second
conference in 1988 held in the midst of governmental cutback and privatization policy, retreated
from an action perspective to cerebral examinations of democracy, ethics, responsibility,
philosophy and even economics. The outcomes of Minnowbrook- 11 were therefore more

pragmatic and less radical.

1.9 The Third Minnowbrook Conference (2008)

The setting of Minnowbrook I11 was more like the first Minnowbrook than the second. The
controversial presidency of George W. Bush, terrorism, the 9/11 attacks, wars in Iraq and
Afghanistan, Hurricane Katrina, the impact of the internet, and a severe economic recession were
forms of turbulence rather like 1968. The political landscape provided momentum to bureaucratic
changes viewed as increasingly technocratic, performance oriented, and directedtoward managing
by results. In the governance networks of 2008, nonprofit and private- sectoractors complemented
the work of governments in an increasingly fragmented intergovernmental and inter-jurisdictional

environment at both national and global levels.




The imagined teaching in the future included opportunities for creativity, the presentation of
applied and relevant ideas, the use of new technologies, learning through engagement, and
producing students who would have the needed skills and competencies to address the

world’smost pressing public policy problems.
The purposes of Minnowbrook 111 are:

(@) To exchange knowledge of current and emerging public service challenges and
solutions in a variety of settings and cultures. Sessions will focus on the international
public sector, collaborative governance and the training of the next generation of
publicservants.

(b) To develop a network of scholars to support future collaboration and the exchange of
ideas concerning improvements in public service.

(c) To disseminate the best papers presented at the conference as a specially edited

‘reader’for courses in schools of public policy and management around the world.

The overall idea informing the conference had been to focus on the comparative aspects of
administrative studies centered on the challenges of public sector management in a variety of
settings and cultures. The third Minnowbrook conference was organized in two phases: the
themes for discussion in the first phase were wide-ranging including academic- practitioner
relations; democratic performance management; financial management; globalization/
comparative perspectives; information technology and management; law; politics and public
administration management; leadership; methods/ interdisciplinary; networks; performance
measurement; public administration values and theory; social equity and justice and
transparency and accountability. The second phase of the Minnowbrook 111 conference took
serious note of the contemporary international scenario and the overall impression was that

humanity is living in dark times- war, terrorism, climate change, economic calamity etc.
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1.10 Summing Up

After analyzing all the ups and downs in public administration, we can say that as a
disciplineit is still in the process of establishing its identity and administrative practices are
called uponto respond to new problems and challenges surfacing in the wake of social
change. It seems that the norms of democracy are seeking entry into public organizations
and the concern for distributive justice is assuming critical significance as a major

administrative component.

New Public Administration had a significant impact on the discipline and profession of
publicadministration. In both the conferences, an attempt has been made to relate public
administration with the prevailing socio-economic scenario and the dominant philosophical
concerns of the times. The second Minnowbrook Conference was held in a changed
scenario,especially in American Public Administration. It was marked by cynicism towards
biggovernment and increasing public preference for less for government. The state
underwent a change in nature from the welfare to the regulatory state. It has been
characterised by more privatisation, outsourcing and predominance of private over public
purpose values. In addition,there has been a change in the nature of the discipline of public
administration. The field, whichwas an integral part of the political science in the 1960s,
became more multi-disciplinary, analytical and theoretically sophisticated. There are
variations in the mood and tone of the twoconferences. While the 1968 conference was
contentious, confrontational and revolutionary, the 1988 conference was more civil, and
practical. The 1968 dialogue was considered anti- behavioral, while that of the 1988
conference was more receptive to the contributions of behavioral science to public

administration.

Yet New Public Administration, made a moderate impact, by redefining public
administrationbecause of a few emphasis key concepts such as participation, responsiveness,
client- orientation and so on. An attempt was made to bring administration closer to people
and strengthen its capacities to solve societal problems. It stirred intellectual thinking
towards democratising public administration, building a theory of public administration in
tune with itsinterdisciplinary nature, thereby attempting to reform public administration in its

outlook andfunctioning.
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The development that occurred in the 20 years since Minnowbrook - I in the form of
regulatorystate, less government, more governance, and privatization reflected public’s
cynicism towardsgovernment. The second Minnowbrook Conference, against this
background, attempted to examine the future of public administration. The conference made
a sincere attempt to highlight some of the themes such as ethics, human relations, social

equity, concern for the

state of the field, along with current themes such as technology policy, economic and legal

perspectives etc.

1.11 Self-Assessment Questions

How will you describe the concept of Public Administration in all these three Minnowbrook
conferences of 1968, 1988, and 2008?
Describe the major themes of New Public Administration? Also describe its basic features?
Describe the major themes of Blacksburg Manifesto and its relation with constitutional
school?
How Blacksburg school helped the Minnowbrook 1 to adopt itself with the presentscenario?
How are new ideas about networked governance and collaborative public Management
changing the way we look at Public Administration? Are they changing the practice of Public
Administration?
How has globalization affected our understanding of the key challenges that face the studyand
practice of Public Administration in both the developed world, and developing and transitional
countries?

. What according to you should be the focus of public administration in present times? Prepare
a brief note.

. Assuming that another Minnowbrook Conference is to be held next year, identify certain
major themes the conference need to deliberate.

1.12 Suggested Readings

a) Bhattacharya, M. (2001). New Horizons of Public Administration. Jawahar Publishers &
Distributors.
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Henry, N. (1975). Public Administration and Public Affairs. Prentice Hall, New York.

Chakrabarty, B. & Chand, P. (2012). Public Administration in a Globalizing World:
Theories and Practices. Sage Texts Publication.

Singh, H. & Sachdeva, P. (2012). Public Administration: Theory and Practice. Pearson
Education South Asia.

Laxmikant, M. (2011). Public Administration. Tata McGraw Hill Education Private
Limited.
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Comparative Public Administration: Concepts and
Significance

Contents

3.1 Objectives
3.2 Introduction
3.3 Purposes
3.4 Trends: Normative to Empirical, Ideographic to Nomothetic, Non-ecological to Ecological
3.5 Conceptual Approaches to Study Comparative Public Administration
3.6 Comparative Models of Fred Riggs: Agrarian- Industria Model: Fused- Prismatic-
Diffracted Model
3.7 Prismatic-Sala Model
3.8 Decline
3.9 Significance
3.10 Summing up
3.11 Self Assessment Questions
3.12 Suggested Readings

3.1 Objectives

This chapter focuses on the concept of Comparative Public Administration. After studying this

you should be able to:

A) Understand the concept of Comparative Public Administration.
B) Explain the Nature and Area of its studies.
C) Trends of Comparative Public Administration.

D) Conceptual approaches to study Comparative Public Administration.
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E) Contribution of Fred W. Riggs to the Comparative Public Administration.

3.2 Introduction

Comparative public administration is defined as the comparative study of administrative systems
of different countries. It has been broadened and deepened by the interest of scholars in the
administration of Third World countries, especially after World War I1. A clear comparative
discussion between the administrations of different countries in a particular environment was
needed to dispel doubts about what that development administration would look like. Because the
administrative model of the West can never be applied to these newly independent countries to get
good results. As a result of comparative public administration, it is possible to arrive at what kind
of administration is most conducive to the environment of those countries. Only after the Second
World War and with the emergence of new nations in Asia, Africa and Latin America, a vigorous
interest in comparative studies of Public Administration has evolved. Comparative Public
Administration, in simple terms, refers to a comparative study of government administrative

systems functioning in different countries of the world.

Generally, comparative public administration means, comparison of structure and functions of two
or more administrative units. This comparison can be cross national, namely, the comparison of
municipal administration in Sri Lanka and India; intra-national like the comparison of Rajasthan
and UP secretariats; cross-cultural such as the comparison of budget administration of Nepal and
Russia; and cross temporal, such as the comparison of administration of Chandra Gupta Maurya
and Akbar. These comparisons show that modern comparative public administration has a wide

range of analysis.

Tautologically, Comparative Public Administration is a study of public administration on a
comparative basis. Fred W. Riggs, confined comparative analysis in public administration to
empirical, nomothetic (universal), and ecological studies and excluding a large number of
normative and idiographic (individualistic) studies. However, Fred Riggs is the major exponent of
the comparative approach to public administration. He is considered as the father of comparative

public administration. He was also the chairman of CAG for one decade (1960-1970).

In the words of Lynton Caldwell, its objective has been to “hasten the emergence of a universally

valid body of knowledge concerning administrative behavior- in brief, to contribute to a genuine
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and generic discipline of public administration. Comparative public administrations stand for
cross-cultural and cross- national public administration. It has two basic motivational concerns: 1)
theory- building, and 2) administrative problems of the developing countries. Ferrell Heady

describes the period of the late 1960s as the ‘heyday of the comparative administration movement.

The main difference between public administration and comparative public administration is that
the former is “practitioner- oriented’ and involves the ‘real world” whereas the latter attempts to
the ‘theory- building’ and ‘seeks knowledge for the sake of knowledge’. In brief, comparative

public administration has a purely scholarly thrust, as opposed to professional.

Comparative public administration is basically interested in cross- cultural public administration.
The founding fathers like Leonard D. White thought that cultural factors did not make any
difference in administrative settings, as in their view, there were ‘universal principles’ applicable
to situations anywhere and everywhere. But, writers like Robert Dahl and Dwight Waldo pointed
out those cultural factors could make public administration in one nation different from that in
another. As Dahl has explained, “the comparative aspects of public administration have largely
been ignored and as long as the study of public administration is not comparative, claim for

‘science of administration’ sound rather hollow.’

CAG or Comparative Administration Group defined comparative public administration as ‘the
theory of public administration as applied to diverse cultures and national settings’ and ‘the body
of factual data, by which it can be expanded and tested.” However, this definition satisfies only
one of the two criteria specified above; it emphasizes inter-cultural or cross-cultural comparison
but it is not explicit about its focus on public organizations. The most important single contribution
to the growth of comparative public administration came at a time when cold war at its height from
the Comparative Administration Group( CAG), established in 1960 as a committee of the
American Society for Public Administration (ASPA, founded in 1939) .The eminent scholars
associated with the CAG were Fred Riggs, Alfred Diamant, Ferrel Heady, Dwight Waldo, Wallaca
Sayre, Martin Landau, William Saffin , John montgomary, Ralph Braibanti, Bertram Gross and
others. The comparative public administration got real impetus in 1962 when the CAG received
the financial support from the Ford Foundation. The CAG developed a programme with three

objectives:

1) To encourage research in comparative public administration;
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2) To encourage teaching of comparative public administration; and
3) To contribute to more effective public policy formulation in the field of development

administration.

3.3 Purposes

According to Ferrel Heady, the comparative public administration addresses five ‘motivating

concerns’ as an intellectual enterprise. These are:

4) The search for theory;

5) The urge for practical application;

6) The incidental contribution of the broader field of comparative politics;

7) The interest of researchers trained in the tradition of administrative law; and

8) The comparative analysis of ongoing problems of public administration.
According to Fred Riggs, the comparative public administration has the following four purposes:

1) To learn the distinctive features of a particular system or cluster of systems.

2) To explain the factors responsible for cross cultural and cross- national differences in
bureaucratic behavior.

3) To examine the causes for the success or failures of particular administrative features in
particular ecological settings.

4) To understand strategies of administrative reform.

The earlier stage of CPA was enriched by the steady growth of a subfield called development
administration. From 1960 to 1970, when development administration dominated CPA, Fred W.
Riggs chaired ASPA’s CAG group. It is small wonder, therefore, that much of the work in CPA
has revolved around the ideas of Riggs who had abiding interest in the public administration of the
developing countries. As Riggs desired, CPA was to be ‘empirical, nomothetic and ecological-
that is, to put crudely, factual and scientific, abstracted and generalized, systematic and non-

parochial.

3.4 Trends: Normative to Empirical; Ideographic to Nomothetic; Non-
ecological to ecological
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Prior to the Second World War, there were few studies on comparative politics and administration
but these studies were primarily based on descriptive and normative approach. Fred Riggs noticed

three trends in the Comparative Study of Public Administration. These were:
1) from “normative" to "empirical”,
2) from “ideographic" to nomothetic™ and
3) from "non-ecological” to "ecological”.
We will now briefly discuss these three trends:
1.4.1 Normative to Empirical

Traditional studies of Public Administration were very much influenced by the classical approach.
These studies emphasized upon ‘good administration' which was based on following certain ideal
principles. Efficiency and economy were considered to be the primary goals of all administrative
systems and there were certain principles of formal organisation which helped-in the achievement
of these goals, therefore, a few models of administration, primarily of the western democratic
world, were considered to be useful for all other administrative systems. As a number of
developing countries emerged on the scene and with the success of the communist systems in
various part of the world, it became clear that a limited culture-bound normative approach to the
study of Public administration was not adequate. The behavioral approach highlighted the value
of studying the facts and reality in a significant manner and therefore the Comparative Studies of
Public Administration after the Second World War started assigning greater importance to the
study of administrative "reality" existing in different Countries and cultures. These studies were
more interested in finding out facts about some patterns and behavior of administrative systems
rather than in describing as to what was good for each system.

1.4.2 ldeographic to Nomothetic
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The words "ideographic™ and "nomothetic" have been used by Riggs in specific contexts. An
ideographic approach concentrates on unique cases, e.g. a historical event, study of single agency,
single country or even a single cultural area. Nomothetic approach, on the other hand seeks to
develop generalisations and theories which are based on analysis of regularities of behaviour of
administrative systems. Thus earlier studies of Comparative Public Administration which were
ideographic in character focused on the study of individual nations or institutions and their
approach was primarily descriptive. No serious attempt was made to compare various nations and
systems. Generally, within a volume on comparative governmental administration, there were
separate charters on different nations, without any attempt to link at the similarities or differences
among such nations in terms of their administrative systems. These studies, therefore, were
‘comparative’ only in name and did not help in the process of, theory-building or in developing
generalisations concerning the functioning of administrative system in different settings.
Nomothetic studies analyze various administrative systems in comparative context in a manner
that will help in the generation of hypothesis and theories. The objective of such studies is to look
at the similarities and differences of various administrative systems existing in different nations
and cultures and then draw certain generalisations relating to administrative systems functioning
at various levels and in different settings. It may be noted that the emphasis on nomothetic
comparative studies is more noticeable in the United States of America than in Europe or Asia.
Presently, a large number of comparative administrative studies are ideographic in character. Even
these studies, it must be admitted, contribute to knowledge in Comparative Public Administration.
Analysis or theory-building has to be based on facts and description. And therefore, in the present
state of comparative administrative studies, a co-existence of ideographic and nomothetic studies
may have to be accepted.

1.4.3 Non-ecological to Ecological

The traditional studies of Comparative Public Administration were mainly non-ecological, These
studies mentioned about the environment of administrative system only in a casual manner, There
was no serious attempt to examine the relationship between the administrative system and its
environment, Thus, it had become very difficult to identify the sources of differences among
various administrative systems. However, studies undertaken after the Second World War have

been specifically looking at similarities and differences among environmental settings prevailing-
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in different nations and cultures and have been attempting to examine the impact of environment
on the administrative system and the influence of the administrative system on the environment,
on the other. The well-known ecological approach relates to the study of interrelationship between
the system and its environment. This approach popularised by Fred Riggs, has been regarded as
an important development in the study of Public Administration. It may be noted that most of the
comparative studies of Public administration after the Second World War have been referring to
the environment of the administrative systems, but the emphasis is still on analyzing the impact of
the environment on Public Administration. The analysis relating to the influences of the
administrative system on the environment is still inadequate. Nevertheless, a change in emphasis
is noticeable and the ecological orientation is gaining stronger footing in the contemporary

comparative - administrative analysis.

At this stage it may be pointed out that when Riggs presented the above three trends in
Administration 1962; he was conscious of the fact that these is bound to be a co-existence of older
as well as the newer emphasis in the comparative studies. Accordingly, today there are normative
as well as empirical, ideographic as well as nomothetic and non-ecological to ecological

approaches co-existing in the literature on Comparative Administration’.

3.5 Conceptual Approaches to Study Public Administration

Ferrel Heady identified four conceptual approaches in comparative public administration.

9) Modified traditional literature which can further be divided into studies made from a
comparative perspective of standard administrative sub-topics and those of entire system.
Topics in the first sub-division include administrative organization, personnel
management, fiscal administration, headquarter field relations, administration of public
enterprises, regulatory administration, administrative responsibility, control and field
programmes such as health, education, welfare and agriculture.

The second category includes a number of studies that are basically descriptive,
institutional comparisons of administration in western developed countries, with special

emphasis on administrative organisation and civil service systems such as Paul Meyer’s
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“Administrative Organisation: A Comparative Study of the Organisation of Public
Administration (1957).”

10) Development orientation is concerned essentially with the problems of public
administration in the context of rapid socio-economic and political change. Its emphasis is
on the capabilities of administrative systems to direct socio-economic change in a society.
The creation of new states in Asia and Africa and their concomitant entrance into the world
concert of nations as underdeveloped or developing countries have engendered an
unprecedented focus on development in these areas on the part of the more advanced or
developed nations. One of the main consequences of implementation of the US technical
assistance programmes has been an increased attention to development administration as a
new problem area and focus for the research. These studies focus on ‘the administration of
development programmes designed to promote nation-building and socio-economic
development and the concomitant development of administrative practices and institutions
necessary for the implementation of such programmes.

11) The general system model building is concerned with the study of administrative systems
in the overall context of their social environment. Thus, its focus is generally on the whole
society. The word ‘model’ is used here by Waldo, to mean ‘simply the conscious attempt
to develop and define concepts or cluster of related concepts, useful in classifying data,
describing reality and [or] hypothesising about it’. Waldo has observed that the central
problem of model construction in the study of comparative public administration is ‘to
select a model that is “large” enough to embrace all the phenomena that should be
embraced without being, by virtue of its large dimension, too coarse textured and clumsy
to grasp and manipulate administration Another source for model building is equilibrium
theory which postulates a system with inputs and outputs as a basis for analysis.

12) Middle range theory formulation is more specific in its subject of focus and it concentrates
on certain particular components or characteristics of an administrative system. Robert
Presthus says, ‘Middle range theory attempts to explain a restricted set of relationships, as
opposed to theory...which attempts to comprehend and to explain an entire social system’.
For example, the ‘bureaucratic’ theory of Max Weber based upon the ideal type/model of

bureaucracy, is a middle range theory. Waldo finds this model useful, stimulating and
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provocative but its disadvantages are that this model, ‘is set in a large frame work that
spans history and culture and relates bureaucracy to important societal variables, yet it
focuses attention upon the chief structural and functional characteristic of bureaucracy.

The following are the various approaches/models in the study of comparative public

administration.

(i) The Bureaucratic System Approach: The most influential of the approaches is Max Weber's
ideal-type bureaucratic model. This has structural characteristics of hierarchy, specialization, role-
specificity, and recruitment by merit, promotion by seniority-cum-merit, career development,
discipline, separation between personal and official means, etc. The emphasis in the model is on

rationality and efficiency.

There are a number of studies conducted in a comparative context employing the bureaucratic
mode of Weber. Notable scholars in this area include Michael Crozier (on France), Roy Lairdton
(the Soviet Union) and Monoe Berger (on Egypt). The methodological limitation of an ideal-type
model and specific context of legal-rational authority systems constraints in the application of
Weber’s model to the comparative, study of bureaucracies. Nevertheless, for an analysis of the
bureaucracies, of the developed countries, the model is still considered eminently useful. Dwight
Waldo views Weber's ' bureaucratic model as a "paradigm" of Public Administration particularly
after Second World War, a number of approaches have emerged in the comparative administrative
analysis. Much of this effort is, based on an adaptation of the developments in comparative

anthropology, comparative sociology and comparative politics.

(ii) The General System Approach: This approach adopted by F.W Riggs in his “Fused-
prismatic-diffracted typology” and John T. Dorsey in his “information energy model.” The general
system approach views an administrative system as a subsystem of the society. It looks at various
parts of an administrative system (formal organization, informal organization, roles, and
individuals) and examines the inter linkage among various parts. Besides, the approach analyses

the dynamic interactions between the administrative system and its external environment.
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(iii) The Development Administration Approach: This approach adopted by Riggs, Weidner,
and others emphasizing directed socioeconomic change. A very well-known conceptual approach
in Comparative Public Administration is of 'Development Administration' which has been
elaborately dealt with in a separate unit. This approach focuses on certain characteristics of a
dynamic administrative system, e.g. goal-orientation, change-orientation, progressiveness,

innovativeness, participation and responsiveness.

(iv) The Decision-making Approach: This approach advocated by Martin Landau to increase the
decision-making capacity of developing countries administrative system to avoid muddling
through technique.

(v) Anthony Downs Model: it differentiated five categories of bureaucrats, namely, climbers,

conservers, zealots, advocates and statesmen.

(vi) Structural-Functional Model : This model advocated by Talcott Parsons, involving the
concept of Social System™ as a given and the society in terms of its structures and functions. A
structure, according to this approach, is a pattern of behavior that has become a standard feature
of a social system. Further, a function denotes the impact of a structure on another structure and
the interrelationships among various structures. Fred Riggs has successfully applied the ecological
and structural-functional approaches in his analysis of societies and their administrative systems.
His typology of "agrarian-transitia-industria” systems, developed in 1957, was superseded by the
typology of "fused-prismatic diffracted” societies that was constructed in 1959. For the, past thirty
years or so, Riggs’s model of prismatic society and its administrative system known as "sala" has
ruled the contemporary model-building scene in Comparative Public Administration. Despite
criticisms and certain inherent methodological limitations, the prismatic-sala model has fascinated
the students and practitioners of Public Administration in "developing™ countries.

(vii) Other models developed by Paul Meyer, F.M. Marx, and Brain Chapman, emphasizing on
the comparative study administrative organisation and Civil Service System in the western

developed countries.
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3.6 Comparative Models of Fred Riggs: Agrarian-Industria Model; Fused-
Prismatic-Diffracted Model

Ferrel Heady says that Riggs’s book “Administration in Developing Countries: The Theory of
Prismatic society” (1964), continues to be probably the most notable single contribution in

comparative public administration.

Fred Riggs used three analytical tools to explain his administrative theories. These are: 1)

Ecological approach; 2) Structural- Functional approach; and 3) Ideal Models Building approach;

Ecological approach studies the dynamics of interaction between administrative system and its
environment consisting of political, social, cultural and economic dimensions. It assumes that
administrative system is one of the various sub-systems of society and is influenced by other sub-

systems and in turn, also influences them.

He adopted the structural- functional approach in explaining the administrative systems from

ecological perspective. According to the structural- functional approach, every society has various
structures which perform specific functions. Riggs identified five functions which are performed
in each society. They are political, economic, social, symbolic and communicational functions. He

stated that, same set of functional requisites apply to an administrative sub-system.

Based on structural- functional approach, Fred Riggs has constructed two ‘ideal models’ to explain
the administrative systems in a comparative context. These are 1) Agrarian-Industria Model and

2) Fused- Prismatic- Diffracted model.
1.6.1. Agrarian- Industria Model:

Riggs developed the Agrarian- Industria typology in 1956. In this model, he distinguished between
two types of societies- on the one hand, there are societies dominated by agricultural institutions
wherein it mainly prescribes for ascriptive values, particularistic norms, the patterns of
administration are much diffused and the system is based on deferential stratification. Such types

of administrative system can be found in Imperial China.

On the other hand, there are societies dominated by industrial institutions wherein it mainly
prescribes for achievement values, universalistic norms, the patterns are very specific and the

system is based on egalitarian class. Such types of administrative system can be found in USA.

( )
L 0



In the following year (1957), Riggs postulated an intermediate model called ‘transitia” which bears
the features of both agrarian and industria and thus represents a transitional society. But it faced
several criticisms as does not provide sufficient mechanism to study mixed- type societies.

Consequently, Riggs abandoned this typology of agrarian- transitia and formulated another model
which is improvised as fused- prismatic- diffracted model.

1.6.2. Fused- Prismatic- Diffracted Model:

This model represents the underdeveloped, developing and developed societies respectively. To
quote Riggs, “traditional agricultural and folk societies approximate the fused model, and modern
industrial societies approach the diffracted model. The former is ‘functionally diffuse’, the latter
‘functionally specific.” Intermediate between these polar extremes is the prismatic model. It is
called the prismatic, because it is the prism through which fused light passes to become refracted”.
Thus a fused society is one in which a structure performs a large number of functions. On the other
hand, a diffracted society is one in which structure performs a limited number of functions. In
between these two polar types, comes the category of prismatic society. It is a transitional society
and hence combines the features of both. It refers to a society that is semi- differentiated, selective,
poly-functional and standing midway between an undifferentiated fused society and a highly
differentiated diffracted society.

Riggs elaborated the administrative subsystem of Prismatic society which is known as “Prismatic-
Sala model.

3.7 Prismatic Sala Model

In this Model, Riggs analyzed the interaction between the administrative system and its
environment in prismatic societies. Here ‘prismatic’ represents the prismatic society (transitional

or developing society) and ‘Sala’ represents the administrative sub-system of a prismatic society.

Here he identified the following features of Prismatic- Sala Model:
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1. Heterogeneity: — In this type of system, there are different kinds of patterns, rules, systems
& viewpoints. This society is a blend of elements of “‘chamber” of fused society & “bureau”
of diffracted society. Thus the heterogeneous groups where the qualities are not alike are
seen in this Model.

2. Formalism: - This is the second most important feature which shows a wide gap between
theory & practice i.e. what is formally prescribed & effectively practiced. It shows a
distinction between norms & realities.

3. Overlapping: — This features shows that differentiated structures of a diffracted society co-
exist with undifferentiated structures of a fused society. This denotes overlapping of
administrative behavior of both the societies.

Overlapping in sala, refers to what is described as administrative but which is actually

determined by non- administrative criteria, that is , by political, economic, social, religious

or other factors. It has five different aspects:

a) Nepotism: Riggs says that ‘sala’ is characterized by nepotism in recruitment.

b) Poly-normatism: this means the co-existence of modern and traditional ‘norms’ leading
to lack of consensus on norms of behavior.

c) Poly-communalism: this means simultaneous existence of various ethnic and religious
groups in a hostile interaction with each other. Riggs calls them ‘clects’, that is, club
plus sect.

d) Bazaar- Canteen model: This sub-system of a prismatic society combines the elements
of market economy of diffracted society and traditional economy of fused society. Such
a situation produces a kind of ‘price indeterminacy’ and fluctuation.

e) Authority versus control: The authority structure of a prismatic society is highly
centralized and concentrated while the control system is highly localized and dispersed.
Hence, a prismatic society has an ‘unbalanced polity’ in which administrators dominate

the politico- administrative system.

In 1973, Riggs revised his prismatic theory in his book “Prismatic Society Revised” in which he
replaced the one dimensional approach (i.e., differentiation) with two dimensional approach (i.e.,
differentiation and integration ) . A prismatic society, according to Riggs, is characterized by a
growing degree of structural differentiation but not matched by an equal degree of integration
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(coordination). This integration lag is reflected in almost all aspects of the functioning of a

prismatic society.

3.8 Decline

The beginning of the 1970s saw the decline of the comparative public administration. In 1971, the
Ford Foundation terminated its financial support to the CAG. In 1973, the CAG itself was
disbanded and merged with the International Committee of the American Society for Public
Administration to form a new Section on International and Comparative Administration (SICA).
Its major journal The Journal of Comparative Administration ceased to publish from 1974, after
five years of existence. Its legacies were absorbed into the larger field of political science and
public administration. On failure of comparative public administration, Robert T. Golembiewski
said, “Public administration should take full notice of the fact that comparative administration’s
failure rests substantially on a self-imposed failure experience. It set an unattainable goal, that is,
in its early and persisting choice to seek a comprehensive theory or model in terms of which to
define it”. Similarly, Peter Savage, who served as the editor of The Journal of Comparative
Administration (published for a five-year period from 1969 to 1974), observed, “Comparative

administration started with no paradigm of its own and developed none.”

In spite of these obstacles, in the 21% century public administration has successfully managed to

survive itself because of its relevancy or significance.

3.9 Significance

There are two factors that make comparative studies significant. The first factor relates to the
academic study of Public Administration. It is believed that through Comparative Public
Administration hypotheses, generalizations, models and theories can be constructed which can
collectively help in the scientific study of Public Administration. The study of Comparative Public
Administration also contributes to a greater understanding of the individual characteristics of

administrative systems functioning in different nations and cultures. Besides, comparative studies
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also help in explaining factors, responsible for, cross-national and cross-cultural similarities as

well as differences in the administrative systems.

The second important function of Comparative Public administration relates to its relevance to the
empirical world. Through study of comparative Public Administration, administrators, policy
makers and academicians can examine causes for the success or failure of particular administrative
structures and patterns in different environmental settings. It is interesting to find out through
comparative analysis as to which important environmental factors help in the promotion of
administrative effectiveness and which administrative structures function appropriately and

successfully in what type of environmental settings.

An administrator or policy maker can, through comparative studies of public Administration, have
greater insight into the process and strategies of administrative reforms. He can look at the
structures of administrative reforms adopted by, various nations and examine those strategies and
methods which can be helpful in his own country .In other words, through comparative Public
Administration, we learn about the administrative practices followed in various nations and then

we can endeavor to adopt those practices which can fit in our own nations and systems.

Apart from these points, it has stimulated interest on the part of its members in the problems of
development administration. It has also helped to eliminate the narrowness of provincialism and
regionalism. It has also played an important role in making the subject of public administration

broader, deeper and useful.

Lack of financial support, for a time, reduced academic interest in comparative administrative
research. The real work of public administration has, however, presented many opportunities, for
innovative comparative studies. For instance, there is today increasing inter-state interactions due
to globalization and liberalization policies dictated by international funding agencies and
influenced by the forces of international economic transactions. The interactive efforts in the
performance of states can thus be a good theme for comparative analysis. The issue of human
rights is currently engaging the attention of international institutions and national governments.
Comparative studies of human rights enforcement could be another major area of comparative
study. There is yet another trend noticeable in governmental circles- the co- production of results

in the public sector. Public bureaucracies, private firms, voluntary agencies and community based
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organizations are coming together more and more, blurring the distinction between public and
private management. Now in different situations, the nations are promoting co-production and
creating a climate of networking of governance. All these go to constitute a new thrust toward

comparative governmental analysis.

3.10 Summing Up

e Comparative Public Administration refers to a comparative study of government
administrative systems functioning in different countries of the world.

e Itstands for cross-cultural and cross- national public administration.

e |t has two basic motivational concerns: 1) theory- building, and 2) administrative problems
of the developing countries.

e It has a purely scholarly thrust, as opposed to professional.

e The most important single contribution to the growth of comparative public administration
came from the Comparative Administration Group( CAG) in the year 1962.

e Ferrel Heady identified four conceptual approaches in comparative public administration;
this are- Modified traditional, Development orientation, the general system model building,
and Middle range theory formulation.

e Apart from those approaches, there are Bureaucratic System Approach, The General
System Approach, The Development Administration Approach, The Decision-making
Approach, Anthony Downs Model, and Structural-Functional Model.

e Fred W. Riggs desired, CPA was to be ‘empirical, nomothetic and ecological- that is, to
put crudely, factual and scientific, abstracted and generalized, systematic and non-
parochial.

e Fred Riggs used three analytical tools to explain his administrative theories. These are:
13) Ecological approach; 2) Structural- Functional approach; and 3) Ideal Models
Buildingapproach.

e Riggs developed the Agrarian- Industria typology in 1956. In this model, he distinguished

between two types of societies- agricultural institutions and industrial institutions.
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Another model formulated by Riggs is, Fused- Prismatic- Diffracted model represents
theunderdeveloped, developing and developed societies respectively.

In the Prismatic-Sala Model, Riggs analyzed the interaction between the administrative
system and its environment in prismatic societies. Here ‘prismatic’ represents the
prismatic society (transitional or developing society) and ‘sala’ represents the
administrative sub- system of a prismatic society.

In this model, he identified these features of Prismatic- sala model: heterogeneity,
formalism, overlapping.

Overlapping in Sala, refers to what is described as administrative but which is actually
determined by non- administrative criteria, that is , by political, economic, social,
religiousor other factors. It has five different aspects: Nepotism, Poly-normatism, Poly-
communalism, Bazaar- Canteen model, Authority versus control.

In 1973, Riggs revised his prismatic theory, in which he replaced the one dimensional
approach (i.e., differentiation) with two dimensional approaches (i.e., differentiation and
integration).

Through Comparative Public Administration hypotheses, generalizations, models and
theories can be constructed which can collectively help in the scientific study of Public
Administration.

CPA relates to its relevance to the empirical world. Through study of comparative Public
Administration, administrators, policy makers and academicians can examine causes for
the success or failure of particular administrative structures and patterns in different
environmental settings.

There are today increasing inter-state interactions due to globalization and liberalization
policies dictated by international funding agencies and influenced by the forces of
international economic transaction which made CPA much more relevance.

Public bureaucracies, private firms, voluntary agencies and community based
organizations are coming together more and more, blurring the distinction between
publicand private management.

Now in different situations, the nations are promoting co-production and creating a
climate of networking of governance. All these go to constitute a new thrust toward

comparative governmental analysis.
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3.11 Self-Assessment Questions

a) What do you understand by the term comparative public administration andhow is it

different from Public Administration?

b) Discuss about different types of approaches to study Comparative Public

Administration?
C) What are the contributions of Fred W. Riggs to Comparative PublicAdministration?
d) What are the main tools adopted by Riggs to analyze his Administrativetheories?

e) Explain the Prismatic- Sala Model formulated by Fred W. Riggs to analyse the

administrative system in developing societies?

f) What is the significance of CPA in the age of globalization?

3.12 Suggested Readings

a) Chakrabarty, B. & Chand, P. (2012). Public Administration in a Globalizing World:
Theories and Practices. Sage Texts Publication.

b) Singh, H. & Sachdeva, P. (2012). Public Administration: Theory and Practice. Pearson
Education South Asia.

c) Laxmikant, M. (2011). Public Administration. Tata McGraw Hill Education Private
Limited.

d) Bhattacharya M. (2001). New Horizons of Public Administration. Jawahar Publishers &
Distributors.

e) Rathod P. B. (2007). Comparative Public Administration. A.B.D. Publishers.
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4.1 Objectives
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4.2 Introduction
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4.3 Karl Marx and Bureacracy
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4.4 Lenin and Bureacracy
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4.5 Max Weber and Bureacracy
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4.6 Criticisms of Weber’s theory

65

——
| —



INATE FE STARR ACABE " og" 8 "T& NCeA" REIE AAETT T4 2 | ANGS
ARTAIT T MR ATPIES ToFa ofS eFg Tl (eI AEHe @2 NTHABE & A0 |
fBfeRlel IR 93 TG FIAF, WEfoH e SRZR T SRACAR ©© (@ FHA f=eorwos el
@ 2, O T F e Aetins Fiefieadre!, wwrel,

ToffF @I, PreTFel 4Fed 2/, ¢ WMcE e Fed I9TE I TR (3 HofTe IR, vt
©I¥ q3, "Bureaucracy and Representative Government"d ST ICARA | RTINS AT
T, TS, 1, N0eiel SRR AErsta@s nikigor=q FId2- e ar@ied Fafibee a@ss I
T PR | TR el 58l & AP Fest SR Wod GFEL G S, ©f
WY oA II6 IR 20F ST | SRANIT AEoF (@ (I4 I T F2A 01, ©f ATIF Seda
T FASE YA (Y TP ©IAR AR, LT Tl T ARFAT PNl I I (A
(T 1 SR (@ PTal® 2ftdiel 09, ©f (0 (S QSN wFel 8 @97e] F9{F daicaiy
T s ARt ¢ Sifs e e $w 1 JodR AT F9Y (4 ANA5 @ I A1 AR
FCAF G P FCAF I TAAGE@A GRAEE Aereec:d ddF [wavy [y wwens
TR FIOCITR QTR | Ol I (@ APDITE IETre MG W FAENS qHES (Fq ©f
afstary,

FAOE 70, THOq LTS & (77 | T wFel G 7 v Jfa 2| W_AG G (o
TN 9T TG e s, Ao e Hfafire aweres @ G2 7@, o @Rl
pfefofes, gl RGN (work system) B 201 RIS (AL WA IEA @ SERERR
gEefEs Woed @3 R Wegfos 0% SA@N zee TawaE AaEd S ¢ fon

TLF T (FHE ©f I @ 7 |

(efoe W, ©¥ "Max Weber and the theory of modern politics" &T3 JCeTC2A, SNASCHS
wRfAEe d3ael 2 e e Sfows a9 OB e e S F1, @R 4T
e (NS R wereg ANIfas Sty fdiae® F% (Social goal setting function) GREL

( )
L %



FACe R | ve A wfelie ol delflEs WeREE e W S AN e wAoml
@ BT I (T I I GO AT Y ATEOE@d WA ¢ FROCN OGN IF

AN NCATSAF &1 (R T S ST (F(q G177 8 Tfeged & (Wdl |

TNIL AENG Arge, qF2 FFF FA002 2R SERR @iy ffeamt, srefas qE awereas
e afkifrs aams ¢ FHma @3B oo e e 3@, o a3l emmfae ST
2RgS FCI, TR MG 3f et wifgerey efsfos =3

4.7 Post-Weberian Bureaucratic Theory

TG AATIL TN FACS 2 "public choice school" THEW ARPEHER | U2 SRA 2SI L
ST, TR, 5T, TR 432 Sy | O3 &R TS AN tE@d we! i ey e
FECR | AT FACIR afofee I A1 I SR CHFQ ANAR O (BT A1
T @ FIfe o afsfie amersifzeer [Rdt Toant a1, go abftre, 2iEfe e
fafen sereifas ST @TEAwaE GREET @

TS ¢ AlTerEd W ' G e FR1 @B @ SR AR [F! A AwereiiEs

ol TS b7 | 9= @ AR FIEHGT (NI FIBCCA 2% QiR SHAFHA A8 Creeniey 2!

YA @y & FACE THo? oFl o g Trepie o e ¢ o @fae gEam e

QHATAMA SCEF ANCENDA FCE | G2 OGH Aoy 278! I AN GIZE &) @ (g

Awiod A CT | (T WY 8 FACEGANE @G (S | G2 ESH (AR T2
fEoPIe o T €01 13 O oG A6 [Fe, (& [OT @ AL AT @ AN
Reafael T I, lieRTel, R fFegel, WeE *[ETel, ayfe wEeaE 9 a=Tabe
DI ifFre FCATR| SR AMF-2wi To [ egfen e ewg M, 931 wwereEs

YRR Sifgere (At @R wre o8 I |

67

——
| —



4.8 Questions for Self-Assessment

a) AR SO (RN I F1 9 A @AV ©wfBe STEHA 41
b) W SEAIET AeTeEs e [ 391

C) SRR TG WA Il T™AEF o TfoRg e F41

4.9 Suggested Readings

a) Albrow, M. (1970). Bureaucracy. London, Palgrave Macmillan.

b) Avasthi, A., and Maheshwari, S. (1977) Public Administration. Agra, Lakshmi Narain
Agarwal. (revised edition)

c) Bhattacharya M. (2001). New Horizons of Public Administration. Jawahar Publishers &

Distributors.

d) Beetham, D. (1974). Max Weber and the theory of Modern Politics. Allen and Unwin.
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5.1 Objectives

The unit under discussion intends to explore the role of non-state actor in the light of development

administration and its challenges.

5.2 Introduction

Development administration is essentially a statist project. The inclusion of non-state actors in
development is a post globalization phenomenon where it is posited as a smart alternative to the
state/government. Born out of the exigency of putting the newly independent nation into growth
trajectory by undoing the sorry legacy of underdevelopment under the colonial governance, the
concept of development administration had been brought into being. However, doing away with
the colonial legacy was not very easy as forming an exclusively indigenous administration at the
dawn of independence was practically impossible with the then rate of literacy and other Human
Development Indices. Consequently, the newly independent states were compelled to fall back
on the colonial bureaucratic structure with a few cosmetic changes to bring about an indigenous

feel in governance.  Hence, development administration was born with an avowed
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‘developmental’ objective and directionality. Hence, the birth of development administration was
more or less a state-led and bureaucratically managed initiative, which intend to bring about
overall development . As a faceless administrator bureaucracy is normally assigned with the duty
of implementing public policy, irrespective of political or ideological texture of the government.
Non state actors were rarely allowed to the development discourse. The non-state actors include
among others interest groups, social movements, Non-Governmental Organizations, and mass
media. However, of late, the perceptions on the role of non-state actors vis-a-vis governance in
general and the role of non-Governmental organization in particular has undergone a sea change
as public administration is conceived as a ‘network of horizonal and vertical linkages among the
organizations of all types- governmental, non-governmental and quasi -governmental”. Engaging
non-state actors in administration is a neoliberal agenda. As an essential precondition of neoliberal
dream of integrating global market, the non-state actors have been brought into the discourse of
development at the cost of state actors and bureaucracy. It was argued that non state actors would
gradually replace the state and government in provisioning public goods and services. Hence, state
/government has been dethroned from the development discourse with corresponding enthroning
of non-state actors. Despite the relentless advocacy of non-state actors in development by the
neoliberals, reality presents quite a distressing picture as non-state actors found to be incapable of
handling the challenges of development. Among the several non-state actors, NGO is perhaps the
most visible actor in development. Public administration in recent times, unlike in the past, has
roped in NGOs like many other civil society organizations in most of the developmental activities
as an equal partner of the state/government. Though it should be noted that civil society and NGO
are not the same, S group, action group, social movements, trade associations, women’s
organization, NGO and so on. There is no denying that NGOs have been in existence for a long
time but its role in public administration was felt only recently with the onset of globalization. It
has impacted the governance processes to a great extent. The state which has so long been at
centre of governing process has lost its predominance and relegated to one of the many service
providers citizens have at their disposal. Further, the rigid hierarchical and bureaucratic way of
management under classical public administration is given way to a post-bureaucratic style of
management based on flexibility, informality and close interaction among the multiple
stakeholders like private sector, public sectors, civil society organizations. State/Government
facilities and encourages the NGOs to take part in the policy making. Normally, NGOs are playing

a supplementary role in governance, but instances of playing a pivotal role in policy process
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cannot be entirely ruled out.

5.3 The Role of NGOs in Administration

The role NGOs performed in public administration can be summed as advocacy, mediation, lobbying,
activism monitoring, whistle blowing, educating to name a few. In the following section an attempt will be

made to explore the role non-state actors especially NGOs played in public administration in recent times.

Policy Making

Facilitating policy making is one of the most important roles performed by NGOs in recent times.
However, it would be a gross overstatement had we associated policy making exclusively with NGOS. In
fact, policy making was considered as an exclusive enclave ,strictly earmarked for senior bureaucrats and
specialists, other than elected executives. Allowing NGOs into that domain was a post-globalization
phenomenon. However, the said role is confined to exploration of possible course of action , making
suggestions or assessing the possible impact of any given policy. Such role of NGOs has endorsed by no
less than two very famous administrative thinkers Denhardt and Denhardt. They have argued that policy
making is what an agency or a host of agencies like private, public and NGOs have chosen to do or not to
do. The above argument has underlined the rising importance of NGOs in implementing and evaluating
government policies and programmes as and when they are called upon to discharge their duties. Owing to
their locational advantage of being a linking pin between governmental agencies and bureaucracy on the
one hand, and general people on other, it is very easy for the NGOs to establish a critical interface between

government and the people.

Policy implementation-

It is perhaps the most critical phase of public policy making. As an essential part of the public
policy making process, implementation is the means by which decisions are converted into
applications. It is as important as the formulation of policy. However, implementation part of
policy making gets the least attention (Gerston: ibid; Hogwood&Gunn: 1984). At least two factors
can be held responsible for it: first due to a popular misconception that the formulation of public
policy would automatically lead to the intended objective; and the secondly it does not get proper
attention because bureaucracy is largely entrusted with the task of implementation. Since
bureaucracy works in a sub-culture of impersonality and anonymity, the task of implementation of

policy decision remains outside the public glare. It was the publication of a book entitled
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"Implementation” in 1973 by Pressman and Wildavsky , which gave implementation its due
attention as an integral part of public policy making(Hogwood&Gunn: ibid). However, it should
not be treated as a single and isolated act. Rather, it is an integral part of interwoven stages of
policy making (Joseph Kasongo: 1999). Hence, considering the importance of the implementation
of policy, as stated above, NGOs have been assigned to implement public policy. Accordingly,
NGOs have been involved in the delivery of healthcare, education, human rights, emergency
relief, microfinance and so on. Further, NGOs also come handy for acquiring inputs and feedbacks

from the people on any given policy.

Service Delivery

Thanks to neoliberal scheme of things, NGOs are also included in the task of the delivery of
service so long done by the governmental agencies alone. Apart from self motivated stand of
voluntarism, NGOs are also assigned the duties of the delivery of services by the government. But
the track record of NGOs in delivering services is not very inspiring as NGOs are often plagued by
the problems of quality control, limited sustainability, poor coordination and amateurism.

Catalyst

Inclusion of NGOs in public administration, no matter whatever be the reason behind it, has
undeniably instilled a spirit of change. Such inclusion has facilitated grassroot mobilization and

group formation, and also helped disseminating information regarding policies.

Advocacy

Advocacy is considered to be another important strategy to disseminate information regarding
public policy and helps people to grasp the essence of a given policy so that they may avail the
benefit of that policy. Hence, in other words due to the relentless advocacy of NGOs, several
unaddressed issues of the society like protection of basic human rights, minority rights, rights of

the marginalized and voiceless people, environmental issues, displacement etc come to the fore.

Innovation

Innovation is a unique attribute of NGOs. It helps state to grapple with several intractable issues of
governance. In addition to its enviable flexibility, and excellent adaptability, NGOs are also

capable of experimenting with any unforeseen challenges. The recent unusual reliance of state on
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NGOs in development is indicative of this special quality of innovation.

Whistleblowing

Of late, NGOs are also known for its whistleblowing role. Despite constant monitoring of several
government policies and programmes, NGOs also play the critical role of whistleblower by
identifying any anomaly or discrepancy in governance.

5.4 Major Challenges of NGOs

Having said that, NGOs should not be couched as the only panacea of all sorts of administrative
malfunctioning and crises. There is no denying that allowing non-state actors especially NGOs in
governance bring a fresh air of plurality and cooperation. But a few challenges that are associated
with third sector cannot be denied. This section mainly casts some light on the challenges of non-

state actors especially NGOs.

First, the major challenge of NGO-led development that one would identify is the issue of
transparency and accountability. Unlike the state/government-led model of development with its
traditional mechanism of ensuring and accountability, NGOs do not have any reliable mechanism
of ensuring and accountability. Further, upholding democratic values like equity and
responsiveness may not be possible in NGO-led development. Secondly, due to its funding
constraint, often NGOs ceases to be independent agency and becomes an appendage of the donor.
Thirdly, overall financial constraints associated with NGOs have often badly circumscribed the
functioning capability of NGOS. Fourthly, the irregular financing, erratic regulation, lack of

coordination , fragmentation and so on often marred the effectiveness of NGOs.

5.5 Bureaucracy as State Actor

It is the permanent wing of the government which keeps the continuity of public policy making by
implementing public policy with professional dedication. Though primarily concerned with the
implementations of policy decisions, bureaucracy sometimes also acts as policy makers. Despite
the pivotal role of bureaucracy in public policy making in general and implementation of policies
in particular, the danger of administrative evils cannot be entirely ruled out. Most disturbing fact
of administrative evils is that they do not originate with the failure of bureaucracy. In fact, in most

instances they originate with the meticulous performance of bureaucracy. Incidentally, we can cite
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an interesting book by Guy b. Adams and Danny L. Balfour , entitled 'Unmasking Administrative
Evil'. " the notion of organizational evils merely conjures up images of pollution, mismanagement,
corruption or law breaking." But the authors argue that there is something beyond this:
organizations inflicting pain and suffering unto death willingly. Not inadvertently or accidentally.
They have many examples, from the clear one of the holocaust to the murky one of the Challenger
disaster. And this administrative evil is organizational, formal, rational, efficient evil-not the work
of crazy leader, personal failing, lax controls or racist ideologies. Though these may be involved,
they would be less consequential without modern organizations and their efficiency and
professionalism. They argue that there is 'an inherent characteristic of modern organizations that
allows evil to be administratively 'sanitized’, accepted as rational and proper in terms of
efficiency, and the masking may be inadvertent”.Implementation of public policies requires four
elements viz. translation ability, resources, limited numbers of players and accountability
(Gerston: ibid)

Translation Ability- In public policy making the major problem is the incompatibility between
the objectives of the policy makers and the level of comprehension of the bureaucrats who are
assigned with the duty of implementing those policies into action. Apparent ambiguity and
fuzziness of the policy decisions often pose a serious challenge to the implementation of public
policy. Hence, there should be proper clarity about the policy and the way how it is to be carried

out. are key translation requirements for doing the job correctly.

Resources- The success of public policy is also largely contingent upon the proper arrangement of
resources. This is more so in the implementation of public policy, as the implementors of public

policy (normally the bureaucracy) do not have the direct access to resources.

Limited Numbers of Players- For the proper implementation of public policy there should be a
limit in the number of agencies involved in the task. For, too many players might jeopardize the

entire policy making process as they engender confusion and unnecessary competition.
Accountability- Last but not the least is the element of accountability, which plays an equally

important role in implementing public policy. But unlike the elected policy makers, who are

answerable to the electorate, bureaucrats are serving the tenure service as permanent cadres, only
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tied by the service conduct rule.

However, complying with the above conditions does not necessarily guarantee the proper
implementation of public policy. As there are several intervening variables, which might disturb
the implementation process viz. post-decision bargaining, new priorities, poor oversight, and so on
(Gerston: ibid). Almost in similar vein Hogwood and Gunn argue that the 'perfect implementation'
of public policy is 'unattainable'. Drawing on Herbert Simon, especially his 'bounded rationality’,
Hogwood and Gunn have identified ten factors which have to be satisfied if perfect

implementation were to be achieved:

First, there are certain circumstances beyond the control of the administrators in policy making.
For example, the success of any agricultural policy, no matter how well conceived and relevant
that might be, is contingent upon the climatic conditions over which administrators have little
control. Administrators should remain alive to these kinds of factors in implementing public

policy.

Second, for successful implementation of public policy, there should be 'sufficient resources and
time available to the programme’. In reality implementation process often fails because either 'too
much is expected in too short a period or the paucity of grants crippled the implementation

process.

Third, for successful implementation of public policy, mere availability of resources is not
sufficient. In fact, the implementation process calls for a proper coordination of 'money,
manpower, land, equipment, etc. For example, any temporary resource crunch can be managed,
but the non-availability either of the stated elements can jeopardize a policy.Fourth, the
implementation of public policy is often hampered if it is based on faulty theoretical base. Fifth,
for smooth implementation of public policy there should be brief and direct relationship between
cause and effect with little or no intervening links. Since "longer the chain of causality, the more
numerous the reciprocal relationships among the links and the more complex implementation
becomes”. Sixth, for perfect implementation implementing agency should be single instead of
plural. In other words implementing agency should not rely on others to implement a particular

policy. Hence, the dependency should be minimal in number and importance. Seventh, "there
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should be complete understanding of, and agreement on, the objectives to be achieved and that
these conditions should persist throughout the implementation process". Eighth, for the successful
implementation of public policy the objectives should be 'specified in complete detail and perfect
sequence'.Ninth, for smooth implementation there should be proper coordination among various
elements or agencies involved in the implementation process. Hood argues that for perfect
implementation it is necessary to have a completely unitary administrative system "like a huge
army with a single line of authority’ with no compartmentalism or conflict within.Tenth, finally
the implementation also requires perfect cooperation between those in authority and those to

whom the policy is directed. (Hogwood and Gunn: ibid).

5.6 Concluding Observations

In the foregoing analysis an attempt has been made to discuss the role of non-state actors in the
background of the challenges of the development administration. It is true that non-state actors
have had a long presence in development discourse. However, it did not get formal shape until the
onset of globalization. Globalization with its ultimate objective of unification of global markets,
has literally opened the floodgates of labour and capital with resultant challenges of governance.
Under the circumstances, non-state actors and civil society organizations got a huge impetus, as
the decapitated state actors were not in a position to handle the challenges of governance.
Consequently, NGOs have been roped in the development sector as partners of the
state/government. From policy making, policy implementation, service delivery to advocacy and
whistleblowing, NGOs have been playing supplementary role to the state/ government. Having
said that, the paper argues that one should not overlook the challenges of non-state actors like
problems of accountability and transparency financial constraints and so on. Finally, the
development administration should not include non-state actors alone. For a holistic understanding
of development administration there should be a proper collaboration between non-state and state

actors.

5.7 Self-Assessment Questions

a) What is Development Administration?
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b) Write a detailed note on the role of non-state actors like NGOs in Development Administration.

¢) Write a note on bureaucracy as a state actor in Development Administration.

5.8 Suggested Readings

a) Bhattacharya, M. (2001). New Horizons of Public Administration. Jawahar Publishers &

Distributors.
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a) Write a detailed note on the theories of development.
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7.1 Objectives

After reading this Unit thoroughly you should be able to:

» Explain the various contemporary approaches to the study of Public Administration;

» Know the meaning and definitions of public choice

» Understand the importance and basic features of Public Choice Approach;

» Describe the context of emergence and various features of New Public Management
and Public choice approach;

» Understand the various contemporary approaches like critical approach, Feminist
approach and Post-modern approach to the study to Public Administration;

» Discuss the basic features of critical approach, feminist approach and post-modern

approach to the study of Public Administration.

7.2 Introduction

Public Administration is one of the most dynamic and responsive disciplines of social sciences.
Through constant changes, reforms, adoption of new ideas, response to socio-political context and
changed scenario it has been re-shaped and re-designed time to time. The root of such
paradigmatic changes has to be found in the context of the advancement in information
technology. Revolutionary changes in the information technology and means of communication
had a profound impact over public administration or public management system. The main
economic as well as socio-political context for the advent of these new perspectives has been the
LPG context (Liberalization, Privatization and globalization) in the wake of new liberalism. The
wake to globalization brought about new form of dialogue and collaboration among public, private
and civil societal organizations that enhanced transparency and accountability and created positive
conditions for a fair and open competition while expanding access so that everyone can participate
and benefit from newly emerged knowledge-based economy system led by new liberal policies.
(Bhattacharya, 2013:330).

One of the important factors responsible for the introduction of these new
perspectives like public choice approach new public management etc., it may be argued was the
never-ending conflict between classical notion of bureaucracy (rigid, strict, order uniformity and
hierarchical) and democracy (transparent, flexible, responsiveness) which have been discussed by

numerous scholars and academicians. Bureaucracy, by the late 1960s, apart from facing criticisms

( )
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like antidemocratic in character also dubbed as ‘overpaid’, ‘overweight’, ‘coffee drinking-
nonproductive government officials’ in USA and Europe (Coven, 2009:139). The growing
dissatisfaction with the classical notion of bureaucracy exposed continuously in the academia as
well as in day-to-day life by a host of phrases like ‘bureaucrat bashing’, ‘burcaupathology’,
‘bureaucratic culture’ and ‘bureau mania’. Even the politicians since late 1960s during their
political campaign started to criticize bureaucracy and promised the voters to make government a
more flexible rapid and responsive. George Wallace in his presidential campaign in 1968 curse
bureaucrats as they were “overpaid, arrogant, non-responsive, lazy and pointly headed” (Quoted in
Coven, 2009:142). Unlike the previous statement from Roosevelt to John Kennedy the former US
Presidents who used to get widespread support for expanding the government’s size and scope, the
political scenario and common perception got radically changed towards government — governed
relationship since 1970s. Following George Wallace political personalities like Jimmy Carter and
Ronald Reagan also criticized bureaucracy and over-government in 1976 and 1981 respectively.
Reagan, in his inaugural presidential address stated, “Government is not the solution to our
problems; government (itself) is the problem.” (Quoted in Coven, 2009:142). This anti
bureaucratic antipathy of the common people inevitably created demands for more efficient,
accountable, flexible, speedy and responsive administration and led to the re-invention of
governance from newly emerging orientation. The bureaucracy — democracy conflict in the 1970s
and 1980s in USA and broadly in the most parts of the world brought some profound changes in

the realm of public service delivery as well as in governance.

7.3 Public Choice Approach: Meaning and Definitions

Public Choice Approach (henceforth as PCA) gained prominence during the late 1960s
early 1970s. Originated as a profound response against the unproductive bureaucratic structure in
public administration the PCA basically favored democratic, people oriented and decentralized
administration. PCA ascribes huge importance to the economic aspect of political processes,
institutions and public policy with an objective to focus on efficiency and rationality in service
delivery. It believes in expansion of public choices through expansion of diverse decision making,
institutional pluralism, devolution of power structure, flexibility in administration and popular

participation.

The origin of PCA is generally attributed to Duncan Black who investigated the rationale
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of group decision in any administrative system. However, Vincent Ostrom is popularly known as
the chief exponent of PCA, who, in his seminal book The Intellectual Crisis in Public
Administration claimed, “Bureaucratic structures avenues but not sufficient structures for

productions and responsive public service economy.” (Ostrom, 1994 : 6 —7)

Public Choice Approach is considered to be an application of economics to understand
politics and administration. It presents individual as a rational, methodological and economic man
who is basically a utility maximizer, whereas politicians and bureaucrats are vote-maximizers and
self-aggrandizers respectively. Apart from Vincet Ostrom some prominent contemporary thinkers
and administrators who had been subscribed to the basic notion of PCA were: Anthony Downs
(1967), James Buchanan, Gordon Tullock, William Rikert, Olson, Niksanen, Mitchell and
Openhiemer. The basic argument presented by these proponent of PCA is that an individual actor,
be it a manager or a client, is a utility maximizer who is always in search of increasing net
benefits. From such an argument Dennis Mueller defines PCA as “the economic study of non-
market decision making, or simply the application of economics to political science: the theory of

the state, voting rules, voter behaviour, party politics, the bureaucracy and so on. (Mueller, 1970)

7.3.1 Basic Features of Public Choice Approach:
Anti-bureaucratic Approach

The origin and development of PCA in the 1970s indicates that PCA, by nature is anti-
bureaucratic. It sees bureaucracy as an unproductive, over-paid, self-centric, non-responsive and
pointly-headed element of governance. Denouncing the very notion of existing bureaucratic
culture during 1970s in USA and broadly in Western Europe it used vilifications to describe the
nature of bureaucracy, like bureaucrat-bashing bureau-pathology, bureaucratic culture and bureau-

mania etc.

Encouraging Institutional Pluralism

Public choice approach believes in ensuring as well as expanding institutional plurality for the
sake of ensuring better service delivery system. It argues that institutional pluralism is the only

mean to meet the multiple choices or preferences of the consumers, the common people.




Application of Economic Logic

Public choice theory in Public Administration applies economic logic of market and preferences
regarding the problems of public service distribution. So far the question of efficiency and
rationality in service delivery is concerned the PCA applies economic logics to the study of
political processes, institutions and public policy. Thus, it promotes competition and economic
logic of market in the delivery of public services.

Democratic Decision-making

Public choice approach to public administration stands for diverse democratic decision making
system. Therefore, it promotes democratic decentralization and popular participation in
administration. Unlike strict and centralized bureaucratic system PCA advocates structural
decentralization within the decision-making bodies for the sake of better participation of people to
the political as well as administrative structure. It firmly believes that decentralization or
devolution of power within the administrative bodies will automatically reduce public monopolies

to a minimum level, which ultimately will reduce the role of the state broadly.

Notion of Rationality

PCA considers the political actors as inherently and exclusively rational. According to the
proponents of PCA people tend to do the best they can at any given situation. They try to be able
to rank alternatives according to their references and ultimately choose the most desired
alternative from among the given choices. In this connection the PCA claims that politics should
not merely be seen from only a public interest perspective, rather it should be considered from a
utility maximizing perspective. In other words, PCA argues that the major actors of state and
society, being rational entities like policy makers, policy implementers, electors and all

stakeholders— all tend to maximize their self-centric goal from a rational perspective.

Methodological and Rational Individualism

One of the basic premises of PCA is that each individual, being the primary entity is driven by
self-centric interest. Being methodological as well as rational an individual whether he is a
bureaucrat or politician, is guided by some general principles of rationality. This individual, as

envisaged by Joseph Schumpeter is ‘methodological individual’ who should be regarded as the
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basic unit of decision making as well as the primary unit for whom a decision is made.

Democratic Administration

The PCA advocates in favour of democratic administration in terms of devolution of power from
center. Since it believes in expansion of choices to the individual it opposes any single centered or
mono-centric administrative power based on hierarchical administrative structure of power. Since
PCA considers, bureaucracy as antithetical to public interest it advocates for more democratic
administrative system which can expand individual choices or preferences at any given situation.
It believes in stimulating healthy and democratic competition in market to maximize efficiency

from a consumer oriented approach.

The sum up, it may be argued that PCA emerged as a critical perspective against the role
of state and its bureaucracy. Based on the idea of methodological and rational individual the PCA
exposes the loopholes of government in terms of failure in service delivery, bureaucratic egoism
or bureau-pathology. It explores the very relationship between the state, its administration and

individual to conceptualize the role of government and market from economic perspective.

7.4 New Public Management
7.4.1 Meaning and Basic Assumptions, Emergence of NPM Movement

In response to the growing dissatisfactions to shortcomings of bureau-pathological nature of legal-
rational authority in most parts of the world efforts have been made to find ways to deliver public
service more effectively and efficiently to deal with the pathological and dysfunctional aspects of
bureaucratic behaviour. This demands got huge impetus in 1980s due to the huge impact of
globalization and new liberal economic policies which remarkably re-invented governance
committed to the more responsive bureaucracy and accountable governance. This new face of
public management system was known as New Public Management (or NPM paradigm). This
NPM paradigm shifted the nature of governance from classical, hierarchical, bureaucratic
management to new ways of governance in terms of New Public Management and its main engine

known as e-governance (Chowdhry, 2003:157).

New Public Management, to be very specific is the most influential outcome of the new
incarnation of public administration in the wake of globalization and liberalization since the last
quarter of the last century. Based on the basic premises of new right theory the NPM emerged as a

revolutionary movement in public administration which redefined and redesigned the traditional
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public administration or public management system. Christopher Hood, one of the earliest
proponents of NPM defined it as “new set of experiments in public sector management informed
with the market principles of efficiency and economy to make ailing public sector effective”
(Chakraborty, 2012 : 111). Contemporary administrative thinkers labeled NPM with various terms
like “first wave of public sector management’ (Mark Bevir), ‘business type managerialism’ (Hood,
1991), ‘market based approach to public administration’ (Lan & Rosenbloom, 1992),
entrepreneurial government (Osborne & Gaebler, 1992) and so on. Whatever may the name or
phrase be, the point of unanimity among these scholars is that all of them have claimed NPM as a
new revolution in public sector management that is based on an efficient and cost-effective system
which emphasizes on performance appraisal, managerial autonomy and market based new liberal
economy. According to Hood, “NPM may be regarded as a marriage of opposites, of which one
partner being the new institutional economics, while the other is a set of successive waves of

business-type managerialism.” (Hood, 1991)

The very emergence of NPM can be traced back to the measures of administrative reforms in the
west in response to the ailing public sector and the utter failure of bureaucracy. It originated in the
womb of new liberal or new right theory of mid 1970s that brought new challenges of
liberalization, privatization and globalization popularly known as LPG paradigm in public
administration. The conceptual root of e-governance can be traced back to Minnow-Brook-II
(1988) paradigm of public administration in the context of globalization, and the revolutions in
science and technology, that led to the revolutionary changes in the means of communication.
Governing electronically is one of the many outcomes of New Public Management paradigm that
favours decentralization, efficiency, rapid policy implementations and accountable governance.
Since 1990s the world has witnessed this transition as a consequence of the profound impact of
globalization throughout the world, which has drastically changed the service delivery system
from a people oriented perspective. In this respect e-governance is coeval with good governance.
In this contemporary era of 21% century the public service quality has been changed remarkable
with the introduction of ICT in governmental sectors. Moreover, this ICT based governance, or the
e-governance has underpinned an evolving process in the reconfiguration of the very nature of
public and social policy, with implications for public administration, public management system
and political power. (Henman, 2010: 3)




7.4.2 Salient Features of NPM —

3-Es

NPM paradigm ascribes most importance over 3Es, i.e. efficiency, effectiveness and economy. It
strongly argues for ensuring effective and efficient service delivery in public sector management.
At the same time it tends to make governance economic by taking different attempts for the sake

of cost-cutting measures in service delivery.

Empowering the Citizens

Unlike traditional public sector the NPM paradigm promotes efficient and effective governance
for the sake of making citizens empowered in terms of consuming the public services of different
types. It sees citizens as the most importance consumer and argues to put citizens at the centre of
each governmental service and policy domain. The chief focus of NPM paradigm is the people
whom it embraces as the primary and most important client who, unlike traditional status of being

passive recipients of governmental services, will become an active client or consumer.

Customer-Driven Governance

One of the basic features of NPM movement is lying in its objective of making public sector
exclusively customer driven. It ascribes importance over ensuring multiple choices to the clients,
the people in any matter related to service delivery. It advocates for a customer driven
administration based on equity, skill, accountability and entrepreneurialship. Unlike traditional
rigid bureaucratic structure the NPM paradigm elevates citizens to the centre of everything.

Market Oriented Governance

NPM adopts market mechanism in place of rigid bureaucratic mechanism. It belies in competition,
goal orientation and customer-centered mechanism which it firmly believe can be the best

remedy for ailing cash strapped public sector.

Contracting Out of Services

The quasi market mechanism of NPM promotes rampant privatization and contracting out
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techniques to ensure better management in service delivery. Like private enterprise it argues for
private sector managerial practices to replace traditional bureaucratic model with flexible market
driven techniques. In other words, NPM through adopting tools of contracting out of public
services tends to redesign ailing public sector as performance based organization. (Chakraborty,
2012 :120)

Competitive and Enterprising Government

NPM paradigm is basically the reconstruction of public sector that believes in earning money
through revenue generation instead of mere spending. Like private enterprise it advocates for a
competitive quasi market mechanism among service providers for better service delivery system

as well as for protecting public sector from being bankrupt.

Anticipatory and Decentralized Government

The new orientation of market-driven management system emphasizes on anticipatory
governance which, instead of being responsive to the problems will act proactively even before
the occurrence of the problem. It will be driven by strategic and by visionary approach to

anticipate any challenge even before it emerges.

Reinventing Government through downsizing

The NPM paradigm, in response to the growing dissatisfaction towards rigid bureaucratic
management, known as ‘bureau-mania’ since 1980s tends to downsize government by
reconstructing or reorganizing public sector through a quasi market driven entrepreneurial like
management. It gained ultimate momentum due to the new policies initiated in 1980s and
1990s by Ronald Reagon in the USA and the then Prime Minister of UK Margaret Thatcher.
In their seminal work Reinventing Government: How the Entrepreneurial Spirit is
Transforming the Publi Sector firmly argued for transforming the bureaucratic government

into an ‘entrepreneurial government’ (Medury, 2016 : 169).
7.4.3 Drawbacks of New Public Management

The NPM movement, though attempted to create a new entrepreneurial or consumer-oriented

approach in public sector management had been suffered with certain drawbacks in terms of
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ensuring institutional values, universality, socio-cultural concerns and methodological issues.
According to Christopher Hood (1991) the NPM paradigm could not go beyond superficial level
with least remedial measures to the existing weaknesses in public sector (Chakraborty, 2012: 121).
Even the claim of cost-cutting management system seemed only a ‘tall talk’ as it ultimately failed
to ensure a proper cost-effective government so far the question of cost per unit is concerned. The
major criticism against NPM is that in the name of promoting market friendly and client driven
management system it actually served the elite group of new managerialism, like the top
managers, officials, management consultants etc. (Chakraborty, 2012 : 121). Even NPM paradigm
is often criticized for lacking any clear-cut policy guidelines for privatization initiatives and also

for lacking any serious concern towards creation of new institutions and institutional values.

To conclude, it may be claimed that the NPM movement had been the ultimate response to the
growing dissatisfactions and related disillusionment towards ailing bureaucratic state and
economic failure. It emerged with an aim to reinvent government to make it more efficient and
responsive. It has been that reform initiate with originated in west but in the wake of liberalization
and globalization soon amplified around the world including the so-called developing countries. In
response to the ailing and monolithic bureaucratic administration it propelled the state to embrace
values of market, competition, emphasis on performance measurement, efficient, productive and

cost-effective management system.

7.5 Critical Theory in Public Administration

The critical theory in social science has it root in the works of famous Frankfurt School
established in 1920s in Germany. Being developed as a philosophical and practical discipline it
ascribed huge importance over the humanization of public organizations which use to mark huge
impact on socio-economic life of individual (Bhattacharya 1998 : 19). Among the notable
members of this school some are: Max Horkheimer, Theodor Adorno, Herbert Marcuse and

Jurgen Habermas.

The ‘Critical theory of Society’ had been developed by the Institute of Social Research (the
Frankfurt School). Initially it had largely been ignored in Public Administration. Subsequently, it
got notable momentum for the application of critical social theory in Public Administration. In the

study of public administration the critical theory can be discussed through the lens of ‘legitimacy




crises’ doctrine envisaged by Jurgen Habermas, one of the leading members of Frankfurt School.
The basic assumption of Habermas’s argument lies in the unequal distribution of wealth across
society. He argues that a form of legitimacy crisis may appear is advanced capitalist societies due
to the existing fundamental contradiction between the capitalist interest and the interests of the
nation as a whole. Legitimacy crisis in advanced capitalist democracies increase because the
public policy makers use to get plunged between two conflicting imperatives, i.e. from one hand
they are expected to serve the interests of their nation as a whole; but when they try to prop up the
economic system (market) it ultimately benefits the capitalist wealthy class at the expense of most
workers (Knox, 2010). According to Habermas public policy makers use to avoid a legitimacy
crisis by engaging people and political actors through various symbols, ideologies, narratives and
language, which “not only manipulate the common people into desiring what has been

manufactured for them, but also leaves them feeling unfulfilled and alienated.” (Knox, 2010).

Habermas is of view that the over-bureaucratization in any capitalist society ultimately causes
serious concern about the social responsibility of the public bureaucrats. This has to be taken into
account from a critical perspective. The paradox remains in the conflicting relationship between
the interest of bureaucrats as a “self-aggrandizing form alienated from public” and the common
people’s interest (Bhattacharya, 1998). The critical perspective tends to focus on this fundamental
contradiction with public management. The expanding role of public bureaucracy is the result of
the common belief that any organization as well as management aims to produce predictable
results by manipulating human beings and materials. Moreover, the endless search for efficacy and
efficiency use to expand organizations and its bureaucratic system, which according to Mohit
Bhattacharya (1998: 21) lead human being in any public organization separated from one another
due at the operative level. The over emphasis on ideas of control, regulation, superior-subordinate,
efficiency etc. ultimately alienated the fellow workers from basic work force and create forms of
organizational distrust and occasional hostility to the working of public bureaucracy
(Bhattacharya, 1998). The critical perspective of public administration ascribes importance over
providing best remedy to this inherent contradiction in the formal superior-subordinate
relationship embedded in hierarchical structure of public bureaucracy. It firmly believes that a
proper-democratic ambience towards bureaucratic structure and management free from rigid

hierarchical impediments can only improve the organizational life.

7.6 The Feminist Perspective
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7.6.1 In search of a Feminist Discourse on Public Administration

Feminism in western political theory has a long tradition of rigorous thought and movement. But
in the realm of public policy and public administration it became significant only in mid-1970s as
a part of new social movement. It is basically the outcome of the symposium on “Women in
Public Administration” held in 1976 organized by the American Society for Public Administration
(ASPA), which ascribed permanent importance on gender sensitive issues and tried to uphold the
wretched or subjugated condition of women in public administration and governance
(Chakraborty, 2012). The basic objective of feminist perspective to public administration is to
promote the condition of women in public administration as well as in broader political sphere. It
raises serious questions against the existing realm of public policy and administration which,
according to the protagonists of feminism has systematically and structurally excluded women
from public sector. Therefore, the basic aim of feminists is to engender administration as well as
the entire public space for the sake of a gender-neutral administration based on the ideal of

equality.

The notable thinkers as well as activists who contributed to the development of feminist approach
to public administration are Camilla Stiver (2002, 2005), Lorraine D. Eyde (1973), Judin Mohr
(1973), Robert B. Denhardt (1976), Jan Perkins (1976), C. Pateman (1986), Kathy Ferguson,
Georgia Duerest lathi and R. Kelly.

The feminist approach in public administration is based on three fundamental factors, i.e. (i) the
inclusion of women-friendly governance or the socio-political inclusion of women in decision
making bodies; (ii) enhancing and ensuring political participation of women in public
administration; and (iii) reconstructing the stereotypical mind-set on the issue of gender in
administration (Bagai, 2016 : 125). So far the question of particular discourse on feminist
approach to administration is concerned, it may be claimed that feminist perspective in public
policy has been highly contextual and lacks any uniform component or dimension. But the only
point of unanimity among scholars is lying in its very objective that advocates for the need of
affirmative actions to ameliorate the status of women in the broader arena of public
administration. Generally, there are two discourses of feminisms in public administration,
namely— descriptive discourse and conceptual discourse (Chakraborty and Chand, 2012: 152). The
former focuses on the manifestation of underlying gender inequalities in public administration,

whereas the later category emphasizes on the need to re-conceptualize the existing dominant




philosophy of public administration.

The fundamental claim related to the feminist approach to public administration is that until and
unless women become one of the real stakeholders of the decision making process or political
institutions the goal of gender equality can never be achieved. It strongly argues for the just and
due inclusion of women in the decision making institutions and institutions of public bureaucracy.
Viewing through a gendered lens the descriptive discourse has tended to expose the underlying
gender-discriminations in the institutions of public bureaucracy as well as in the process of public
policy making. Such discourse has been followed by the conceptual discourse on feminist
perspective very recently, especially since 1990s, which is popularly getting familiar as gender-

governance.

7.6.2 Contributions of Camilla Stiver to the Feminist Perspective of Public Administration

Among the chief exponents of feminist approach to public administration the most influential is
Camilla Stiver who in her book Gender Images in Public Administration : Legitimacy and the
Administrative State (2002) argues for the equal inclusion of women in public agencies, gender
representation, gender empowerment through changing the stereotype male-dominated mindset
and gendered leadership. She, quite indignantly exposed the male dominations in public sphere
which has made women subjugated in the pretext of biology and gendered psychology which are
socially and culturally embedded. (Stiver, 2002 : 134). According to Stiver the public domain,
specifically the public institutions, agencies, bureaucracy — are influenced and shaped by the
existing power relations in society, which is basically associated with masculinity quite
structurally as well as systematically. (Stiver, 2002:3). Thus, she criticizes classical liberal ideas
which have always been moved around the dichotomy between public sphere and private sphere.
In the pretext of quality or neutrality its market ideology, specially the public sector activities have

always been structurally masculine.

7.6.3 The Leadership Discourse

Any literature related to the issue of feminism in public administration takes a critical approach
towards existing narratives on leadership based on patriarchal culture. Leadership is an important
parameter to understand the issue of gender governance as well as women empowerment in any

system. According to Georgia Duerst Lathi and R.M. Kelly the feminist discourse on leadership




ascribes importance over three important factors, viz. (i) the concept of gender power in
understanding leadership and governance; (ii) the conceptual as well as empirical researches on
the role of gender in public domain; (iii) to examine gender power in a spectrum of leadership and
governance discourse (Bhattacharya, 1996 : 356). The feminists strongly argue in favour of gender
inclusive policies for greater women representation in administrative structure so that an
alternative leadership pattern under women leaders may replace the existing masculine gender
biased structure of in administration. The contemporary debate over ‘politics of ideas’ and
‘politics of presence’ can be cited in this context, in which structural arrangements for the
inclusion of women in public institutions may be ensured. For example the 73 and 74"
Constitutional Amendment Acts in India in 1990s can be noted here, which ensured one-third
women representation in local democratic institutions (both Rural and Urban). However, after
three decades of such revolutionary attempts it has notoriously been found that in the name of
women representation the core power of decision making use to enjoy by the male member of
family of the women representative, specially by her husband or any other close relative. Thus the
much desired women leadership gets impeded in terms of proxy representation, pradhan-pati etc.
The leadership discourse on such issue, therefore strongly ascribes paramount importance over

enhancing leadership quality as a decision maker.

The sum up, it may be argued that the feminist approach to public administration exposes and
questions the structural discriminations in the existing administrative bodies. It advocates for
sensitive administrative values and attempts to ameliorate the subjugated status of women in the
decision making arena in the public domain. The basic objective of such argument is to eradicate
the culture of instrumental and systematic exclusion of women from public domain like decision

making bodies, public institutions, bureaucracy etc.

7.7 Post Modern Approach to Public Administration

The Modern and Post-Modern Conditions in Public Administration

The basic crux of post modern approach is inspired by an understanding that the organization of
science matters, which has been developed by Rosenau (1992) and Hollinger (1994) to a good
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extent. The conditions of post modernity tend to distinguish between the conditions in society and
in social research. The modernity and the post-modern conditions in advance western democratic
nations mark enormous impact over every aspect of different human civilization. In the realm of
public administration the post-modern conditions have created new orientations, new norms and

new forms of reasoning as well.

To understand the postmodern approach to public administration a sharp borderline
between modernity conditions and post-modern conditions is needed to be drawn which due to its
immensely complex nature as well as cross-disciplinary nature of public administration in social
science has become almost impossible to draw. However, from a broader perspective it can be
claimed that modernity may be characterized by rationalization, centralization, specialization,
industrialization and bureaucratization. These are the basic outcomes of modernity conditions
which have directly influenced the study of public administration. Moreover, the advancement of
science and power has created the basic hallmark of modernity in terms of industrial corporations,
integration and bureaucratic corporate state.

On the other hand, the postmodern conditions are characterized by fragmentations where
new trends towards decentralization, individualization and internationalization are seen (Bogason,
2005 : 236). Bogason (2005) has distinguished these two as:

Modern Rationalization

Postmodern Reasoning

Global Politics
Production

Mass Production
Integration

Interest Organization
Party politics
Bureaucracy
National Culture
Reason

Particular Interest
Consumption

Flexible Specialization
Differentiation

Social Movements
Personality Politics
Spontaneity
Imagination
Fragments

Source: Bogason, 2005: 236

In the context of public administration basic trends towards postmodern conditions to

focus on state and polity are quite challenging and complex as well. Broadly the post modern
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approach to public administration believes in de-bureaucratization and unlike traditional Weberian
paradigm it ascribes importance over flexible specialization and differentiation of many
categories. It believes in micro-level analysis without any predetermined set of tool or norm. In
other words, post modernism in public administration attacks the basic ideas and norms developed
by modernity or enlightenment. In some cases the post modernists use to deny or oppose the major
products of modernity like— increased industrial production, comprehensive representative
democracy and massive bureaucratic governments. Instead, the post modernism in public
administration tends to judge everything through deconstructing existing norms by a contextual
thinking and inductive reasoning. In this regard it denies any sort of preoccupied generalization
projected by modernity and tends to judge the feasibility and applicability of various theories of

public administration from a contextual analysis.

7.8 Self-Assessment Questions

a) What is meant by public choice theory? Discuss the major features of public choice approach to
Public Administration.

b) Critically discuss the salient features of New Public Management.
¢) What is Frankfurt School? Elaborate the critical theory in the study of Public Administration.
d) Discuss in details the Feminist perspective of Public Administration.

e) What is post modernism? Discuss the basic arguments of Post Modernism in the study of Public

Administration.
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Concept of Governance: Good Governance, Gender and
Governance, Green Governance, E-Governance and
Corporate Governance
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8.10Dbjectives

The main objective of this unit is to familiarize the learners with various forms of governance.
Learners will also be able to know about the features and working of these various forms.

8.2 Introduction

Since the last decade of twentieth century the ideas of Good Governance, Gender-
Governance, Green Governance, e-governance and Corporate Governance have emerged as the
remarkable outcomes of new paradigm of public administration. The idea of ‘governance’ gained
its prominence in the wake of neo-liberal economy and in the rise of pluralist democracy which
replaced the monopoly of state with growing market-centric administrative system. The enormous
impact of liberalization, privatization and globalization (LPG) over public administration, which
in fact had been the main outcome of neo-liberalism also made the distinction between
government and governance more prominent as the LPG paradigm used to undermine the state
monopoly, or in other words, declined the sovereign nation state and replaced that with plurality of
power structure. The expression ‘good governance’ has become a buzzword in the new Avtar of
public administration in post-globalization world in the twenty first century. But the central
questions that may be posed here are: why do we need to conceptualize ‘good governance’
especially when we already have an existing conceptual genealogy of the idea of governance? In
which respect does the idea of good governance different from that of the pre-existing idea of
governance? What may be considered as ‘good’ in the idea of good governance? So far the
question of its objective or effectiveness is concerned, it may be claimed that it had been

conceptually existed since the very dawn of organized political system doing good for its subjects.

8.3 Concept of Governance
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The word ‘governance’ had been derived from the Greek word ‘Kubernau’, which means
‘to steer” and in an allegorical sense it was first used by Plato. Having interpretations in different
languages including Latin and English, it denoted and symbolized ideas like ‘supremacy’,
domination, power, authority and control. (Kumar, 2013: 19). According to Bidyut Chakrabarty
and Prakash Chand (2012 : 124) the idea of governance indicates the emergence of a more plural
political world which declined the monopoly of Nation State, which they argued had been a clear

shift from government to governance.

In their renowned book Governance, Politics and the State (2000) Pierre and Peters
claimed that the term ‘Governance’ had its etymological root in the Fourteenth century France,
where it referred to as a seat of the Government. But during the late twentieth century the term
‘governance’ had been, for the first time, used by the World Bank in its report on debt-ridden sub-
Saharan Africa in 1989 (Mishra, 2016:262). The World Bank in its Report on ‘Governance and
Development’ (1992) elaborated the idea of Governance from three different approaches— (i) the
form of a political regime; (ii) the process by which authority is exercised; and (iii) the capacity of
governments to design and implement their policies. The early use of the term ‘Governance’ may
also be traced back to the well known Structural Adjustment Programme (SAP) of the early 1980s,
where the idea of governance has been used as a mean of implementation of developmental

policies for a sound economy.

Actually the new paradigm of public administration, as an outcome of the remarkable
impact of globalization since the last two decades of the last century intended to pose a new
narrative in governmental sector, which is directly arguing for a more open, more accountable and
more responsible administration and as a consequence, remarkably argued for good governance
from this perspective. This new paradigm, from one hand deepens the democratic culture in
governance by arguing for a more transparent and more accountable government. On the other
hand, it tends to redesign the government—governed relationship from the perspective of market
and entrepreneurship, which is also one of the basic consequences of new liberal economy and
LPG paradigm since the last quarter of twentieth century. These remarkable shifting of the
perspectives from government to governance and from governance to good governance have to be

understood from this new orientation.

8.4 Good Governance: Meaning and Definitions
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The concept of good governance emerged in 1990s to compare ineffective economies or
political structures with the viable economies and political structures. This comparisons have
usually been done in terms of governance indicators identified by the long-standing Research
Programme of World Bank, such as: voice and accountability, political stability, lack of violence,
governmental effectiveness, regulatory quality, rule of law and control of corruption. One of the
major findings of this research programme was that good governance is the key factor for
development and the link between good government and development has stimulated demand for

ensuring the quality of governance across countries worldwide.

According to the World Development Report of World Bank (1992: 29) Good Governance
is epitomized by predictable, open and enlightened policy-making, a bureaucracy imbued with a
professional ethos acting as furtherance of the public good, the rule of law, transparent processes
and a strong civil society participating in public affairs. On the basis of this above discussion the
idea of good governance can be understood by a range of factors including openness,
transparency, responsibility, accountability, rule of law and people’s participation. In another
World Bank Report on sub-Saharan Africa (1989:18) the concept of good governance was defined
as a public service that is efficient, a judicial system that is reliable and an administration that is

accountable to the public.

Historically the idea of good governance emerged on the basis of comparison to poor
governance or mal-governance. According to the World Bank Report titled ‘Government and
Development’ (1992: 9) some of the basic indicators of poor governance are— inability to
consistent development, non-transparency, arbitrary rules, corruption and misallocation of public
resources. In response to these impediments to the successful operation of developmental
processes and effective institutional arrangements for the sake of vibrant people oriented
administration or, in other words, effective governance the idea of good governance came into
limelight with the positive commitment of the government keeping ‘people’ at the centre of all

developmental affairs.

The United Nations Centre for Human Settlements (UNCHS) identified five key elements
of good governance to combat the curse of mal-governance. These five key elements are— (i)
equity, which denotes sustainability and gender equality; (ii) Effectiveness that refers to
efficiency, and strategic vision; (iii) Accountability which refers to the ideas of transparency, rule
of law and responsiveness; (iv) Participation which includes civic engagements in developmental

projects and (v) Security, that includes conflict resolution and human security (UNCHS, 1996:
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18).

The United Nations Development Programme (UNDP) in its report on ‘Re-conceptualizing
Governance’ (1997: 19) identified eight basic characteristics of good governance, namely —
participation, Rule of Law, Consensus orientation, accountability, transparency, responsiveness,
effective and efficient, equitable and inclusiveness. The World Bank definition of good
governance also indicates some of the important features of good governance like openness,
enlightened policy-making, responsive bureaucracy, civic engagement participation, transparency

and accountability.

8.4.1 Salient Features of Good Governance

Accountability

Any idea, illustration or theory of good governance starts with the idea of accountability.
Accountability refers to the process of responsible governance committed to the welfare of the
governed. The origin of the term ‘accountable’ may be traced back to English Literature in 1583 to
describe the nature of financial accountability. Generally the idea of accountability denotes a sense
of responsibility to some higher level of authority by a person or group of persons in an
organization (Singh, 2007:3). In the sphere of public administration or specifically in the concept
of good governance this authority lies in the hands of people who directly or indirectly through
institutional framework use to enjoy this authority of superior position in a vibrant democratic
system. It advocates a specific form of mechanism where both— the political authority as well as
administrative authority are liable to answer to, directly or indirectly, people for their public deeds,
actions related to the use of public office and public resources. This sense of accountability
promotes the process of democratization and responsibility and makes the whole administration

people oriented.

Transparency

Transparency ensures good governance. If accountability is regarded as ‘end’ then transparency is
one of the basic ‘mean’ of it. Unlike traditional government the concept of transparency in the new

paradigm of public administration has become one of the essential elements since 1990s. A

transparent government refers to that process of governance where information can be easily
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accessible. lIdeally it ensures the reduction of corruption in governance in one hand and also
strengthens the process of democratization by ensuring responsible government.

Participation

Participation of the subjects to the governmental affairs has always been regarded as one of the
most significant preconditions for the success of democracy. Since democracy, development and
good governance are having common goal the level of participation has always been regarded as
most essential precondition of these. Participation of people is one of the important parameters of
democracy which ensures good governance in any system. Broadly political participation refers to
a wide range of activities including voting in elections donating time of money to political
campaigns, running for offices, writing petitions, boycotting or calling strikes, organizing in
unions, demonstrations, carrying out sits-in, blockades and even physical assaults on the force of
orders (Kitschelt and Rehm, 2008:446).

Rule of Law

One of the most important and inalienable ingredients of good governance is the prevailing of rule
of law. The idea of rule of law though bears a long tradition, its impartial application to
governance has been given paramount importance by World Bank and UNDP in their reports
(World Bank, 1992b: 27 — 28). The idea of rule of law includes fair and impartial legal
framework, equality before law, impartial and independent judiciary, responsible government and

equal protection by law irrespective of caste, sex, colour and possession.

Responsiveness

Another significant feature of good governance is responsiveness. The idea of responsiveness
denotes the institutional duty to the governed. In a complex and heterogeneous society the
structural devices are also complex and well-designed having particular mission and vision. These
public institutions can only be meaningful if they act in accordance with the public need in a
meticulous and sustained manner. Good governance, hence, is all about response to the popular

needs in any society.
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Equity and Inclusiveness

Good governance always ensures the ideal of equity and inclusiveness. In a diverse and multi-
layered society where socio-cultural as well as economic cleavages are so rampant the threat of
exclusion always be there as one of the major problems. In these societies the threat of social
exclusion remains high. Only governance based on the principles of good governance can ensure
an ambience in the society where all can regard themselves as an integral stakeholder of it and
never feel excluded from the process of development. The principle of equity is closely related to
the ideal of inclusiveness. Good governance therefore ascribes most importance over the ideals of

equity and inclusiveness.

Consensus Orientations

Good governance aims at consensus orientations. It is directly related to the ideal of the
inclusiveness and equality. In a heterogeneous society (like India) where so many castes, religious
communities, linguistic groups, cultural groups exist together the issue of consensus always
matters much. Good governance, therefore, use to take the role of a mediator of the different

interest groups prevailing in the society in a feasible and sustainable manner.

Effectiveness and Efficiency

Good governance tends to make the process of governance an effective and efficient one by which
desired objectives can be achieved in a just manner. Therefore, efficiency and effectiveness
irrespective of all hierarchical levels of public institutions as well as all public personnel have
been ascribed most importance among all principles and benchmarks of good governance. Unlike
traditional governance the new paradigm of public administration ascribes most importance to

efficiency and result orientation in public sectors as well as in private sectors.

Strategic Vision




Good governance is always based on right strategy. Without a proper and well articulated strategy
the desired goal of any public institution and the government would never be achieved. According
to the Asian Development Bank (ADB) “Governance has to do with the institutional environment
in which citizens interact among themselves and with government agencies and officials.” A
proper strategic vision needs to be followed for ensuring such institutional environment which
ensures popular participation to politics, fair, and transparent decision make process,
accountability of all institutions as well as public personnel; effectiveness and efficiency of the
public institutions, independent judiciary, inclusive policies of the government and most

importantly the rule of law.

Predictability

Since good governance is all about implementing welfare policies for ensuing better governance
the government as well as the private sector should have a clears vision for the prediction of future
challenges. Anticipating those challenges or predicting the probable consequences of any of the
policies a good government may take necessary measure, which in most of the cases are pre-aim

steps.

Good governance, thus, encompasses a wide range of features and criteria for the sake of ensuring
people oriented governance, human rights, socio-political cohesion, compassionate feelings of
equity and social justice, rule of law, accountability, transparency and inclusive development.
Unlike traditional governance which were led by ‘helping the governed policy’, good governance

tends to ensure ‘working with the governed policy’.

8.5Gender and Governance

8.5.1 Introduction

The new paradigm of public administration since 1990s has basically been known for three basic
major notions of governance, viz. gender governance, green governance and e-governance.
Among these the reciprocity of good governance and gender equity has been at the focal point of
development debates in contemporary public administration. The fundamental argument related to
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the notion of gender-governance is the claim that until and unless women becomes one of the real
stakeholder of the decision-making process or political institutions the goal of gender parity can

never be achieved.

8.5.2 Meaning & Objective

Governance theory in the 21% century is basically known for ensuring or creating opportunity for
gender equity which is the cornerstone of inclusive growth. Gender governance refers to the
presence of women’s voice in shaping and executing public policies related to any developmental
policies. It aims at providing equal access to political and socio-economic opportunities to both
men and women to accomplish a more sustainable economy as well as social justice. It advocates
for fair representation and equal participation of men and women in public life, political
institutions and all forms of decision making bodies for the sake of equitable service delivery.

8.5.3 Parameters of Understanding Gender in Governance - Political Representation,
Leadership, Inclusive Public Policies

The debates on understanding gender in governance have been evolved mainly on the question

whether mere politics of presence ensures gender equity or not so far the question of the political

empowerment of women is concerned. Though lately, it has become one of the major concerns for

gender governance that the true representation of women in any patriarchal social structure needs

more attention rather than mere politics of presence of ‘adding in” women in decision making

institutions. However, the major parameters of gender in administration are:

Political Representation:

Political representation of women in decision making institutions is one of the chief concerns of
gender governance. Throughout the centuries women have largely been under-represented around
the world. Globally speaking, between 1954 and 1999 only 24 women Presidents and 30 women
Prime Ministers had been seen. Out of 187 countries 48 countries had never been any women in
ministerial position ever; moreover, in the Asia-Pacific region and Eastern Europe, the percentage
of women ministers had been under 5% so far. (Jayal, 2003: 109-110) In India, women
representation in the both Houses of the Parliament remained below 13% since Independence till
date. Such statistics of under-representation of women have been ascribed most importance around

the world since the last two decades of last century.
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Leadership

Leadership is another important parameter to understand the issue of gender governance. The
stereotype patriarchal mindset use to dub women as poor leaders whereas regards men imbibed
with better leadership quality. That is why despite of ensuring reservation systems or quota system
for the sake of fair representation of women in various countries, it has notoriously been found
that in the name of women representation the core power of decision making use to enjoy by the
male member of the family, especially by her husband or any other close relative. Gender
governance, in this context ascribes paramount importance over enhancing leadership quality as a
decision maker as well as representative by ensuring opportunities through a more just and

engendered governance.

Inclusive Public Policies

An important parameter of gender governance is inclusive public policies formulated and executed
through the lens of gender equality and inclusiveness. Hence it becomes as the chief critique of
‘administrative man theory’ and argues for an alternative model of organization based primarily

on the experiences of women movements and socio-political inclusions.

8.6 Green Governance

Green governance or Environmental Governance has become one of the major issues of
governance especially in the last few decades. It is basically governance for ensuring better
environment. Green governance is a response to the most alarming contemporary challenges that
human being as well as other species of bio-diversity are facing in terms of environmental
degradation and rapid climate change. Green governance advocates to enact appropriate laws and
execute them to keep balance in environment through tools of sustainable development and

responsive governance.

8.6.1 Context of Emergence

The present world is going through an age of economic globalization where environmental ethics

have often been compromised to have rapid economic growth and industrialization.
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Compromising the basic principles of safe environment the unscientific use of natural resources,
uncontrolled carbon emission in the name of rapid industrialization and modernization, the
contemporary world is facing the menace of environmental plunder in terms of global warming,
which in every aspect is questioning the basic preconditions of bio-diversity. Global responses to
this crisis have also been found through various summit, conferences and round of talks to protect
human civilization. In response to the unprecedented climate change various initiatives have been
taken through international conferences by the international agencies, among which, perhaps the
most common point where unanimity among the scholars is found, is on the point of sustainable
development. It is the most unanimous response to the most familiar conflict between

industrialization, development and the protection of environment for the sake of bio-diversity.

8.6.2 Meaning and Definitions

Green governance denotes organized and well designed governmental initiatives to protect and
promote environment through a series of public policies, green projects, enacting laws and
executing those in a best possible ways. According to the International Union for Conservation of
Nature (IUCN, 2014) Green governance is a multi level interactions among local, national and
global actors like state, market and civil society to formulate and implement policies in response
to the environment hazards and environment related inputs from societies for the purpose of
attaining sustainable environmental goals.

8.6.3 Key Principles of Green Governance

The key principle of green governance, broadly speaking, is the principle of sustainable economy
and development. Such principles tend to integrate environment towards economic concerns into
all aspects of decision making process. Three basic principles in the context of attaining
sustainable developmental goals are: i) sustainable development and collaboration principles; ii)
collaborative governance principles between state, market and civil society; and, iii) universal
paradigmatic principle of integration and systemization (Kusis et. al., 2017: 257). These principles
of green governance ascribe huge importance over awareness raising campaigns, environmental
education infrastructure, proper policies from local governments, active civil societal
participations, and knowledge based methods regarding dissemination of best practices for better
implementation of green governance projects. Hence, needless to say, due to such wide
dimensions of environmental issues green governance has become one of the major components as

well as preconditions of good governance paradigm around the world irrespective of developed,
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under-developed or developing one.

8.7 E-governance

The New incarnation of public administration in the context of globalization has brought
come remarkable and drastic changes in the process of governance since the last quarter of last
century. Among those changes the most revolutionary change is e-governance (Electronic
Governance) or digital governance, which has redefined and re-designed the nature of governance.
The enormous impact of globalization and liberalization coupled with revolutionary changes in the
realm of information technology and means of communications the traditional mode of
governance has broadly been replaced with e-governance throughout the world. The basic
objective of e-governance is to ensure efficient, cost-effective and transparent governance. It is the
engine to reach the desired goal of good governance, or in other words, it may be claimed that the

best vehicle to reach the destination of good governance is e-governance.

8.7.1 Meaning and Definitions

In the broader discipline of public administration e-governance is of recent origin. Basically e-
governance refers to the application of Information and Communication Technology (ICT) like
computer, interact, webpage, digital tools to deliver public services to citizens. Unlike traditional
governance it denies the essentiality of the so-called principles of public administration, such as
hierarchy, unity of command, span of control and scalar chain in one hand and in the other hand it
promotes exchange of information, communications through websites and digital transactions
between government and the governed through internet. It aims to bring about transparent and
accountable governance. The fundamental essence of e-government is 3p, i.e., policies, procedures
and people, which are related indispensably with each other by the world-wide-web. The
European Union (EU), in its digital agenda views e-governance as a digital tool and system to
provide better public services to citizens and business. According to EU “an effective e-
government can provide a wide variety of benefits including more efficiency and savings for
governments and businesses, increased transparency, and greater participation of citizens in

political life.” (EU Digital Agenda, http://ec.europa.eu/digital-agenda/node/1033).

According to the World Bank, “e-government refers to the use by government agencies of
information technologies, such a WAN, the Internet, and mobile computing that have the ability to
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transform relations with citizens, businesses, and other arms of government. These technologies
can serve a variety of different ends: better diversity of government services to citizens, improved
interactions with business and industry, citizens’ empowerment through access of information, or
more efficient government management. The resulting benefits can be less corruption, increased

transparency, greater convenience, revenue growth and / or cost reduction.” (World Bank, 2001:2)

The ‘Working Group on E-government in the Developing World’ defined e-government
as: “e-government is the use of Information and Communication Technologies (ICT) to promote
more efficient and effective governments facilitate more accessible government services, allow
greater public access to information and make government more accountable to citizens. E-
government might involve delivering services via the internet, telephone, community centers,

wireless devices or other communications systems.” (www.pacificcouncil.org)

On the basis of such definitions, it may be claimed that e-governance is all about
application of information and communication technology tools to the delivery of public services.
It focuses on rapid governance with a view to ensure better interaction between government and

citizens.

8.7.2 Stages of Development:
Information

This is the incipient phase which deals with launching of websites. It is just the initial stage of web
presence with limited as static information. In this stage people use to derive information from
websites of different departments and offices which may include the mission, vision,

compositions, functions and contact details to a certain extent.

Interaction

This is the second stage of interaction between the government and the governed. Despite of the
fact that all forms of interactions in this phase is basically ‘one way’ or ‘same directional’ but
most of the countries till date are going through this interaction phase. People in this phase can
access the benefits of e-governance by downloading forms, complaints online; fill up various

forms by logging through interactive websites with various governmental agencies.

Transaction




The third phase is the advance phase where only a few states have reached till date. This is a both-
way transaction where the access to e-governance use to happen in almost all works like — online
payment of taxes, bill, fees, registration, renewals of licenses and certificates etc. In this phase
governance becomes almost paperless or digital. (Satyanarayana, 2014:20). Needless to say

governance in this phase becomes most transparent, most open, flexible and 24x7 basis.

Integration

The final stage of e-governance is integration phase which is is too difficult to reach. None of
countries has reached this phase as it envisages complete electronic or digital governance from
both end — the government and the governed.

8.7.3 Types of E-governance:

On the basis of initiatives taken by various countries to introduce e-governance four types of
interactions can be identified, viz., government to citizen (G2C), government to business (G2B),

government to government (G2G) and government to employee (G2E).
Government to Citizens (G2C):

This is the most common form of e-governance where government, for the sake of service
delivery to citizens uses information technology and communication tools to ensure rapid,
efficient and transparent governance. It not only widened the choice of public to avail the public
services but also created a responsive governance which is available on the 24x7 basis (being
available 24 hours a day and 7 days a week). Here, government becomes citizen-friendly by

providing all services electronically and sophistically.

Government to Business (G2B):

The benefits of e-governance are also availed by the commercial sector or the business
community, the providers of goods and services through interactions with government. The basic
objective is to combat the problem of red-tapism and rigidity in public and private sectors. It also
promotes cost-reduction and rapid delivery of services. It includes several strategies like Online
Rulemaking Management (ORM), Electronic Tax Products for Business (ETPB), One Step

Business Compliance Information etc.

127

——
| —



Government to Government (G2G):

When electronic interactions use to happen between two or more than two departments, agencies
or entities of government then it is called Government to Government (G2G) interactions. This is

most common form of interaction which may both, horizontal or vertical.
Government to Employee (G2E):

Government being the largest employment sector use to interact with its employees electronically.
The employees can also interact with government, the employer by using tools of information and
communication technology. Such electronic interaction may be of different forms like —
communicate through emails sending faxes, electronic database, biometric presence, e-training, e-
complaining, e-clearance, e-payroll for strengthening of service delivery, e-authentication, e-
recruitment, on-line interview, e-assignment, integration human resource, e-tax and return

submission and so on.

8.7.4 Features of E-governance:

The basic features of e-governance in this changed context may be recognized in following points:
Use of ICT in Service Delivery: E-governance is all about application of information and
communication technology to government functioning. It, for the sake of better service delivery
tends to use tools of ICT like, WAN (Wide Area Network), Internet, computer, websites,
electronic mails and mobile computing which has remarkably transformed governmental relations
with citizens, business sector, employees and between various governmental and non-
governmental agencies— within and beyond.

SMART Governance :

E-governance is SMART Governance, which denotes: Simple, Moral, Accountable, Responsive

and Transparent governance.

» Simple Governance: E-governance tends to make governance simple and accessible to
all. Governance in any country irrespective of size of territory, population, ideological
standpoint and nature of political system is basically a complex and difficult work.
Moreover, a heterogeneous society based on plurality of issues and multi-cultural
communities often makes governance too complex to implement its policies in a uniform

manner. Unlike traditional governance e-governance desires to implement a simple and




easy governance so that all services delivered by the government may become easy to
access by the citizens.

» Moral Governance: The smart governance or e-governance may also ensure a moral and
ethical governance better than traditional governance as it ensures, to some extent, a
corruption free and transparent governance. Downsizing the government, it can make it
faster which enables the recipients of governmental services to access information easily
that sometimes reduces the scope of bribes and other forms of corruptions as well as
criminalization, patronage and discriminations.

» Accountable Government: Since e-governance is one of the important pre-conditions of
good governance it, through the use of ICT makes Government more open, simple and
transparent. ICT based systems have all capabilities to make the executive, both political as
well as administrative to drill down the most subtle and most minute details of
performance even of the lowest level functionaries through designing, developing and
implementing a sophisticated system like Management Information System (MIS),
Performance Evaluation System (PES), Enterprise Information System (EIS) etc. Such ICT
based systems infuse’ a high sense of accountability in the governance. (Satyanarayana,
2014:3).

» Responsiveness: The ‘R’ in ‘SMART’ denotes the ideal of responsiveness. The new
incarnation of the idea of governance in the globalizing world is basically citizen-centric
and efficient. This citizen-centrism as well as efficiency can only be materialized through a
sound governance which is simply responsive.

» Transparency: Transparency is the most important and inseparable feature of e-
governance, which ensures good governance. Transparent government means a clear, open
and simple government. It basically arises out of the rights to information of the citizens.
Transparency in governance leads to the ideal of accountability. An e-government use to
appear as transparent by providing all information to its citizens via electronic tools like
websites, internet and other communication kits. The service delivery, thus become a

simple, open and transparent operation of government.

E-democracy: E-governance, in theory and practice, can be replaced with the idea of e-
democracy as well. Since the basic objective of e-governance is to ensure transparent, accountable
and effective governance, it ensures people-oriented governance that strengthens democracy as

well. In other wards democracy is the end while e-governance is the best mean to ensure
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democracy. Clift (2003:p1) has rightly observed, “e-democracy builds on e-governance and
focuses on the actions and inventions enabled by ICTs combined with higher levels of democratic
motivation and intent.” Thus, e-democracy is the application of electronic means to ensure an
open and responsive interaction between government and citizens and business sectors, as well as
in internal government operations to simplify and improve democratic government and business

aspects of governance (Kettl, 2002:21).

Cost-effective Governance: E-governance is essentially cost-effective. It, through the application
of internet or broadly ICT provides public services to the citizens in such a manner that reduces
the cost of service delivery remarkably. Unlike pre-NPM traditional governance e-governance is
efficient enough to reach almost to all strata and all corners in society electronically which reduces
cost and time both. For example availability of information in the websites of all public as well as
private agencies, downloading form for particular reason, submission of forms or application
electronically, payment of bills, taxes etc., participation in any meeting, seminars, conferences or
doing any on-line courses— all may be done by spending less money in comparison to traditional

governance in any society.
Wider Scope:
Governing electronically has so many conveniences in terms of rapidity, cost-effectiveness,

transparency, accountability and responsiveness. Apart from these, another distinctive feature of e-
governance is lying in its wider-scope. It is the e-governance that can reach the citizens through
the use of ICT tools whatever may the location be. The central governance can reach its people

through a single portal or a single web link to its all provinces in the country.

Citizen Empowerment :E-governance or broadly e-democracy empowers people by providing
them access to all information, services and most of all, by making them capable of controlling
mal-governance. Availability of information and an ICT equipped citizens always act as
deterrence to the government. People, through the access to data related to decision making,
process of implementation, rules and regulations and implication of governmental projects may act

as an informal controlling agency in 24x7 basis.

To sum up, it may be claimed that the incarnation of the new avatar of public




administration in the context of LPG and revolution in information technology has redefined and
redesigned the idea of governance. The new avatar of public administration as well as governance
is known as good governance which relies mostly on e-governance. In other words, good

governance is that vehicle whose engine is e-governance or digital governance.

8.8 Corporate Governance

8.8.1 Definitions and Evolution of the Concept around the World

Corporate Governance refers to the process of governing a corporation which aims at ensuring a
healthy practice of managing business on the basis of principles like transparency, accountability,
social responsibility and innovation orientations. The term ‘Corporate Governance’ has been
defined by the Cadbury Committee Report (1992) entitled ‘The Financial Aspects of Corporate
Governance” as “the system by which companies are directed and controlled.”* (Paragraph 2.5,
The Cadbury Report, 1992). This is the classic and most commonly cited definition of Corporate
Governance. Since the publication of the Cadbury Report in 1992, the growth of interest towards
corporate governance throughout the World irrespective of developing or developed nations
during the last three decades has been changed dramatically and drastically. A close scrutiny of
the Cadbury Report would unfold three important themes to understand corporate Governance,
viz. the definition of corporate governance; adoption of the codes and ethics and the ‘comply or
explain’ approach. (Napier & Shah, 2016:2). The very economic context in which Cadbury
Committee had been preparing its report was the suddenly collapse of gigantic corporate sectors in
Britain like Bank of Credit and Commerce, Coloroll, the Polly Peck Group and Maxwell
Communication Corporation in the late 1980s and early 1990s. This decline of such big names
posed formidable challenges to the integrity and reputation of the city of London which had been
the chief financial hub for global trade. (DuPlessis & Low, C.K., 2017).

In USA, the most notable move towards good corporate governance was the Blue Ribbon
Committee’s (1998) effort on the New York Stock Exchange. Through various important
recommendations this committee intended to strengthen US-corporate governance by improving
the mode of performances of Audit Committee through ensuring quality of service, independent
and impartial works, ensuring accountability and transparency of the audit system, remuneration
disbursing of members, directors and management (Raju, 2003: 223). In Japan the issues and

concerns over corporate governance too were developed remarkably in late 1990s due to the
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economic bankruptcies and almost and decadal downfall posed challenge to the stability in
economic sector. Like USA and UK the problems of corporate scandals, scams, and bankruptcies
especially in corporate sector became explicit in Japan which led to an ultimate demand of
reformations and controlling of private enterprises through vibrant corporate governance. The first
commercial code in Japan was enacted in 1899, which has been radically revised and amended in
2003 in order to ensure a more effective, transparent and accountable corporate governance to

fight misuse of power, corruptions, and bankruptcy of enterprises. (Yoshimori, 2008:173 — 75).

8.8.2 The OECD Principles

In the evolution of the concept of Corporate Governance the role of the Organization for
Economic Co-operation and Development (OECD) is too significant to deny. Basically it was the
continuation and endorsement of the ‘comply or explain’ principle of Cadbury Report (1992). The
OECD published its ‘Principles of Corporate Governance’ in 1999 that provided a sound template
upon which the various codes of Corporate Governance across jurisdiction could be harmonized
and attained. The OECD principles had been revised and updated in 2004, 2008 and 2015
respectively, in order to response to the new developments in corporate sector as well as emerging
global economic scenario in post 9/11 world. (Duplesis & Low, 2017:5). In contemporary world
economy it is the search for good corporate governance that led OECD formulates some
inalienable principles for good corporate governance. Despite of the fact that the unanimous and
uniform single model of good corporate governance is almost impossible to formulate as it differ it
terms of country, time and nature of governance, the OECD, being backed and endorsed by
Ministerial level, tried to envisage a global standard principles for ‘good’ corporate governance.
These principles of OECD, since 1999 (Meeting held on 27 — 28 April, 1998) have become an
international benchmark for policy makers, investors, corporations and other stakeholders
worldwide. Sir Donald J. Johnson, the Secretary General of OECD in the foreword of revised
OECD principles published in 2004 noted that “The Principles are a living instrument offering
non-binding standards and good practices as well as guidance on implementation, which can be
adopted to the specific circumstances of individual countries and regions.” (OECD Principles of

Corporate Governance, 2004:4). The six principles adopted by OECD are:

First, Ensuring the basis for an Effective Corporate Governance Framework : According to

OECD the corporate governance framework should promote a transparent and efficient markets,
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be consistent with rule of law and clearly articulate the division of responsibilities among different
supervisory, regulatory and enforcement authorities. It tends to build a corporate governance
framework which should be developed with a view to its impact on overall economic
performance, market integrity and incentives. (OECD 2004:17)

Second, The Rights of shareholders and key ownership functions : The second principle of
OECD is all about the rights of shareholders in any corporate house. It tends to provide a guideline
that an protect and facilitate the exercise of shareholders rights which include — secure methods of
ownership registration; convey or transfer shares; obtain relevant and material information on the
corporation in a timely and regular basis; participation and voting rights in any shareholder’s
meeting; right to elect or remove members of the Board and most importantly, share in the profits
of the corporation. (OECD, 2004:18)

Third, Equitable Treatment of Shareholders: It intends to secure equal treatment of all
shareholders including minority and foreign shareholders of the same category. Moreover, this
principle tries to ensure opportunity to all shareholders to obtain effective redress for violation of
their rights in any circumstances. It claims that “Within any series of a class, all shares should
carry the same rights. All investors should be able to obtain information about te rights attached to
all series and clauses of shares before they purchase. Any changes in voting rights should be
subject to approval by those classes of shares which are negatively affected.” (OECD, 2004:20)
Fourth, the role of stakeholders in Corporate Governance : The corporate governance
framework tends to recognize the legal rights of stakeholders and encourage active co-operation
between corporations and stakeholders in creating wealth, job, and the sustainability of financially
sound enterprise (OECD, 2004:21). It envisages an ambience in any corporate house which
nurtures mutate respect among all it’s stakeholders and their rights should be protected by law. It
also intends to ensure that all stakeholders, including the individual employees and their
representative bodies can be able to freely communicate their concerns about illegal or unethical
practices to the Board, so that their rights may not be compromised.

Fifth, disclosure and Transparency: The OECD, ascribes huge importance over the principles of
disclosure and transparency. It wants to make such provisions in the corporate governance
framework which can ensure timely and accurate disclosure on all matters related to the
corporation, such as financial situation, all transactions, performance of the corporation,
ownership and governance of the company. The corporate governance framework also emphasizes

on the disclosure of material information which include company’s objectives, foreseeable risk




factors, all related party transactions, major share ownership and voting rights, remuneration
policy for Board members, key executives, all information about the members including their
qualifications, section process and such other similar information that all the stakeholders know.
(OECD, 2004: 22 - 23)

Sixth, the Responsibilities of the Board of Directors : The most important principle of OECD
framework is the responsibility of the Board of Directors and the executives to all its shareholders,
clients and overall company. The success and excellence of any corporate house, according to the
OECD framework depend on these principles of responsibility and accountability. It notes, “The
Board members should act on a fully informed basis, in good faith, with due diligence and care,
and in the best interest of the company and the shareholders.” (OECD, 2004:24).

8.8.3 Major Components of Corporate Governance: Leadership, Accountability, Boardroom
Appraisal, Transparency, Developing the Board, Code of Ethics

Leadership

Leadership is the fundamental criteria in any endeavour dealing with people, workers, employees
and team-mates. It is the inherent quality of authority that leads an enterprise or any joint
endeavour to the desired goal. In corporate governance leadership is always regarded as the most
important precondition upon which the reputation, quality of services, image and most
importantly, the success of the corporation depends. Good leadership includes — an anticipatory
vision, deep introspection, realization of all probable situations, capable of foreseeing socio-

psychological factors of the employees — shareholders and stakeholders and tolerance.
Accountability

Accountability is one of the central ideals in the new paradigm of public administration since
1990s. It is the crux of good governance. Accountability, as professor Mohit Bhattacharyya states
is the “answerability for one’s action or behaviour” (Bhattacharyya, 2013:264). In the study of
corporate governance accountability has two basic components— answerability and consequences.
While answerability refers to the sense of responsibility and duty of public officials to justify
one’s conduct; the consequences denotes the predictable meaningful outcomes that appear from

that conduct (Chakraborty and Chand, 2012: 169 — 70).
Boardroom Appraisal:

Boardroom appraisal is one of the significant components of good corporate governance. It
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provides an opportunity to assess the functions of the board, the CEO and high profile executives
in a periodical interval. This boardroom appraisal, in other words works as a monitor to assess
the function of all with a parameter to measure how far the actions or performances have been
complying with the model code of governance; and therefore, it facilitates an opportunity to
understand the causes and lacunas of any failure. Doing so it can make the CEO, the Director or
any official to be able to perform better in future for the sake of enterprise as well as all
stakeholders (Chakraborty and Chand, 2012: 170). By means of boardroom appraisal the
Director in any corporate house gets a chance to introspect their actions individually as well as

whole. It is one form of self-evaluation system that gives the opportunity to learn from failure.
Transparency:

Transparency is the basic parameter and inalienable part of good governance. In corporate
governance the ideal of transparency has always been treated as the foremost precondition. The
OECD principles of Corporate Governance ascribed enormous importance over the ideal of
transparency in private enterprises. Transparency means fair, timely and cost effective flow of so
that, everyone can access such information at one go. Transparency, as an ideal also includes the
process of independent audit and disclosure of all materials that matter. Starting from Cadbury
Report (1992) all endeavours to the study of corporate governance have assigned paramount
importance over the ideal of transparency so far. The World Bank has also conducted a good
number of empirical studies on the practice of good corporate governance between 2002 and 2003.
These studies had been conducted on corporate governance practices in more than 40 countries
including more than 20 developing economics on the basis of OECD guidelines as template.
(McGee, 2009:43)

Developing the Boards:

The Board of management is the primary component of corporate governance. It is of crucial
importance as the Boards are the main sources of leadership and strength of enterprise (Medury,
2003: 240). The development of the Board members is important because of the multifarious,
illustrious and complex functions of the Board and therefore, it is important for the Director and
Board members to possess deep knowledge, experience and orientation for the betterment of the

enterprise.
Code of Ethics:

Ethics, broadly the moral ground is the most crucial component of corporate governance. Ethics in
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corporate Governance became significant in the wake of various scandals, unethical activities and
bankruptcies of various gigantic corporate houses during late 1980s and early 1990s, which
followed by various formal initiatives like Cadbury Report (1992) in the wake of Maxwell
Scandal, and many in Britain, Sarbanes — Oxley in USA in the wake of various scandals like
Enron, Worldcom, Adophia, Tyen and so on, which, only in the preceding two years lost billions
of dollars and become bankrupt (Duplesis and Low, 2011:5). It was in that economic context
which made the world think of bringing about formal initiatives to restore the public confidence
which had been eroded due to these massive scandals and fraudulent activities of enterprises that
got exposed. But the question that can be posed here is — can ethical activities be ensured through
legislation?

To sum up, it may be argued that business ethics is a set of professional standards which
includes principles of transparency, committed, fairness, integrity broadmindedness, moral
flexibilities, accountability and importance towards human esteem and self-respect. But the
problem is lying in the rival relationship between business profit, interest and ethical activities in
any corporation, which led to the introduction of corporate governance since 1990s. ethics in
business refers to a code of standard comprising of fairness, integrity, commitment of agreements

and accountability to the stakeholders.

8.9 Self-Assessment Questions

a) What do you mean by Governance? Discuss the major features of Good Governance.

b) What is meant by Gender-Governance? Elaborate its major components and
parameters.

c) Discuss the meaning, context of origin and the key principles of Green Governance.

d) What is e-governance? Discuss its major features.

e) Define e-governance. Discuss its stages of Development and types of interactions.

f) What is Corporate Governance? What are the major components of Corporate
Governance?

g) Write if short note of the OECD Principles related to corporate governance.




8.10 Suggested Readings

f)

9)

h)

)

k)

Bhattacharya, M. 2013. New Horizons of Public Administration, New Delhi: Jawhar
Publishers and Distributors.

Clift, S. 2003. “E-governance to E-democracy : Progress in Australia and New
Zealand towards Information - Age Democracy”,
http://www.publicus.net/articles/edempublicnet-work.htm, DOA — 28.4.2020

EU Digital Agenda, http:ec.europa.eu/digital-agenda/node/1033 DOA 22.4.2020
Jayal, N.J. 2003. “Locating Gender in Governance discourse”. in Essays on Gender
and governance. Human Development Resource Centre. UNDP

Kettl, D.F. 2002. The Transformation of Governance, , New York: John Hopkins
University Press

McGee, R.W. (2009) (ed.), Corporate Governance in Developing Economics :
Country Studies of Africa, Asia and Latin America, , New York, USA: Springer
Florida

Medury, U. 2003. “Corporate Governance Framework : Issues and Challenges”, in
Dhameja A. edited Contemporary Debates in Public Administration. New Delhi:
Prantice Hall of India Pvt. Ltd.

Mishra. A. 2016. “Understanding Good Governance” in Dhameja A. and Mishra S.
edited Public Administration : Approached and Applications, New Delhi: Pearson
Napier J. Christopher & Shah N. (2016), “The Cadbury Report 992 : Shard Vision
and Beyond”, www.unibg.it/dati/corsi/900092/79548-
beyond%20Cadbury%20Report%20 paper.pdf, DOA 5.5.2020

Raju, R.S. 2003. “Principles and Practices of Corporate Governance” in Dhameja A.
edited Contemporary Debates in Public Administration, New Delhi: Prantice Hall of
India Pvt. Ltd.

Satyanarayana, J. .2014. e-government: The Science of the Possible, , New Delhi:
PHI Learning Private Limited.

The Cadbury Committee Report (1992), ‘The Financial Aspects of Corporate

Governance’. London: Gee & Co.,

m) United Nations Centre for Human Settlements (1996), “An Urbanizing World :

Global Report on Human Settlements”, New York, Oxford

f ]
| 137



P)
Q)

World Bank (1989), Sub-Saharan Africa : From Crisis to Sustainable Growth : A
Long term Perspective Study, World Bank.
(http://www.worldbank.org/publicsector/overview.htm)

World Bank (2001), Isssues Notte : E-government and The World Bank, Nov 5, 2001.
World Bank, 1992. World Development Report, New York: Oxford University Press.

Yoshimori, M. (2008), “The Japanese National system of Corporate Governance” in

Naciri, A. edited Corporate Governance Around the World, , New York: Routledge



http://www.worldbank.org/publicsector/overview.htm

