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CHAPTER ~ 1
BURBAUCRACY IN DEVELOPING POLITICAL SYSTEMS

Public bureaucracy - the cutting edge of government -
is an indispensable organ in every political system:, As
an army of expert and efficient civil servants it is mainly
associated with the implementation of governmental policies
formulated by political decision-makers thereby occupying
a strategic position between political leaders and the citi-
zens, The bureaucratic norms which have developed in the
western political systems forbid the public bureaucrats to
participate in active politics . though they are influential
in policy-making matters. It is also incumbent upon the pbdli- .
tical leadership to ensure that their decisions are executed
in a rationai, universal, egalitarian and impersonal manner
through a neutral and depoliticized bureaucracy, On the other
hand, the oivil servants are also required to serve t heir
masters faithfully irrespective of their personal predileo-
tions and keep their political opinions away from being pro-
jected in-to their jobs, This 'neutrality' and harmonious
relationship between politicians and administrators are pre-
requisites for the smooth operation and sustenanoe of any

viable political system, Thus Max ¥eber rightly pointed out:

"The genuine official ... will hot engage in politics,
Rather, he should engage in impartial 'administration' ....
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' The honour of civil servant is vested in his ability to

- execuie conscientiously the order bf the superior authori-

" ties exactly as if the order agreed vith his own convic-
tion, This holds avén_ if the order appears wrong to him

and 1f, despite the civil servant's remonstrances, the autho-
rity 1nsis.ts on the order, Without this moral discipline
and self-denial in the highest sense, the whole apparatus
would fall to pileces,"t |

But ﬁhe concept of *neutrality! as an accepted adminis-
trative norm and the existence of a 'depoliticizedt bureau-
cracy is not a spontaneous occurance in the western political
system, It is rooted in the political development of these
nation states and has been shaped by several other factors
which characterize thg western political systems, First, the
system of governmental or'ganization is highly differentiated
and functionally specific, the allocation of political roles
is by achievement rather than ascription which reflects |
general characteristics of the soclety, Secondly, procedures
for making political decisions are largely rational and

secular, The power positions of traditional elites have been

congiderably eroded and the appeal of traditional values
- gregtly weakened, A predominantly secular and impersonal
system of law reflects this orientation., Thirdly, there is

1. Max Weber, "Politics as a Vocation", H,H, Gerth and

C.W,Mills, eds, From Max Weber; Essays in Sociology,
(New Yorks Oxford University Press, 19585, p.58.
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a'high correlation between political power and legitimacy,
restihg'upon a serse of popular identification with the ' .-
nation-state which is wide-spread and effectiye. Such a
system makes a prolonged discrepancy between power and legi~-
timacy less likely and is more efficient in the semse that
power relationships are often translated into legitimiza-
tions and less freépantiy'ouxside the political sphere, ‘
And, finally, popular interest and involvement 1n the poli-
tical system is wide-spread, but this does not amount to
active participation by the citizenry in general in political .

decision-making,

In such societies political system as a whole is rela-
tively stable and mature, and bureaucracy is more fully deve-
loped, Thus the role of bureaucracy in the politieal process
is fairly clear and the 1ime of demarcation between the bureau-
eracy and other political institutions 1s generally definite
and accepted, Moreover, the bureaucracy in a modernized
polity will be subject to effective policy control by other
functionally specific political institutions and this helps
in confining the bureaucracy to its own sphere of operation
thereby contributing t0 its neutrality and non-involvement
- in political matters., This is also largely due to the faet
that the bureaucracy and its competitor institutions, parti-
cularly, the_pé,rty system have developed more or less simul-
tansously over a considerable period of time and so, the

political growth is much more balanced,



But such conditions are absent in most of the defe-
loping political systems or the new nations that 'have emer-
ged since World War II. 1In these political systems the
persons ocecupying _higher administrative posts of the govern-
ment find themselves in strong power positions vis-a-vis
other political actors and as a result instead of remaining
'neutral' they tend to play a decisive role in political
matters, | This fact derives from the cirﬁnmstances' that are
uniciue to the socio-political structure of the new states

and the nature of their political development,

The newly independent states despite their differences
in location, resources, population, history culture, religion
amd a multitude of other factors, shareo:'eﬁhing in common, All
of them are caught up in a process of social change and share
a generalized consensus of the objectives - the twin goals
of nation building and socio-economic progress - towards

‘Wwhich the change should be directed.2

- Pirst, achievement of nationhood in most of the emer-
ging areas is not an easy task., In Europe, the movement
toward nationalism was largely one of uniting under one
government, people already speaking a single language, Most

of the developing states are artificial entities in the sense

2. 'Paul, E.Sgvund, Jr, eds,, The Ideologies of Developing
Nations (New York, Frederick, A Praesger, Inc,, 1963).



that they were products of colonial activity rather than
pre-existing politic¢al loyalty., Their boundaries, likewise,
are often drawn by imperial pbwers without regard to ethnic
groupings,.excluding people with cdose cultural ties and
including minority groups who opposed to assimilation with
other groups, Thus, it strains'the growth of a natlon-state,

Among the societies of the new states, although to
very unequal degrees, the status of human being is very
much®function of his kinship comnection and in certain of
these societies, of his casteAmembership and his group afflia-
tions, This stands in the way of his becoming a citizen in
a political soclety, The extended kinship system and caste
both confine the loyalties and the capacity for loyalty to
a narrov, locally, circumscribed range, They inhibit the
flow of loyalty to the larger territory and toT%opulation
which inhabits it and potentially constitutesthe nation,

Mbraover, the economic and social underdevelopment of
the new states of Asia and Africa shows itself in the size
and structure of their urban middle classes, These differ
markedly rromvthe middle~-class of the advanced countries,
Although they have numerous small retail traders, they are
largely illiterate»and have assimilated little modern culture
or economic skills, In a number of rew states, the larger
enterprises in commerce and finance are ethnically distinect

from the rest of the population, Where there is a native



capitaligt class it may be a microscopic segment of the
entire population, The new states are also proportionately
under-populated in the whole range of modern middle c¢lass
professional occupation i,e. teachers, physicians, sclien-
tists, engineers etc, This is partly a function of the
structure of the underdeveloped economy of the Hew states
which they have inherited from their colonial inésters and
partly a function of long preemption of such posts by
Europeans, Lower level civil servants, clerks, in comme r-
cial firms and lawyers, make up a disproportionately large
share of the more or less educated urban middle class of

the new states.

The wide-spread and relative feebleness of the inter-
vening sirata between the most powerful and most wealthy-
foreign business men, and quasi-~feudal landlords on the
ons hand and the least powerful and the poorest in the
other-makes the feeling of rempteness from centre of things
more procnounced among the poor; it also hightens the sense
of separateness between the modern section of the population
and the traditional, less educated or utterly unsducated
strata, There is a wide spread divergence in the styles of
11fe and the associated outlooks of these with modern
(western) education and those without it. The educated have
received their education in modern schools in which they
have been tdught by the western or westermized native inte-
llectuals, Many of t;hem have been educated in the west, and
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these represent the standard by which the other educated
persons measure themselves, 1In dreSs, in tastes, and much
more importantly, in their attitude towards their lives
they diverge considerably from the ordinary members of
their societies, This atterates the semse of affinity nece-
ssary for the development of modern political society and
hampers 1its further growth, It makes for mutual alienation
and a failure of mutual identification,

Thus 1in almost 'every aspect of their social structure,
the societies in which the new states must be based are
characterized by this tgap'.® It 1s the gap between the
very rich and the mass of poor, between the educated and the
uneducated, between the modern and traditional that has
serious implications on the political set up and the politi-

cal processes of the new states,

First and foremost, political leadership is concentra-
ted in a minute segment of the population in most of the deve-
loping countries, The governing elite, in the sense of those
weilding major decision making power in the political system,

tends not only to be small in number, but also to be separa-
 ted socially and culturally as well as politically. from the
bulk of the citizenry, This group educated in western ways
became quite sophlsticated in the tactice and techniques of

3. Edward Shils, Political Development in the New States
(Mouton: The HQgué Paris, 1969), p.30.
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political power, The colonial rulers, perhaps not fully
avare of the implications of their actions, frequently
encouraged this development by establisheing:_ schoolé,
| and universities in the colonies or by permitting aséiring
sons of the traditional ‘native elité to study abroad.? as
time passed, the educated native class became a group of
significant size. They have broad beliefs in nationalism
and national 'xinity, anti-colonialism and in the goal of
socio-ecc'momic progress of their countries carried out at
the most rapid rate possible, They tend to be intellectuals
of their countries, many of whom were trained in the West
and came to admire it and yet turn against the West in their
policies, They do so exa_étl‘y because tﬁey admire it and at
the same time see the West and denying them through colonia-
l1ism, the opportunity to make their own country mbre like
the West.s From this group emergad the leadership ﬁhich
successfully organized a political party with mass support -
amsing modern techniques of communication and co-ordination,
The establishinent of strong nat}ive organization, foreshadowed
the end of western demination in these c:cum:riéxs6 and led

to the independence of colonies in Asia and Africa,

Due to their association with and the belief in the

4, H,F, Goodnow, The Civil Service of Pakistani Buregu- -
cracy in a New Nation (New Havens: Yale Univers ity
Press, 1964), p.7.

-5, John H,Kautsky, ed., Political Change in Underdevelop-
. __Countries: Nationalism and Coﬁnﬁ_. uhism. -m ( New Yorks:
. John Willey & Sons 1inc, y 1962), p.48.

6. GOOanW y n. 4’ p. 7.




3

western liberal democracy, the elite of the most of ﬁhe
newly liberated countries tries to follow the western
model, But‘the institutions which are borrowed from the
west became alien to thé societies of underdevéIOped coun-
tries in which they are transplanted, The reason being
the social structures are not yet fully matured due,to the
permeation of traditional values to'accommodate the poli-
tical institutions of the developed nations, And there
remains a political divergence between the governing elite
and the mass of citizenry which was furtherlaggravated by
the caste, religious, ethnic and regional disparities,
These factors often surface in the politics and impedes
smooth functioning of the western political institutipns,

Moreover, during the colonial period politicélwas mainly
oppositional in the sense that it was chanrdized ahly in the
way of undoing the colonial @omination; But the leaders were
not well-trained in the art of running the democratic insti-
tutions or had not developed and consolidated a set.of norms
on which the political system would operate, Thus one of
the side effects of the parachialism of kinship, caste loyal-
ty makes it more difficult to create stable and coherent
néticnwide parties, Parties tend, rather to be cliques or
aggregations of bosses and their clients overlaid upon a
regional or tribal base, Thus the political parbies which
were formed after the western pattern came to function in

a different political miiieu. Moreover, mass suffarage
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demands that parties estabiish direct vandvanimate contaét
with their supporters and sympathisers, A .partfy is requi-
red to reach every segment of society to broaden its vase.,

~ Thus .the validity of a political party rests on the.extent

to which t& 7 undertakes the task of national integration

by reconciling local regional, linguistic communal and tribal
conflicts, Alsoo they have to legitimizé the system by
making themselves acceptable to the people @s legitimate
instruments for the exercise of political power, It also
depends on their preparedness to accept the verdict of elec~

tion thereby creating a tradition of parliamentary democracy.

.Tudging the merits of parties in the .1ight of above
considerations it seems that political parties of most of
the. . neWwly inde pendent countries are not yet prepared to

perform those tasks,

The leadership crisis 1s also another factor which to
a large extent affects the viability of av political party.
During the struggle for independence "Strong personality
emerged and provided the leadership for the national party
of liberation, When his efforts culminated in nationhood
he became the charismatic leader, and the symbol of natio-~
nalism,’ The stability of the party he leads is determined,
in large part, by the ability and durability of this charis-
matic leader, 4s long as he can play a vigorous role each

political group semnses that it could only lose support by

70 Ibid. } po 120
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openly opposing the great leader; therefore, it operates
with him in the hope of influencing his decisions and
gaining access to governmental posts of authority and pres-
tige,8

After t he charismatic leader has left the political
stage, however, his nationalistic independence party begins
to disintegrate as ore faction after another defects, This
tendency results, in parts, from the stresses of modernizing
a backward nation, The unity of the party evoporates on
the problems of taxation,land reform, federalism, constitu-
tional revision and when‘allocation of funds to specific’
programmes are concerned, The intricacies involved in
resolving such problems are usually far beyond the under-
standing of overwhelming proportion of the population and
frequently beyond the understanding of t;hose who have been
elected to replace pational leadership. Loyalty is trans-
ferred to a religious leader, a tribal chlef, a local or
provincial politician or even to the local landlord, 4s a
result of these disintegrative factors several minority
| parties replace the majority party. Even these minority
parties are not cohesive units; they are bound together by
self interests more than by any programme or ideoiogy. Typi-
cally, the party 1éaders wish to protect their own interests

by preventing positive governmental action, Some time they

8. 1Ibid., p.1l3.



vere mbtivated by a design 'to have a share of the prerequi-
site office -~ the status of seat in the legislative body
and perhaps also a remune rative post: in the government,
There may be frequent shifts of party loyalties' if it seems
advantageous. Since the following of politician is loyal
to him rather to a party, it is easy for the leaders to
shift his party allegiance to further his personal goals
without having to worry about defeat at election time, Thus

the net result is a high degree of political instability.

In this political enviornment the relative power of
the bureaucratic elite increases primarily because there is
no political party strong enough to exercise effective
supervision over the administration, Unless political
parties have eétablished their Regitimacy and hegemony over
the bureaucracy the latter tends to arrogate to 1tself more
authority than it is permitted under a democratic politiecal
system, In a developing couatry, the bureaucracy being the
best literate, advanced, efficient and well organized
section of government servants, it enjoys wvirtual monopoly
interms of expért.ise‘, knowledge of rules and .procedures.
Moreover, in post-independence, periods the activitiés of
the state have increased mainfold in order to ‘give substance
to their political freedom in economic terms, Thus the
politicai executive tend to lean heavily or the bureaucracy

for advice, guidance and counsel even in policy formulation,
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not to speak of policy implementation which is genuinly
the responsibility of bureaucracy.

Also the bureaucracy in developing country is apt
to have a generous measure of operational autonomy which
can be accounted for by the convergence of several forces,
usually at work in a recently modernizing nation, Colonia-
lism was essentially the rule by bureaucracy with policy
guldance from remote sources, and this pattern persists even
after the bureaucracy come to operate under the new leaders
of an independent nation, Groups capable of competing for
political influence or of imposing close controls over the
bugeaucracy are few and far between, so that often it is

able to move into a partial power vacuunm,

In post-Independence pericd political initiatige was
said to rest with "the people" or atleast with thei:é repre-
sentatives, There was a desire to impose political control
over the governmental machinery, To ensure coantrol the. new
leaders reason all policies must originate with the party
in power, Moreover, the bureaucracy must be policed by the
political leaders to guarantee that policies hot be'distnrbed
along colonialist line in the process of implementation,
But this is not achieved because the gap between the people's
servants who man the bureaucracy and the poeplets represen-
tatives who form the corps of the poli.tical executives tends

much in terms of educational levels, rural and urban back-
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ground, economic levels and environmental .influences, This

 hampers the process of adjustment between the two,

The e¢ivil servants also remain eqmmitted to prineci~
ples of colonal style of administration, Although their
organizations usually diverge in many respects from the
Weberian model of rational bureaucracy their ideals reflect
the prescriptions laid dwni’civil service training mannualss
a hierarchically structured bureaucréey with orderly progre-
ssion thrbugh the ranks and strictly observed lines of autho-
rity, its personnel reeruited according to merit, impecca-
ble in its technical competence and impe?vious to political
influances.g Commiment to political neutrality and aloof-
ness, however, is not compilete, for, many civil servants tend
to interpret from the colonial experience that policy
making is a i‘um;t:.ion or even an exclusive prerogative of
the bureaucracy. Irained for paternalistic service, uander
colonial rule,they consider themselves not only the most
capable but the most proper agency for national progress
in the post colonial period, Accordingly their inclinations
and ideological commitments are not directed towards demo-
cratizing the governmental system or sharing their autho-
rity with new political forces,

Moreover, in many of these societies, well-knit and

9. David Horowitz, Three World Development (Oxford Univer-
sity Press, 1972), p.404.
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and w'ell-gréanized bnréaucratie structure precedsselectoral
democracy. In some of these societies under the impact of
colonial rule, bursaucracy precedes ;')oli.tieal parties, Many
of the developing socleties have stable bureauéracies and

an unstable party system. The result is that bureaucracy is
not only manned by the modernizing elite of 'these societies,it
also provides stability and continuity to an otherwise ,uns-
table system of government, Bureaucracy already has firm
roots while other stpuctures of po:!.ities are struggling to
establish themselves, While political leadership, party orga-
nizations, the electoral system and the elected legisla-
tures, all are in a state of flux, bureaucracy continues to

provide permanent leadership in the administration,l?

This
leads in most of the newly independent countries to a bureau-
cratic rule, often with the backing of the army its matural
ally.. It =xiso hindersthe growth of emerging political imsti-
tutions due to the traditional hatred which bureaucracy harb-
our towards the democratic principles, As the new state is
exposed to various hazards which often threaten its existence,
the bureaucracy assuming the role of a self-appointed guar-
dian tries to perpetuate an authoritirian rule thereby '
further impeding its politieal growth., To this general trend
Pakistan wes no exception as it is evident from its experience

during post-Independence. pericd,

10. C.P.Bhambri, Bureaucracy and Politics in India
(Delhi: Vikas Publication, 1971), p.56.
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Pakistan as ons of the nationsin South Asla which . ‘
@chieved independence from Britain in the early post-war
years had to go through severe trials to achieve’and main-
tain its nationhood, One factor which fiistinguishes it
from almost all other mwly established nation is jts commit-
ment to the religious ideology of Islam; a commitme_nt; which constihutes
the ideological fouma.tion stome for the new nation, After
a referendum the Indo-Pakistan sub-continent was divided on
the basis of religion and the areas ‘wnose ini_labi‘tants we re
mostly Muslim were :combined to form Pakistan, The North-West
Frontier Province, S5ind, Baluchistan and West Pufjab consti-
tuted the West Pakistan, Bengal was splj.t-fthe eastern part
forming the eastern wing of Pakistan state, This geographi-
cal distance between the two wings which were separated from
each other by more than one thousand miles of Indian terri~
tory, was one of the most peculiar features of Pakistan,
. 8ixty per-cent of the population was Bengaii and 1lived in
the Eastern wing, while political power was concentrated wmn
the West, This was further aggravated by the cultural .di‘x.rer-
gence:. and the lack of political unityin western wing, There
- are gserious language and cultural differences among the various
regions of West Pakistan, Moreover, the hold of Muslim
League the paﬁ:y which fought for separate Pakistan over the
ranks was slender, The Punjabi landlords had been extremely
hostile to the league, where as in the Frontier Province the

league was a novelty, its support coming from petty-bourgeois(
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.sect.-:,:ms consisting pf coritrac‘cors, shopkeepers, civil
,=§érvants and traders etc in the city of Peshawar., In Sind,
the League had grown but was split between the landlords
and their opponents whereas in the Pathan countryside it

had no roots since the Khudali Khidmatgars of Khan Abdul
Gaffar Khan retained their following among the peasants,
Moreover, Baluchistan became a part of the new state after
its ruler had signed the accession documents without taking
into account the opinion of the people, The Baluch nationa-
lism, in subsequent period, became a major problem in

Pakistan's political unity and it »till lingers on.

On economic front Pakistan was a largely agricultu-
ral country and had inherited from the British a feudal,
colonial economy, Forﬁy-oné percent of the industrial esta-
blishments are devoted to the processing of agricultural raw
mgteria]s and were in seasonal operation, ‘&Out of the 1444
industrial enterprises which Pakistan inheréted only 314 were
situated in East Pakistan,l! pakistan economy were in the
grip of Indian capitalists (Tata, Birla, Dalmia) and British
imperialism, the latter holding : a dominaht interest in
trade and in the credit system of Pakista.ri. The agriculture

was also in a state of stagnation, A large proportion of

the population lived on land where agriculture was dominated

11, Tariq Ali, Can Pakistan Survive ? (Penguin Books Ltd,,
England, 1983), p043. ’
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by feudal property relations. The land was £i1led in the
most primitive manner by peasants who were exploited by a
handrul of tyranmcal 1and3.ords.

Thus, one of the pertimnt features 61‘ Pakistan
society was mass impoverisMent and the consequent educa-
tional backwardness, fThis shows the weakness 4n civil
society which makes the state all powerful 12 And this was
the state which was dominated by a rigid bureaucracy
steeped in colonial tradition, Thus in order to analyse
the role of bureaucracy in Pakistanvpolitics it is nécessary
to focus on the nature of bureaucracy in its formative stage

and the factors which shaped its beshaviour.

12, 1Ibid., p.44.
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CHAPTER = II |
HATURE OF BUREAUCRACY IN PAKISTAN

The administrative sys tem' of Pakistan which was
carved out of Indian Civil Service of British Raj ‘faced
manifold problems soon af;teA‘r partition, Onus of these problems
was the acute shortage of experienced personnel which was =
expe:jiencéd__ 1;1 the decision-making at a high level of Govern-
mént. This problem was largely due to the fact that the
Muslims' representation in the Indian Civil Service (ICS)
was mesgre and the higher Civil-services in the undivided
India were predomimntly British and Hindu, During the first
quarter of 1947 the Civil Service (ICS) and the Indian Poli-_
tical Service (IPS) had a strength of 1157 officers (not
including Burma). Of these 101 or 9 per cent were :v!uslims.l
Disproportionate repreesentation of HMuslims in administration
is further corroborated by the fact that "in the entire Interim
Government of India on the eve of partition there ﬁa,s not one
Muslim/ Officer of the rank of Secretary, There were only
four officers of the rank of Joint Secretary" 2 Further,

when independence came in 1947, an Indlan or British officer.

1. Ralph Braibanti.., "Public Bureaucracy and Judiciary in
in Pakistan®", in La Palombara ed.,, Bupeaucracy and Poli-

tical Developmen§ (Princeton, New Jersey: Princeton
University Press, 1967), p.36S,

2. Khalié Ein Sayeed, "The Political Role of Pakistan's

Civil Service", gaciric afffairs, vol,XXXI, No,2, 1958,
p.137.



serving in ICS was pqrmitted to choose whether to serve in
India or in Pakistan, Of 101'Muslim ICS-IPS of 1947, 95
opted for service in Pakistan; the others remained in India
of retired, The net result was that the total strength of
ICS-I7S talent in Pakistan at partition was 167 officers, But
the figure 157 has limited significance for only 136 of these
6rficers were available for administrative service in Pakis-
tan, 3
whom left during the first two years of independence, Thus,

Nearly half of these were British officers, most of

fewer than twenty officers in service during the first two
years had more than fifteen years experience, Half of the

officers had less than a decade in service.4

Thus, after partition most of the higher posis in
Pakistan remained unfilled or were filled by inexperienced
personnel, and in this situation the small number of expe-
rienced Muslim civil servants, alongwith a few British officers
who were persuaded to remain in Pakistan, exerted great influ-
ence.5 Moreover, the partition and the subsequent crises
which engulfed Pakistan, posed a challenge to the handful of

bureaucrats to prove their worth, The partition resulted in

3.' Palmi'_lbarg, n.l, 9.365.
4, 1Ibid., p.368,

5. H.¥,Goodrow, The Civil Service of Pakistan: Bureaueracy
in a New Nation (New Yale University Press, 1964), p.Z29.
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mass: migration and bloodshsa which weighed heavily on the
rew born state, It has been estimated that 65,00,000 Huslim
reZugees came to Pakistan, and 5,50,000 Hindus and Sikhs left
Pakistan, About 5,00,000 Muslims lost their lives or were
abducted.6 In this exchange ol persons Pakistan obtained a
surplus of cultivators and artisans but lost most of its mer-
chants, clerks, accountants and professors, .The state opera-
ted rail-road, and post and telegraph services constituted
the most difficult problen,

The establishment of a capital for a nation of eighty
million people in a few months would’have been a remarkable
feat under the most ideal circumstances, .But the circumstan-
ces in Pakistan were far from ideal, A4 new governﬁant had to
ﬁe set up where ho central government existed bsfore. Refugees
had to be settled as best they eould, abandoned lands had to
be divided and put to cultivation, Law and order had to be
established in the tribal areas, and an entire administrative
apparatus had to be established to carry out , * the many fune-

tions of state power,

All these burden fell heavily on a handful of bureau-
crats ﬁho took over the charge of administration, As Grovine
puts; it "the best tribute pald to the competence of the civil
servants 18 the fact that Pakistan did not collapse in M-, -
first 90 days“.7 The job of setting up Pakistan's adv‘.f e

6, Richard Symond§ The Making of Pakistan (London Fabaré"’zﬂ"
Pamr, Ltd¢ ] 19505’ p.84. ’

7. Albert Grovine, "The Civil Service Under The Revolutionary
Government In Pakistan“ Middle Bagt Journal, vol,19,

(Spring 1965), p7322- TH—}BQL}/
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tion was largely taken up by two senior eivil servants who
had been members of the Indian Au@it and sccount Service -
Ghulam Mohammad (later Governor General) and Choudhuri Moha-
mmad Aii (later Prime Minist_er)‘ For a time after partition
the latter occupied the unique position of Secretary General
of Pakistan, He set up and headed the entire Central Secre-
tariat and also served as the Cabinet Secéét;ary, Establishment
Secretary and adviser to the Prime Minister, ’The politiecal
leaders were preoccupied with political questions in the _
first years of Pakistan's existence and they left administra-~
tion to those most experienced on these matters-the civil
servants ~ whose influence was particularly great because the
Ministers were ineutpe:cs‘,emed.8 This increased power of top

‘bureaucrats enormously,

Moreover, as the direct off-spring of ICS the Civil
Service of Pakistan (GSP)9 consisting of a small group of
retired ex-ICS members and a few Britlsh 0fficials ascribed
itself a role which was be-fitting to that of the colonial
age, The role of English and retired iCS Officers during
pre-independence period had a permeative effect in ths minds
- of ths newly recruited CSP members even after independence,

This influence derived its essence fromt he superiority the

8, K.,B.Sayeed, The Central Goverument of Pakistan, 12&7-—%],
(Unpublished Ph,D, dissertation, Department of Economics
and Political Science, (fcGill University, 1985), p.128,
Quoted in Goodnow, n,5, p,29.

9, Civil Service of Pakistan was offlcially established in 1950.



' IC8 bureaucrats used to command due to their social back-
ground and also due to the amount of discretionary power they

“were allowed in administrative matters,

The "greatest civil service in the world" as the ICS
has often been called recruited young Englishmen and later
a small number of Indians and trained them garefully in a
11terary~genaralist tradition which was presumed to impart
the virtues of Platonic guardianship.m In other words, the
gole consideration guiding tbe recruitm°ntzxnﬁ training of
ICS cadres were geared to the imperialist nseds of British in
which maintenance of law and order had the first priority,
They mmade serious attempt to fathom the socio-political envi-
ronment, and to enhance their position they employsd interme-
diaries by granting special privileges and opportunities to
them, 1} 4slo they had the feeling that pecple of India were
accustomed to having authority exercised by a governing c¢lass,
ihus they recruited the "youths of a class which were expected
to command respect in India“.12 Thus traditionally, the local
recruits to the elite bureaucracy in British India came from
the land-owning or fromthe urban rich and western educated

10. Ralph Braibanti: Research con the Bureaucracy of Pakist

s
& Oritique of Sources, Conditions a ssues (Duke Univer—
sity Press, Durhan, 1966}, p.98.

11, Lawrence Ziring, The ayub Khan Era; Politics in Pakistan,
12%?5,2 (Syracuse, N, Y, sSyracuse university Press, 1971)
p.117.

12, L.S.S. O'Malley, IThe Indian Civil Service, 1901~30,
(London: Frank Cass & Co,, 1965), p.20.
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privileged secﬁion of the society, Till the middle of the
last century the civil servants who were responsible for
administration and policy~making in British India wvere all |
British, They were nominated by The Directors of the East

3 Iﬁdia Company, The introduction of open competition by the

| Charter sct of 1853 broadened the base of recruitment in
England, but in India it remalned as narrow as _evér_. This was
due to uneven Sptead of education in India, Western educa-
tion had been embraced only by the rich landed aristocrats,
tribal chiefs etc,, and only they could afforé to spend much
money for the education of their children abroad or in suita-
ble _public schools; Therefore, a very few rich people could {
send their sons to London for competitive examinatiop., More-
ever, through the system of nomination which confinved till
the 1930s the government brought into the service "youngmen
of good family and social position", With their classical
education and training the Briﬁish Civil servants were happy
establishing law and order and keeping the natives at bay,

at the frontier of the Raj, They developed their own brand
of Sel't’;-righteous arrogance, and considered themselves agents
of 'good government", The 'good government to them Wwas one
which could keep crimes down, collect taxes and observe rules
strictly. They maintained the Mughal tradition of sumptuous
living and official pomp, When they worked in their offices
they did it in an environment befitting a Nawab; on a policy
matter they used to "speak from a noble and unattaihable
height, secure not only in the conviction thaﬁ what they say
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 or do is right, what ever lesser mortals may imagine for
theirs is the power and glory, nl3: The local recrults to

the bureaucracy became socialised in the ethes of the ecivil
“service am they became h;ghly influenced by the British

' manners and modes of life, While the landed gentry'and other
professional classes were relatively free to maihtain contact
with the.people, the senior administrators had few such oppor-
tunities, Théy were inbred in exclusive "civil 11m§" ‘colo-"
nies.that were well removed from thé fret and struggle of
common man's lifb.;4 Thus, the attitudes of thg public and
public servants toward each other were enmeshed in a »
“"complex tangle of awe and artificiality, distrﬁst and dis-
dainﬁ.;s This group of native bureaucrats formed a class who
acted as the interpreter between the British and the Indian
masses they govern, a class of persons, Indian in blood and
colour but English in taste, in opinion, in morals and Ainte-
llect.“ls This socialization also became easier due to the

13. Jawszharlal Nehru, Discovery of India (Oxford University
. Press, New mlhi, 1981’ 902930

14, Hassan N, Gardezi, "Neo-colonial Alliances and Crisis of
Pakistan", in Kathleen Gough and Hari P,.,Sharma edl

imperialism and Revolution in South asia (Monghly ﬁeview
Press, New York and London, 1973), p.133.
15, 3B.A.abbas, "Experiences of Major administrative Reforms

for Development" administrative Science Review (Dacca)
3 September, 1969, p.88.

16, Emajuddin Ahmed, Bureaucratic Elites in Segmented Kconomic
Growth: Pakis’can and _Banglades (Univers ty Press Ltd.,

Banglades 9 1980)’ p; 56 T 2




upper class background of the native bureaucrats,

Thus the Indian Civil Service comprising British and

native bureaucrats became most important instrument of

" British control in India. Members of this Service not only

~ controlled district administration but also the Provincial
and Central Secretariats, It may also be noted that Gover-
norgships of some of the provinces and particularly those
which constituted West Pakistan later, were held by the
members of this service., The basic characteristic of this
system was that a central unitary structure was imposéd on
a heterogenous base consisting of regiohs, cagstes and tribes
etc.17 In accordance with British practice, the ‘po]_.ice gnd
military services were subordinated to civil authoritfes, Thus
IC8 ofﬂcials’ wore literally the men who ruled India respon-
sible only to the Governor General of India and the British
Government, Rival political institutions to control the
bureaucracy were absent and civil servants .enjoyed absolute
autonomy in exercising their authority., In fact this small

- eoterie of civil servants formed the 'steel frame' which
sustained British rule in India,

Thus after partition the segment of ICS in British India,
who eventually formed the 'inner circles' of the Civil Service

17. Khalid Bin Sayeed, Pakistan: The Formative Phase ]857-1948
(London, Oxford University Press, 1968), p.230
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of Pakistan and of the bureaucratic elite was a class which
was rigid and exclusive with distinctive outlook, attitudes
and interests, 8

This exclusiveness is also discernible in pegional
terms, since most of them were from one particular region of
Pakistan i.e, West Pakistan and not from East Pakistan, For
historical reasons the Muslims in Bengal remained backward
both economically and educationally, It was in B_engal_ that
the British established their domination first and to suit
their imperial interests they completely transformed the exis-
ting socio-economic structure, In the process the Muslims in
"general and the Muslim aristocracy in particular were deprived
of all kinds of privileges they were used to have as .the ruling
community, Thus as a result, in the Zastern part of Bengal,
the Muslims were absent from colleges and high schools, Only
at the beginning of twentieth century a small Muslim middle
class began to emerge in Bengal, For these reasons, there
were only two ICS officers from Bast Pakistan and upto 1950
only se¥Yenteen new recruits entered the Civil Service of
Pakistan out of a total of 175 such officers.l® Even in
west Pakistan the disparity in representation in bureaucracy
is clearly discernible among vaxfimﬁs regions, Whereas repre-
sentation from Sind and N,W,F.P. and Baluchistan in the higher
civil services was negligible, it was mainly dominated by

18, Nehru, n,13, p.294,
19, Ahmed, n,16, p.63,
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 Punjabis, This is because, fully one third of the officers
available were in Punjab Governmeant and were Punjabl by birth,
Since the Punjab was a predominantly Muslim province, it was
insvitable that they would have attained high positions

before partition and that they would continue in senior
positions after partition, Thus the allegation that Pakistan
was dominated by Punjabi official-dom in the early years

is partly true, but 1t was the inevitable consequence of
historical factors and not the deliberate machination of

any particular regional clique.eo But this fact coantributed
to a large extent, to the compactaéss of the top-ranking:

though not the whole bureaucracy,

Even after' independence the Same’trend continued and
in reality there was no sharp discontinuity in the socio~
economic or the regional background of the new recruits in ,
Pakistan, Recruitment to the ecivil services remained extre-
mely limited and the mode of entry continued to remain highly
competitive, From 1950 to 1966,_2.48 per cent of those who

applied for the examinations entered the Civil Services of
Pakistan, 21

Moreover, the recruitment policy was formulated in a
way so as to ensure the entry of the members of well-off
sections of society into the Service, A degree from a recog-
nized University is the minimum qualification for appearing
in the examination and the candidate have to be of ages

2’0.' Palombara, n.1, p.365.
21. Ahmed, nJ16, p.50,
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between twenty-one and twenty-five, The examination does

not seek to test the specialized knowledge because the

- philosophy of recruitment of general administrators in
Pakistan is based on the view that "for sharing in the direc-
tion of government agencies a broadly trained mnd is better
than one filled with expert knowledge of a special fiehdn,22
The written examination consists of ‘three compulsory subjec-
ts and thirty optional subjects ranging from pure mathematics
and statistics to American history and sociology. The com-
pulsory subjects total five hundred points, The candidate
may choose a group of optional subjects whose'aggragage

value adds upto sii hundred points; Thise successful in the
written tests must then taker psychological: and viva-voce

. tests whose combined value is three hundred pbints.za These
'two tests were "designed to assess their inherent tenden-
cies and capabilities, thetr personal qualities and traits
of character with special regard to their aptitude for

Civil service".24 But the critics of the system point out

that favouritism can enter the process at this point, thus

22, Fritz Morstein Marx, The Administrative State, (Chicago,
1957), p.1ll.

23. Ralph Braibanti, "The Higher Bureaucracy of Pakistan"
in Ralph Braibanti edljy %ggg Bureaucratic Systems
Enmergent from the Britis yerial Tradition (Duke
University Press, Durham N,C,, 1966), p.258,

24. Rafiq Inayat, "The Civil Service Academy" in Inayatullah

ed], Bureaucracy and Development in Pakistan, (Peshwar:
Pakistan Academy for Rural Development, 19 23, P 404,
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'vitiating the merit "objectively" determined, Moreover,

the written and viva~-voce parts of the examination are
conducted entirely in English. ance, demeanor, the use

of cnglish, and general background, certainly come to play
in the viva~-voce, and this would tend to give the advantage
to those of upper social strati.

The occupational and income data of the parents of
the civil servants reveal that they came from.a high socio-
economic background, More than twelve per cent of the CSp
came from the high landowning families and about fiftynine
per cent £§om the medium landowning families and about
twelve per cent from professional groups, The parents of
the thirtynine percent of the CSP officers belonged to higher
income groups earnihg more than one thausarsd rupees per month
and the parents nf about sixtynime per cent of the officers
used to earn more than five hundred rupees per month and

above, 20

In addition to the upper-middle and upper c¢lass back~
ground, the CSP officers are also very much distinet by their
high educational achievement. in a backward conntfy like
Pakistan with very low literacy rate, 1In the 1961 cengus,
only 19.2 per cent of the people over five years of age were
found literate.2? 1In higher education this situation wvas

25. Ralph .:Braibanti’ ‘ n, 23’ Pe 2569,
27. 1Ibid., p.50.
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more depressing, Since a bachelor's degree was the mindum
dualification, the base became even narrower, Frem 1950 to
1966 approximately 1,63,000 persons received bachelor's
degreas from ;tén universities of Pakistan, and from among
them 410 CSP officers and about 700 other officers were
recru.’usecl.,g8 a4 large number of them were educated in foreign
universities prior to joining the service, These facts reveal
that the civil servants were .a highly educated group in the

society and extremely exclusive,

Even the quota stsfeng

which the introduced in 1950

to minimise the regional disparity failed to achieve the
desired objective, It was primarily because of two reasons
first the Muslim refugees from India had established legal
domicile in areas where local candidates were few or poorly
trained and they were not able to compete with the former,
Secondly between the two wings of Pakistan there was a conti-
nued disparity in the fields of education both in quality and
quantity.3°

28, Braibanti, n.23, p.262,

29, Quota system introduced in the Civil Services is as
. follows; L « .

1., Merit 20%, 2. W.Pakistan 40%, 3. E,Pakistan 40%.

" West Pakistan allotment of 404 is divided as followsg:
1.Punjab and Bahawalpur 234, 2. Sind, Khairpur, N.W,E,P,
Frontier States, Baluchistan, Baluchistan States,
Tribal areas 'Azad Kashmir' -15%, 3, Karachi-2%. .

Sources; National Assembly Debates of Pakistan, vol,3,
. Part.II, 19 3. pp.901“'20 v
' 30. C.P,Bhambri andMBhaskaran Nair, "Socio-economic Back-

ground of Higher Civlil Service in Pakistan", South Asian
Studies, vol.6, No.l1, January 1971, pp.59-60,
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Moreover in the post-independence perio'd‘ the CSP
preserved, meticulously, the cohesive strong, corporate
spirit Vhich was the hall-mark o“f Brijhish ICSs, | This was
achieved by tﬁo structural means: firstly, by the significant
role which British officers played in determining the bureau-
cratic system and its direction of change; and, secondly, by
the presence of retired 1ICS veterans in the CSp compositiox;,

which bécame the chief source of British bureaucratic style,

Soms fifty British officers reﬁxaimd in Pakistan's
gservice, and after independence about twenty~eight of the =~
administrative talent evailable for adminis travtiva (as
against of judieial) work in the higher bureaucracy was that
of British officers, The proportion of British officers dimi-
nis hed sharply, however, and by 1954 only thirteen CSP cadre
assigned to administrative work remained, Thereafter there
was a continued attrition until in 1965 only three British

officers remained, 31

But the physical_disappearance of British officers
from Pakistan bureaucracy would not result in.:@é\ally définite
disappearance of British administrative norms, It is signi-
ficant that British officerd: retained the Secretary's posi-
tion in the Establishment Division from the declaration of

31 Braibanti, 0,23, p.245,
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independence until 1961 except for a brief period in 19569,
Moreover, former ICS officers were to hold that important
station until 1970.32‘ It was this office which formulated
basic policy and perpetuated the ethos of the ICS, The estab-
lishment Division of Cabinst Secretariat was the personnel
department of the Federal Goverament., It was the focal point
of all divisions pertaining to the administration of the
¢4vil services, It played a predominant role in deciding
mbde of t he entrance examinations, in transferring and promo-
ting officers, in training them both in Pakistan and abroad
and in deciding the controversial questions relating to the
CSP, The Central Public Serviee Commission33 has only the
role of conducting the selection of persons for appointment

of the services.

Within the CSP, the former ICS officers were very much
a class apart, In fespect of their education in England,
training under experienced British officers, higher pay scale
which they #njoyed and, more importantly, the important posi-
tions they occupied in the administrative hierarchy, they
were different from the non-ICS, CSP officers of comparable
rank, But this detachment does not separate the values of
the entire group, On the contrary, there 1s a strong galva-

nic attractiog toward valuses and behaviour of ICS officers

32, Lawrence Jiring and rRobert La orte, Jr. "Pakistan Buregu=-
. cracy: Two views", Asian Survey, vol,XIV, No.12, p,1089,

33, Central Public Service Commission was known as Federal
Publie Service Commission by 1950 and again became Central
Public Service Commission in 1962 Constitution,
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from all these below,} The social chasm megely enhances

the glamour of the scene of the upper side.34

It is. also of greater importance that these former
IC3 officers are also in an unparallenﬁposition to mould
the behaviour, attitudes and bureauérqtic style of the entire
ministry in their charge., They are, in turn, the chief
sources of radiation of their own bureaucratic dispositions
which are essentially British in derivation. The same | A
pattern is found, though with less intensity, in the provin-
. clal secretariats, where a small proportion of the secreta-
{iship are held by ICS officers but where theyr staff the
most. important posts,

Further, the most importaht faqtor'responsible for
the diffusion and perpetuation of colonial values in the
bureaucracy was the nature of training the elite cadre
received, In post-independsnce period the British way of _
training the ICS officers was faithfully imitated in Pakistan,
The whole scheme was designed to shape a civil servant's life
to fit the role of a ruler, The cadres were kept small and
entrance into services was limited to university graduates

between twentyone and twentyfive years of age.

The underlying policy in regards to age-limits in
Pakistan proceeds largely on the principle that youngmen who
would choose public service as a profession must enter the

service at an early age, and are not too old to have lost the

34. Braibanti, n,23, p.251,
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flexibility of mind which is necessary for shaping them into
competent civil servants,3® These were admitted in small
batches of not more than thirty probaticners a year and were
trained as a group for one year in a residential academy
described by an american observer as “baranial" very much
like Halleyburry,® The locale of the training was grandiose,
the setting was lordly and the environment was marked by
feudal distinctién. The Civil Service Academy at Lahore was
housed in a large handsome building wﬁich was. at one time the
official residence of the Crown's representative in the
Punjab with well lald-out gardens and lawns all round, The
young 'probationers! lived there and, in a sustained course
of one year, came under the direct daily class room influence
of the best in the ICS tradition, The surroundings and furni-
shing were more British bhan Pakistan; and even the most
unimaginative probationer must have sensed that he was indeed,
one of the heirs and successors of the former rulers.37 They
wvere always reminded that they were not mere students but the
members of t he CSP and were enjoined to uphold the traditions.
Great emphasis was placed on western style_social graces,
dress, manners and conversational elegance, Formal dress was

necessary and once a week they had to wear evening dress at

35. Chaudhuri Mazaffar ashmed, The Civil Service in Pakistan
(Tational Institute of public administration, Dacca,1069),
p.114. - '

35, Braibanti,‘n,za, p.100
37. Goodnow, n,5, p.165.
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dinner, They had to be members of Lahore dymkhana which

was at one time the exclusive preserve'of the British ICS
ﬁfficeis. Many'evening socials were organized with a view to
teaching vestern 'étiquette' to the new recruits; the text
books were western and S8hakespeare, Locke and Blackstone were

the basic referents.8

In the Academy the training programme began at
6,00 A, M, with an hour of horse-back riding, It was a part
of the training programme because the British ICS officers
were trained in it, The practice continued because it was
considered a part of the culture of the landed aristocracy
of the Punjab, The course and the syllabus of the training
programme wore designed neither to instil in the minds of the
. probationers a desire to carry on research or an extended
study of -any aspect of national life, nor to develop a high
degree of professionalism. But in one respect it was quite
successful in that the young recruits of diverse soclio-economic
background were welded into a corporate group with its elan
and sense of tradition, "The group liging and the curriculum
format, t heir detachment from the mainstream of social and
political activities, the constant reminders that they were
the members of a well-knit group of partriarchal guardians

and an emphasis on "Sartorial splendour" served to develop

38. Karlvon Vorys, {Political Development in Pakistan, ‘
(Princeton: Princeton University Press, 1965), p.110.
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a corporate spirit among themselves and alienate them from
the larger society."39 The Academy had been credited with so
much success 1n this respeet that 1ts detaactors claimed that
the probationers after completion of the train;ng programme

did not behave like Pakistanis,

After completing the'programme'at‘the Academy and a
périod-of field study, the probationers were sent to Great
Britain for a year of further training and study at Oxford,
Cambridge or London, This training in Britain was similar
to that formerly imparted to the ICS offiders, The 1949 batch
of CSP received training in Australia and from 1950 all
probationers spent a year at Oxford, Cambridge at London, The
training and stﬁdy in BEngland had a broadening effect on the
outlook of the civil servants and created & sense'of affinity
in values between ICS officers and the new probationers,

Thus there is no serious generational chasm based on ideolo-
gical differences bstween the ICS group and the most of new
recruits, The care with which British buraaccratic values
and social behaviour find common acceptance has a strong
cohesive effect and tends to separate the entire C3P cadre

from the remainder of t he bureaucracy.

Interestingly enough, the indoctrination process does
not end with the training but countinues and encompass the

entire length of the service of each member of the civil

39, ahmed, n.16, p,58.
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Service of Pakistan., The CSP members make it a regular
practice to keep contact at individual level. To cap 1t all,
the CSP members had a national organization - the CSP Asso-
cia~tion which not only takes a'leaderéhip role to protect the
interests of the entire CSP community but, at the same time,
proéides guidelines as to hOW‘tbe CSP'membérs were supposed

to conduct themselves in public. Thus, the indoctrination
process was not a half hazard one but, a carefully conceived

device to perpetuate the elitist character of CSP.4°

This elitist character of CSP is further reinforced
by its exclusive monopily over key policy~making and policy-
implementing positions and by the struétural organization and
classification of the public services in Pakistan, The divi-
sion of services into almost completely autonomous cadres
subject to overall unifying central control is itw most pro=-
minent characteristic,l The services are divided into three
categories: (1) there are central superior services which
include such services as the Civil Services of Pakistan, the
Police Service and sudit and account Service, (2) the Provin-
clial Civil Service which staffs largely, the lower levels of
general administrative ﬁosts at the provinecial level, and

40, Mohammad Mohabbat Khan, "Civil Service of Pakistan‘ﬁs
An Institution: Reasons for Resistance to Chauge",

Indian Political Seience Review, vol.3, No.2, July 1979,
p.144, '

41, Braibanti, n,10, p.235,
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(3) the technical service, In addition to functional cadre
divisions, there are class dlvisions of rank (I,II,III,IV)
and spatial divisions (central and provincial).42 among

the various categories of service there has been véry little
'exchange of membership, Sefving at the apex of the adminis~
trative pyramid, the CSP has come to fill the vacuum created
by the depariure of ICS., The divisions between superior and .
subordinate services, originally designed to keep the power
in the hands of the ICS officers has boen maintained, The
membersgip of the CSP has continued to be small and exmiusive
and many more posts have been resgrved for CSP officers than
there are members of this service.*3 The csp officers, there-
fore, enjoy greater opportunity for a wide choice of adminis-

trative experiences and of posts than any other service,

42, V.Madan Mohan Reddy, "Role of Higher Civil Service in
Canada and Pakistan - 4 Comparative Study of Two Common=-

wealth Countries", Indian Journal of Public Administration,
vol, 22, NO.Z, A.pril‘*'June 197 ) P.162,

43, Year No. of CSP No. of Posts

Officers Reserved for CSP
1947 158 244
1960 176 v 332
1954 - 258 519
1961 379 735

'Source; Grovine, n,7, p.329,
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To maintain and strengthen its exclusive and elitist
charactér the C8P, with only one exception, refused to
include members of cther services within tts cadres, Origi-
~nally, fifteen or seventeen ofricers‘enteéed the CSP from
provincial services in 1953 aud 1954, Due to retirement,
in 1965, only five such officers remained in service,?? This
group was hardly capable of challenging the prevailing
ideology of the cadre, and irdeed, was small enough to be
regarded some'what in the edges of the cadre, Moreover, within
CSP, promotion was based on semiority alone and no amount of
exbertise ot level of education was good enough for anyone
to break this barrier and join the CSP at the middle or top
level positions, The real reason behind the refusal was
that the CSP feared that through lateral entry competent
people from technical and other services would join the service
thereby diluting its homogeneous character and minimising the
possibilities of its original members to monopblize key and
- strategic posts, The prohibition of lateral entry showed
"the caste and closed nature of CSP, ss an institution, 1%
was not willing to risk "disruption" by allowing lateral
entrants in, with whom the core members of the CSP might not
aéree on 1ssugs and thereby precipitating disharmony and

confrontation.45 This attitude of CSP has generated much

44, Braibanti, n,23, p.263,
45, Khan, n.40, pp.142-3,



hostility from the lower cadres of the services.

Another aspect of Pakistan bureaucracy which needs |
to be highlighted is the bureaucrats' attitude towards the
politicians, This is4important, for, the relationship of
higher bureauc;ats with the politlicians in Pakistan after
independence haé, to a‘large extent, been influenced by the
pattern of their reiationship during the cblonial days.

Representative institutions were introduced in British
India after the second decade of twentieth and did not really
becore significant until the third decade was almost comple-
te.%® Upto this time administrators had few contacts with the
politicians, who by and large represented different interests,
The administrators duty involved serving his'superior, and
his calling reduired him to'support gutherity irrespective of
his personal preferences of feelings, Hence, the adminis-
trator, whether he be British or Indian,' found his more impor-
tant funetions lay in upholding politieal order., This oftgh
meant suppressing political movements and imprisoning indtg

47 Moreover, those Indian politicians who

genous politicians,
eventualdy assumed positions of political responsibility in
Central or Provincial Governments from 1937 onwards i.e., after

the Provincial elections were held under the Govermment of

46, Lawrence Ziring, "Bureaucratic Polities and the Fall

of Ayub Khan", asianuﬂffgirg, vol.8, No, 5, Hay-June 1981,
p. 315,

47, Muneer ahmed, The Civil Servant in Pakistan (Oxford:
Oxford University Press, 1964), p.5.



India act, 1935, found that their association, was normally
with more senior administrators in the secretarlats and

vir tually all men were British.48 Thus, they were compketely
out of touch with those Indian civil servants who were helding
junior positions in the civil service and who eventually

opted for Pakistan thereby forming the corpus of Pakistani
burfeaucracy. As Egger points'out, “"The attitude of Civil
Servants who-did’not have éontact with political leaders,
rerlected rather faithfully the attitude of their British
superiors who 1n general accepted the necessity of represen-
tative institutions i thout developing any particular sympathy
for the representatives, 49 No where thils problem,was more
alarming than in CSPt's dealings with politicians in Pakistan,
Givaﬁ their own aversion to politics and contempt in'which
they used to hold the politicians it was not surprising that

there vas a wide gulf betweenthe bureaucrats and politicians,

administrators and politicians are participants in
the same societal matrix, It would seem that each group 1is
essential to the progressive development of the other,5°'while
both are essential for the susterane ofa democratic politieal
system, Hence what is required is the mutual rapport between

the two and a commitment of one not to encroach upon other's

49, Rowland Egger, The Improvement of Public isdministration
. in Pakistan (Karachi: Inter-Services Press, 1953), p.5.

50, Zir:l.ng, n, 11' pP.116.
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sphere of activities, But the CSP was rooted in past; its
| practi‘ées, and policies obsolete; and attitude unsuitable to
requirements of a democratic set-up. 4nd at the sdmetime,
it was a close-knit anvd' iaowerful organization, far more
matured than the emergjnipolitical institutions, Thus in a
new~born state lilke Pakistan the levers of power' tilted more

towards bureaucracy and it came to acquife an upper hand in
state apparatus, |

The next chapter is ddvoted to the analysis of the
political role of higher bureaucracy in Pakistan and the

factors responsible for this develcpment,



CHAPTER - III

ROLE OF BUREAUCRACY IN POLITICS
(1947-58)

In the Post-Independence pefiod Pakistan followed
the West ®inister model of Cabinet Govermment, This was
the natural out-come of the long-drawn British rule in
Indo~Pakistan sub-continent which brought the political
leaders of India and Pakistan in close touch with the ope-
ration of such a system, In the initial phase till 1956
Pakistan came to be governed by Government of India Act
of 1935 as adapted tinder the Indian Independence A¢t of
1947, which was known as the 'Interim Constitution' of the

country.

Under Indian Independence Act the Constitutent
Assemblyl was given two separate functions; to prepare a
constitution and to act as & Federal Legislative Assembly
or Parliament until that constitution came into effect.

The entire fileld of govermmental activity was brought under
‘the control of the Cabinet which, responsible to the Consti-
tuent Assemdly, hecame the real authority, and the Gover-
nor General was presumed to act on the advice of the

Ministers., The publie service was divided.inxe 8 number of

1. As provided for in the Cabinet Mission Plan, the Consg-
tituent Assembly came into being in November 1948,



ministries each headed by & member of cabinet and assisted
by a senior civil servant calied & permanent secretary.z
The Governor General or the Head of the State enjoyed simi-
lar status and position as his counter-parts in other
Commonwealth countries, The vast discretionary power which
he used to enjoy during pre-independence period was lapsed
from 15th August, 1947, by the provisions of Indian Inde-
pendence Act of 1947, His position was analogous to the
position of the King in relation to the Cabinet in Great
Britain.a But in practice, the position of the Governor
General in Pakistan was not that of a constitutional figu-
rehead and he continued to enjoy wide and substantial

powers under the Govermment of India Act, 1935, as adapted
in Pakistan., He was the éxecutive head of the Federation
of Pakistan ang all execuvive actions of the federal govern-
' ment had to be expressed as taken. in his name, Some of
the key appointments vwere made by the Governor General.

Thus, he had the right to appoint the Prime Minister, and
other federal ministers; the Council of Ministers would

2. VMadan Mohan Reddy, "Role of Higher Civil Service
in Canada and Pakistan-A Comparative Study.~ of Two

Commonwealth Countrles", Indian Journal of Public -
Administration, vol.22, No.2, April-June 1976,p.156,

3. M.A,Chaudhury, Government ®nd Politics in Pakistan
(Puthighar Ltd,, Dacca, 1968),,p.151.



'~ hold office during his pleasure.4 The Governor General
had also power to appoint the principal military officers
éhd the governors who had authority to choose, summon
and dismiss the provincial ministers, The most compre-
hensive of all was Section 924° of the Act which vested
in the Governor General the power to take over the admi-~
nistration of the state through Govqrnor by the procla~-
mation of emergency in the province, Thus by his power to
appoint and dismiss the governors he could control and
even suppress the provincial govermnments, Although a
provincial governor was required to appoint a Chief Minis-
ter who had the support of the porivincial assembly, he
could dispense with both assembly and its cabinet if he

6

had the. cooperation of the Governor General, Thus in

4., G, W,Chaudhury, Constitutional Development in Pakistan
- (Lahore: Longmans, 1953), p.19.
5. Section 924, Indian Independence Act, reads as follows:

WIf at any time the Governor Geheral is satisfied that
a grave emergency exists where-by the peace and secu-
rity of Pakistan or any part there of is threatened
or ‘that a2 situation has arisen in which the govermment
of a province cannot be carried on in accordance with
the provisions of this Act, he may by proclamation
direct the Governor of a province to assume on behalf
of the Governor General all or any power, vested in or
exercisable by any provincial body or authority",

Cited in Choudhury, n.4, p.28.

6., H.F,Goodnow, The Civil Service of Pakistani Bureaucrac
in a New Nation (New Havens 7ale University Press,1964)

ps60.



theory the CGovermment of Pakistan, though remained
parliamentary in Hature, the balance of power between
the Chief Executive, the Governor General and the Prime
Minister, tilted more towards the fomer,

The real situation in Pakistan was that with the
exception of second Governor General the role of the
Governor General was unlike that of the constttutional
figure~hoad, His position and powers depended essentially
on the quality and the personality of the holder of the
? Inpakistan, Quatd-o-Azen Muhanmad Ali Jinmah
became the first Governor General. He was the architect

post,

of Pakistan, father of the nation, and a towering persons-
1ity. Acceptance of Governor Generalship by Jinnsh had
great impact on tho relationship between the Governor
Genoral and the Cabinet as well as with the legislature 4in
the first year of Pakistan's politlcal caresr, BEven though,
in a parliamentary system the position of the Chisf Execu~
tive is primarily symbolic, politically non-active and
ususlly powerless, Mr, Jinmah chose to become the Governor
General and not the Prime Minister, thereby determnining

the real locus of power, He was chosen by the Musiim League

vhich emerged as the representative organization of the

7. Chaudhury, ﬂ.Q, PP.30~31.



Muslims of the Indian subrcontinent after the plebisci- |
tary elections of 1946, and as such Jinnah coukd say with
ample Jjustification that he was much a choice of the
people as the elected head of any democratic atate.s This
indicates that he had & conception of the role and status
of the Governor General which was different from and during
his life time the powers which he exerclised were far beyond
those normally associated with that office. He selected
Liaquat Ali Khan, the leader of the majority party in the
Federal Legislature as the Prime Minister, But Liaquat
owed his leadership of the legislature to Quaid-e-Azam

and not to the party, Jinnah also selected the members

of the Cabinet and distributed port-follos amoag them,
Liaquat had no sayvin the selection of his colleagues,
Jinnmah not only took the initiative in forming the Cabiaet,
and in formulating the policies of the Cabinet, he also
presided ower its regular mectings, He was also the Chair-
man of the gmergency Committee of the Cabinet and even,
summoned and presided over the mectings in the absence of
the Prime Minister,

Thus, Quaid-o-Azam was not a mere titular head of
the state, In a sense, he was his own Prime Minister,

8, 1bad., p.31,



giving advice and taking decisions till the end of his
11fe.® Liaquat Al Khan said, ®How that we have got
Pakistan, he had not ceased to gulde the destinies of
the nation, In 511 important matters he still guides,

It is his deep interest in the welfare of {:he peoﬁle that
he has made him take up much work on himself, W pray
that ve may have his wisdom and guidance for a longtime

to come, 10

The oxtensive powers wore exercised with the
consent of the Prime Minister as well as the concurrance
of the legislature, Jinmah also became the President of
Constituent Assembly in accofdance with the desire of

the Cabinet and the lLegislature,

Jinnah was ‘the real head of the Govermment until
his death in 1948, The Prime Minister couid not be the
central figure in the Goverament and all ministers were
virtually overshadowed by the dominmating personality of
Jinnah, %"The possibility of instruetions proceeding from
the Cabinet to the Governor General did not arise; it was
in fact unthinkable, From the beginning it was assumed

that the normal conventions of the office of the Governor '

9. Chaudhury, n,3, pp.159-60,
10.




General could never apply to Mr, Jinnah,}t

Thus in the deginning Mr, Jinnah initianted a strong
paternalis tié exegutive rulelg and the govérment became
highly centralized which increased the povér of the top
‘ burcaucracy, This was also to a large extent the result
of the chaotic situation prevailing in Pakistsn in 1947,
which called for a strong firm executive action, Thus the
confusion which existed virtually in every sphers of admini~
strative activity left the bureaucrati in an extremely
strong position and made the Chief Executive Jinnah heavily
rely on them, Particularly, in the provinces, where most
of the ministers had assumed office for the first time,
the Jovernors and the civil servants were extremely power-
ful, Governors of the three of the four provinces (N,W.F.P,,
West Punjab and Bast Bengal) were British and members of
the former Indian Civil Service, The Muslim league cabinets
and the political machinery were handaed over to the contrsl
of governors and bnreauaratsls baecause none of the ¥ inisters

in the central govermment or in provincial govermments had

11, Keith B,Callard, Pakistan 0 1 Study (London;
Allen & Unwin, 1957), p.132.

12. Robert la Porte, Jr, [

a 15 owmaking in Pakis p1hi,Vikas Publishing
use, 1971), p.4e,

13. Khalid Bin Sayeed, goﬁ;tics in Pakistani Nat%gg ang
Dirgction of Changg (New ¥York, Praeger, 1980), p.26.




much experience in administering government departments,
The only model of goéernnent that Pakistan leaders had
known wvas that of the British vice-regal system in India
under which the bdureaucrats had exercised their powers
most of the time without any interference from politi-
cians, Faced with gigantic problems of fefugee rehabi-
litation and law and order,and being dependent upon
British governors and civil servants who were steeped in
vice-regal traditions of bureaucratic govermment, it was
not surprising that Pakistani leaders thought that Pakistan
could do no batter than to foldow the British vice~regal

pattern, 14

Like former Viceroy, Jinnah received fortnighily
lotters from his governors which gave him a detailed account
of everything ranging from intrigues in the provincial
cabinets to details of refugee rehabilitation probdem, As
the diroct agents of Quaid~e-Azam, they acted according
to direct instruction from Jinoah and so:ﬁetimes even short¢- -
gircuited the. ministers of the provinces where they
presided.}® Two of the governors used to preside over

eabinet meetings of the ministries and oven one was able

14, Khalid Bin Sayeod, Political System of pakistan
{Houghton, Mifflin Company, Boston, 1967),pp.62-83,

18. L.R.R,Willianms, Thg SBtate of Pakistan (Faber and
Faber, London, 1366), p.38.




to allocate portfnl:loé without the vapproval of the Chief
Miniater.m This type of operation was not conduclve

- to the growth of demccvratic govermuent or provincial
autonomy, The provisions of Govermment of India Act,1935,
w_hich was oriticised as anti-democratic during pre-
independence perisds was further used by  the Central
Goverment of Pakistan to dismess ministries and clamp

Governor's rule on the pro_vinces.

After the demise of the Guaid-e~Azam on September
11, 1948, the issue was vhether there was to be Governor
General who would be the tradit:.ioml non-political leader
or whether the Prime M inister and his Cabinet would
exorclse real exscutive power., Liaquat All Khan, wollding
the real power, as the zuccessor of Jimah, chose to |
lbecome thovprme Minister which meant that the cabinst
foym  of » government was to become effective, Khwaja Iazimu-
ddin the Premier of East Bengal and a career politician,
vho succeeded to the office of the Governor General,
appeared to be willing to assume the customary pr}livuege
of the office without the authority, status and power that

Jinmh had wielded.}? The political situation came to

16, C.P,Bhambri and ¥,B, lalr, "Bureaucracy in An Autho-
ritarian Political S8ystem™ in S.P,Varma and V,Narain
ed,, Pakistan; Political Sysiem Crisls (Rajasthan
University Prasa' Jalpur, 1972 y P.8l.

17. Chaudhury, n,3, p.62,



53

resenble eabinet government as Nazimuddin was appointed
on the advice of the Prime Hinister and the cabinet vho

exercised the real powver,

But this 'shitt in power at the central level did
not impinge on the power of bureacucrey and the same pro-
cess of bureaucratic asgendancy continued under Liaquat
Ali Khan, Thus in 1849, whenluslim League was still in
undisputed control of the govermment, the Gonstituent
Assembly passed what was called the Public and Represen-
tdtive Office (Disqualification) Act popularly known as
PRODA, under which the central or provmcial government
could dismiss a minister found guilty of corruption or
miseonduct by the tribunal of Federal or High Court Judges
set up by the govermment, Under the Prime it inister Liaquat
Al1 Khan, the central government often resorted to Section
92\ or used PRODA to dismiss defiant or corrupt provincial
politicians, Thus under Section 92 the provincial Legis-
lative Assembly of W, Punjab was dissolved in January,
1949, the government dismissed and the administration taken
over by the Governor, The Premier of 8ind Mr. M.A,.Khuro
was earlier dismissed on the charge of corruption and
misconduct in April 1948, Subaeqnantly, it remained the
scene of its usual see-saw for political power between com~
peting and intriguing politicians vhich resulted in several
dismissals and ministerial charges durinz 1948-61, | Only
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the N, W, F.P, was an exception, thanks to the stabdle but
scvere regime of Khan Abdul Quiyam Xhan,l® In Bast
Bengal after Khwaza Nzzimuddin assumed Pres identship,
the Muslim League Party in legislature wanted to elect
% leader for the post of Chief Minister dbut tho provin-
cial Governor was instructed by the Governor Gencral to
appoint Nurul Amin as the Chief Minister, Subsequeantly,
H,S.suhravardy formed a new political party - the Awami
League Party -~ composed of a nunber of disenchanted Muslim
Leaguers, ;l‘his‘ vag the beginniong of regiomal confliicts
which dominated the procecdings of the Constituwvat
Assembly, i9

The people of Bengal were unhappy with Muslim
loague ané 0911*@;1'51 Government chiefly on three scores:
they were being ruled by civil servants belonging to Vest
Pakistan whom they considered unsympathetic to the pro-
vince; the Central Government had not given proper atten-
tion to their needs &nd probleuws; and Kerachl was turning
o deaf ear to their demand for making Bengali a state
1anguago.2°
"feoling is growing among the East( ~ . Pakistanis thet

Thus as early as 1948, 1% was reporteds

18, Khalid Bin Bayeed, "The Political Role of Pakistan's
Civil Service® u;ﬁg_m (vol.xm, Ho.2,1958)
p.131.

19, Dr, O,RMalhotra, "Full Circle in Pakistan®, Indla
Bokproundgvol, 2, Ho.16, July 1977, pP. 707-8,

20, K.K.,Aziz, pa . 2
(Ialamahaﬂ, s Do 15.
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Easterm Pakistan is being neglected and treated merely
as a ‘colony' of West Pakistan",Zl

Even dura.ng the periocd of Liaquat All Khaxi no
serious attempt was made at setting up of dempcratic
institutions or to prevent bureaucracy to actively inter-
fere in the pontical processes, Had Liaquat wished he
could have wade 8 bid to establish political authority
over the bureaucracy. But he was & man who had never exer-
ted himself much in the flelé of administration and fimn~
cial and economic pollcy; he was quite content to leave’
‘such policy making to officials while he pre-cecupted him-
self with foreign policy (Liaquat was Foreilzn and Defence
ags well as Prime Minister), especizlly Kashmir and India,
He was aslo faced with keeping together his fast disinte~-
grating party, the Muslim League, of which he was Presi-
dont, %2 Thus, as a result, during first five years of
Pakistan's existence, the political situation left the
bureaucracy in a position where it could have an effective
fauthority" if not actual conttol, over the, ministers
ang politzcmm“,aa This was primarily due to the power

21; Sayeed, o, 14' Pe 640

22, Hamza Alvi, "The Army and Bureaueracy in Pakistan"
Intermtional Soclalist Jourmal (Rome, vol,3, [No,14,
Ear‘ch*Apl‘il, 1950), pP.174,

23. Gunner Myrdal, Asjisn Drama: An Iaquiry in
overty of iatioms, vol.l (London, 1968), p.320,
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and authority enjoyed by the first two leaders of the

country.

But after Liaquat All Khan's assassination in
1951, there was no nationally recognized leadert to succeed
him as the country's politiecal chief, The leadert of
Muslim league, the landlord politiclans from West Pakistan
lacked the imagination or resources to develop grass root
support throughout the country or the skill and machinery

24 “In the Constituent Assenbly

to run the goverment,
and all the provincial legislature, the league had over~
vhelming najority and the main oppos ition was the group of
Hindus, But they could never hope to oust the goveriment,
The non-League Huslims vere also hard tofind and were not
keen to draw attention to themselves, fthus the monopoly.
of power soo0n gave rise to factions and intermal conflicts

@5 ,lthough, Pakistan had strong leaders

ins ide the Leagus,
“there were too many of them and they were too strong for
each other, What there often seemed to be was a total lack
of loyalty to any ideal or set of principles or even to

the country on the part of these party leaderé. Thus it
was a ceaseless and rusthless struggle for power.gs Also
the reactlonary policies of the Muslim League, defended

SO aggressively and with so much self-confidence by some of

the brasher leaders, led to a situation where the less

24, 8ayeed, n,13, p.S,

25, bshmed Hussain, pPolitics and People's Represen on
{Peroz & Sons Ltd,, Karachi, 1972), pp.24~25,
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reactionary and progressive members began to leave the
party. #ian Iftikharudin, a well known left wing leader
resigned as Minister for Refugees and Remabilitation in
'ﬁhe Punjab Government and Set up a new radical party called
Azad (Free) Pakistan Party, Opposition came from the Awami
(People's) League, which had been set up in East Bengal

by H.8,5uhrawvardy, and the Jinnah awami League, set up

by the Khan of Mamdot, & rich laundlord who had lost out
in a faction fight with other landlords .tn the ﬁuslnn
ieague, and had subsequently been removed as the Chief

M inister of the Punjab in 1349, Thus, "while the League
had been gradually sliding down towards the Qbyss of its
extinction, it had simultaneously boen giving way to the
emergence of new powver groups and parties inthe politieal
scene of the country, The immediante power group vhich
came to acquire the authority in Pakistants politics was

the civil service, n27

Even most of Pakistants basic problens remained
unsolved, There were no general election during the uninte~
rrupted four years of Liaquat 411 Khan and no constitution
has been adopted, The disputes with India over Kashmir, the
use of canal waters and refugee and evacuee property pro-

blems continued to contribute to ths tense relations between

27, K PMishra, 4,V,lakhiand Virendra Marayan gak%mmg
r constitutiona ns eng (Impe:it, India,
New Delhi, 1967), p.17.
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the two countries, Pakiatan's economy seemed t0 have

no sense of direction, Urider these circumstances the
cabinot picked up Ghulam }Mohammad to be the new Governor
- General replacing Khwaja Nazimuddin, In these crucial
times the cabinet evidently preferred to rely on an expe~
rienced administrator and ex-civll servant instecad of a

career politician.zs

But his choice was not at all happy
one, Tralned as a public accountant and having served in
a number of princély stafes in British India, he had been
brought into the Gabinet by Liaguat as technician in-
charge of Finance, Once in that position he had gained
considerable political power, mostly by aligning himself
vith Punjab landlords, He_had no affinity with the tfuslim
League politicians nor his training and background did

:» © cultivate in him any respect for emerging political
1astitutions of Pakistan,Z On tho other hand, the decision
of the Gabinet. that Nazimuddin should step down to head

of the zovermment did nothing to establish the tradition
that the Governor General shoudd hold aloof from every day

political 111’3.30 Thus bursaucracy's direct participation

28, Goodnow, n,3, p.S9,

29, BShahid Javed durki, Pakisten Under Bhutto 197i-77
(N.¥,: 8t, Hartin's Press, 1980), p.21.

30. Callard, n,11, p.133.
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in politics began with Ghulam Mohammad becOoming” the
Governor General., The bureauckatic elite heus(ed by him
now wanted to transform fhe power structure by relegating
the Muslim League politicians to a position of ins 1gntt1—
cance and by introducing new elements into the position
of 6uthor1ty in the couatry,

Soon after his appointment as the Governor General
the Bengali~Punjabl rivalry, iaside the cabinet which was
not wholly doment in Liaquatis time exhibited itself fully,
The Bengsli group had a majority in the parliementary party
while the Punjabi group was alded by the Governor General
and some senior bursaucrats who had scant regard for
democracy, Hazimuddin appeared to be unequalto the ¢riti-
cal and intriguing political situation and falled to provide
effective leadership to the country. Thers were differences
inside the cabinet and he could not dominate his cabinet
or garry his colleagues with him, His open advocacy of
Urdu as the only state language in Pakistan and refusal to
recognize Bengall, in a public speech on 22 Psbruary, 1952,
during his tour of the province led to a serious movement
in gast Bengal, It was a cultural movement and took violent
turn in which some paople l_ost their lives anc\i many people
suffered from long terms of imprisomment., A more serious
probles arose at the same time in West Pakistan during
1952-53, orthodox relizious groups in Punjad lsunched propa=-
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ganda and held demonstrations agalinst ﬂhma;:dis, a reli-
gious sect among Muslims who refused to accept that

. Muhammad was the last of the Prophets, Serilous rioting

~ occured in Karachi, lahore, Rawalpindi and other pakis-
tan towns in February and March 1953, Economic conditions
of the country had been steadily deteriorating, and mea-
sures which wvere taken tu remedy the situation were proved
to have been ill-con-ceived and imadequate, and they falled -
to stop the riot, It was bbvious that the country was
facinz a crisis in several fields at the same time, The
governor General and his friends were alarmed at what they
cons idered to be the incapacity of the government to take
£irm action, On April 17, 1953, the Mazimuddin Ministry
was dismissed by Ghulam Mohammad though he still enjoped
the support of the majority of the members in the pakistan
Constituent Assembly, UDewn's comment that "on the night
of April 17, 1953, a govermment headsd by the President
of Muslim League was flicked off like the ash from a c¢igar
tip"al was a dramatic confirmation of the bureaucracy's
ascendancy to political powers, The initiative for the
dismissal of Nazimuddints government came mostly from civil

servants and particularly from Iskander #irza, who was then

31. Dawn, 27 October 1954,
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Defence Secretary, 32

The dismissal ofa Prime Minister by the‘chemor
General, the first in pakistan's short history abrogated
the major conventions of Cabinet Govermment and Parlia~
mentary supremacy,-S First, the tradition of the impar~
tinlity and noutrality éf the Governor General had been
denolished, The Governor General, 1t scems, took part in
party politics and identified himself, secrgtrly though
not overtly, with those elemenis in the cabinet who wers
opposed to the Prime Minister, This was clearly bath
ungons titutional and unparliamentary, Second, the coaven~
tion of cabinet and party soclidarity had been disrsgarded
and finally, the role of the legislature as the maker and
sustainer of the government had been seriously weakened,
1t was an actiocn also direoted against the legislature and
uas an s8ssertion of suprenmacy of exegutive over legisla-

ture, As tlhyne A, Wilceox putit:

The removal bf Nazimuddin was traglec only in that
the Constituent Assemdbly allowed the Governor General to
dictate terms, Onee the integrity of the chamber was brea-
ched, regardless of cause, representative govermment in

Pakistan was irreparably wsal@mama':'i.34

32, Gagyesd, n,14, pp.70~71.
33, Aziz, n,20, p.12,

34, Byne A Vilcox, pakistan: The Consolidation of a
Hation, (London, 1363), p.171.



After dismissing the Nazimuddin's govermment
fronm office, Ghulam Hohammad stepped out of his role
as the formal and constitutional head of the state, and
appointed Mohammad All Bogra, then Pakistants Ambassador
in Washington, as Prime Minister, He was not a member
of the legislature and ag the nominee of the Governor
General he owed his position entirely to Ghulam Mohammad,
Even Bogra did not havemuch volce in selecting ministers
in his cabinet and his ministers were chosen entirely by
Ghulam Mohammad, Eight nembers came from HNazimuddin’s
eabinet and three members joined the cabinet at the inti-
mation of the Governor General, The Prime Minister appea-
red to be not in the picture, Most of the decisions in
the cabinet were taken by the Governor General in consul-
tation with a group of iafluential ministers and he even
presided over the meetinzs of the Punjabil coterie which was

an innder cabinet,

In the provincial eleections held in East Pakistan
in 1954, the Muslim League, the ruling party was routed by
the United Front (UP), led by the Awaml ieague of H.S,
Suhrawvardy and the Krishak Sramik Party of A.X,Fazlul Ruq,
The defeat brought home to the Banga.u nemtbers of the
Constituent Assembly the fact that they had not properly
représented the interests of Fast Bongal. ©¢n the ather
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hand, the Twenty Point Programme>° on which the UF
fought elections was a radical programme in any content,
For the bureaucracy and the ruling clique of the ceantre
it amounted to & virtual revolution, 37 According to
their ealculations “the UF hald‘emerged as the most mens-
cing challenge to the continued domination of Punjabi |
led ruling coterie, They had the fear that the UF might
succeed in obtaining far-reaching provincial autonomy
and bhus stamp out the politilecal economic exploitation
by the Punjabis“.as Thus the bureaucracy headed by
Ghulam Mohammad and other bureaucrats who were now in
complete control of the levers of power in the country,

stepped in to suppress the denocratic aspirations of the

Py

35, It demanded equallty between the provinces and
provincial autonomy for East Bengal, Thus Point 2
demanded that all incomes derived from rent should
be ended without compensation, and that surplus land
be handed to landless pessants, Point 4& 7 required
that irrigation be improved, agricultural co-opera-
tive be set up and measures to boostr agricultural
production be implementsd; Point 3 densnded that the
Jute trade be nmationalized, Other points included
requests that discrimination against Bengalis in the
armed forces should cease and that naval headw
quarters be transferred to East Pakistan; that the
various Safty Acts which allowed for imprisonment
without trial be repealed and all politieal prisoners
released; and that ILO conventions regarding labour
be put into pracfpice.

Source: Tariq All, Hi;ltagi Rule or People's Power
{Delhi, Vikas Publication, 1970), p.61.

37. J.K my’ ) ¥ i1t Y
Study of rast Pak sta
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Bengali people, This was sought to be achieved by
appointing Hajor General Iskander Mirza “a semi-fascist
bureaucrat who had distinguished himsslf by aiding the

British to crush the Pathangn39s 88 the Governor i the
Eastern wing., Iskander Mirza‘'s adsinistration in Bast

 Bengal wrotelhe Times was "remarkably like the administra~

tion of one of the bigger caloxu,es“ag.

Soon after the coalition ministry was formed under
the Chief Ministership of Fazlul Haq, the lsader of Krishak
Sramik Party (KSP), there were riots in industrialised
areas between Bengaliand non-Bengall Muslims, Although
the Communist Party had won only four seats in the 309 man
provincial legislature there were reports of increasing
~ communist propaganda activities, Fazlul Huq, the new Chief
Minister, was reported to have made 8 public statement
that he was in favm'w of making Pakistan's cgstern province

an independent state, 40

At this point Governor Gensral Ghulam ¥Mohammad
charged Fzzlul Huq with 'treasonable activities, and under
his emergency pdwers diémissed the eatire provincial cadi-
bet on May 30, 1954 - at a time vhen it enjoyed the over=-
whelming support in the East Pakistan Assembly. The mass

suppression that ensu-ed nearly 1300 persons were arrested -

38, Ali, n.356, p.63,

39, The Times, 2 December 1954,
40, Goodnow, n,6, p.62,
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including a member of Fazlul Hag's cabinet and 32 other
members of the recently elected provincial legislaturs,
E‘aklul Rugq was placed under armed guard at his home, The
p'r;ess in Dacoa, the Capital of the province, was subjected
to pte-sensorship, Armmy contingents in Bast Pakistan
woere reinforced and Pakistani Alr Forcep planes dropped
leaflets explaining the reasons justifying the go’vém—-
ment’s action, |

In the meantime, Mohammad Ali Bogrs allied himself
with the members of the group in the eanstitluent Assembly,
wvho were strongly critical of Governor General's action
following the dismissal of fazimuddin's Cabinet, The
Constituent Assembly grew impatient of the manner through
which the Governor General began to exercise his power,
and sought to place ourbs on the power of the Governor
General, In a melodramatic fashion, a bill was passed
by the CGonstituent Assembly which provided that the Prime
Hinister couid remain in the office as long &8s he enjoyed
the confidence of the Federal Legislature, In other words,
the Governor General on his own could not dismiss the
Primé Minister. On October 24, 1954, the Governor General
retaliated by proclaiming a state of emergency and dissol-
ving the Constituent Asse@mbly.. Though Mohammad All Bogra

was again asked to constitute new ministry, the real powers
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now rested in the hands of adm;nistrators with the amy
standing behind them.41 The neéew cabinet was called a
ministry of “all talenta".. The minister of Interior was
Iskander Mirza, former Governor of East Hengal, General
Ayubd Khan,Atﬁa Commander~in~Chief of the Army became the
Defence M inister, Choudhury Mohammad Ali, formerly a
eivil servant, continued as the Financet&lnister, an

office to which he was appointed in 1951,

Une of the best example of the Governor General's
use of his powers to force the acceptance~ of an unpopular
decision of greut poliitical and administrative signi-
ficance occured in 1954~556, In 1954 the Western Wing of
Pakistan consisted of three provinces (Punjab, Sind, and
North West Frontlier Province) and 8 number of other units
of which the most important were Khairpur, Bahawalpur and
the Baluchistan State Union, With & view to eliminate
East Bengal threat to West Pakistan based bureaucratic
authority, the sawe groﬁp of oivil servants and military
officers forced the unification of West Pakistan into one
province, euphemestically calded One Unit, The reasons
for this move were well expressed in the famous 'Imultana
Document’ which stated, "A fragmented West Pakistan has really
nothing to ask of East pPakistan because the realities of
the situation in any conceivable constitutional pattern

41, Halhotra, n.19, p.709.
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would already have given East pPakistan an incentrover-
tible superiaruy.“"‘z The expert committee appointed

to examine the various aspects of the proposal of One

Unit included, G,Ahmad, Secretary, Ministry of Interior;
Azis Almed, Cabinet Secretary; and E,A,Frankiin, the
Cabinet Joint .Siecre'k.am!r..4Ba The ostensible purpose behind
this scheme was to give West pPakistan more efficient
administration, But in reality the West Pakistan rulers,
through this scheme, were aiming at forestalling any possi-
bility of domination by more populous eastern wing, Parti-
cularly, the Punjabls were apprehensive that even under

the parity“

system of representatiofp in the Assembly,
Bengalis might exploit the differences among the provinces

in West Pakistan, If a Dengal ruled by the united front

42, 1‘ Mankruzzaman,

Pakistan, 1047-58 Daccaareen Book House, 1971), ]
pn 1680

43, Quoted in C,P.Bhambri and M,B,Nalr, n,16, p.85.

44, In the middle of 1955, agreement was reached between
the leaders of Bast and West Pakistan on a constitu~
tional arrangement whieh included federal parity
betweoen the two wings, But this was almost immedin-
tely broken as the West Paklstan's leaders taking
advantage of the division anong BEast Pakistan's leaders
provided for a much stroger Central Goverment in the
constitution of Pakistan enacted in 1956,

Sources: Talukder tian.truz&aman.

(New Delhi, South Asian Publishers, 1982),p.9.



b8

combined electorally with smaller units 6f West pakistan
they would be in a pemanént ma jority, and the privuaéed ,
Punjabi elite, comprising landlords, businessmen and bureau-
crats would stand to lose palitical and economic oontrol, 45
'The Bogra gevernment totally dominated by these groups
wanted to capt,ure power hoth in the centre /and in the One
Unit Govermment and hence, by Section 92-A the Governor
General eliminated all ﬁhase Chief Ministers who opposed
one unit formula, The Chief Minister of Sind, Bhawalpur,
the N-W,F.P,, and West Punjad fell from office one after
another.4® ) |
This manoeuvre. prcvided a nore effective counter-
balance against the Bengali since if prevented them from
making alliances with provinecial sub~divisions of t he
West wing and thersby capturing political power at tfxa
centre, This adninistrative unification also further
strengthened the hands of civil servant# as it removed
the politicians away fron the locus of power 1,e. the
dstipet, 47

The bureaucratic ascendancy at the central level
reached 1its pinnacle when in 'August 1955, 11l health forced
Ghulam Mohammad to resign, and Iskander Mirza replaced him

45, Ali, n35, p.65,
46. Sayeed, n014’ p.l34.

’

47+ Masihuzzaman, District Administration and Other Essa s (Manusgript, 1964} PP. 14041
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as acting Governor General, Being & civil servant he
himself f£ollowved Ghulam Moharmmad's ruthless poliocy of
continuous intrigues to divide and défama the politi~
cians, - "His adroitness in confusing opponents", writes
Rushbiook Williams "by playing one off against the other,
and getting his own way in the end became prevvaﬁ;:.a‘l,.;'gaB
Like Ghulaw Mohammad, who disrupted the Muslim League in
1953, by dismissing Naszimmuddin's ministry, Iskander Mirza
algso tried to break up the solidarity by trying to install
those leaders who were not bound by any party discipline,
Thus vhen the time for Chief Minister of West Pakistan
arrived he nomimated Dr, Khan Sahib, who did not belong
to any party., He was williing to be kept in office by the
Muslim League vote but did not want to join the party.
“The issue involved in West Pakistan political crisis was
clear:on the one side there was a perliamentary majority
which demanded its democratic and constitutional right

to form the cabinet and on the other hand was a nominated
Chief ¥ inister who wanted to stay in power against the
decision of the majority members of the legisla-ture".qa
in order to frustrate the plans of opposition Dr, Khan
Sahib on April 23, 1956 announced the formation of & new
political party, the Republican Party with the full backi-
ng of Iskander Marza, At the same time leglsla-tive

&0 wmmma’ na 15' pol&c

49, G,W,Choudhury, "Constitution of Pakistan®, pa
Affairs, vol.XXIX, No,3, September 1858, p,25l.
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branches of the now-born party were established in
Provincial legislature as well as in the central legis-
lature, Many politicians deserted Muslim League and
" joined the new party, Thus, the Republican Party came into
being because of the splits within the Muslim League,
It was formed largely to prevent certain Muslim Leaguers
notably Khuro¢t and Daultana (Khupt:. had been the Chief
Minister of Sind and Daultama, of Punjab, Both were in
Dr, Khan S8ahib's cabinet until April 1956) from taking
power, Apart from personal loyalties and enmmities and
a desire to remain in office there was little in common
among the Republzeans“.so This was clear illustration
of the President's antipathy towards the parliamentary
system and his determination to appoint safemen in key

positions,

in East Pakistsn, the President could depend upon

several infiueatial members of the KSP, With a view to
cousolidate his influeace over the politicians, he also
disrupted the unity of the Awami League in Bast Bengal

by offering offices to Suhrawurdy and his followers who
became willing tools in his hands to the detriment of
Bengall interests, By disrupting organised political
parties, offering lure of office to discredited politicians

-

50. Kahin, %a;gg Goverrnments of fsia, (Cornell University
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and gradually eliminating opposition to his bureaucratic
set up, he consolidated his power to such an extent that
there seemed to be no political force left to challenge
his authority, The bureaucracy with the help of 1its
politicél stooges hammered out a constftution in 1956
which gave enormous power to the President, and thus |

granted a constitutiomal legitimacy to the bureaucratic
rule, |

But this bureaucratic ascendansy was not going to
last long as if came to be challenged by arﬁy though an
apolitical force, yet was much Qare organized and more
powerful, The army of Pakistan brought up in old British
tradition kept aloof from politics in the initial stage.
But as a disciplined force it was ready to support any
govermment which was determined to maintain law and order,
Thus in the precarious conditions obtaining in Pakistan
after partition, it helped the Central Government who in
order to prevent total breakdown sought the help of army,
later due to the detdrioration of pélitical situation,
regiomal and sectarian intolerance, student problems, the
call on the army became more pressing, The most prominent
of all the instances of riocts beyond the contral of police
were the riots in Karachi (1949)y Dacea (1960), Anti~
Ahmadl riots in Punjadb (1953), The army was asked bn all
the occasions to control the situation and restore the



authority of the civil govermment, 1In fact, army was

the natural allyﬁ of the civil bureaucrats and was always
available on a standby basis if foroe was required, Had
Ghulam Mohammad not enjoyed the support of the army he
could not have diséolved the Constituent Assembly, In times
of Iskander Mirza (Governor General from 1956 to 56 and
President from 1956 to 58) it also assisted the authorities
in other civilian matters, One of the most important jobs
was the "Operation Closed Door" in 1957 which had a3z 1its
objective the suppression of the extensive smuggling acti-
vity from Hast Pakistan to Indila, 1In thess matters they
carried out their assignménts with efficiency and dispatch,
and sometimes their work was compared with that of civil
service much to the disadvanxage\of the latter.sl

Thus one major implication of army taking part 4in
civiiian affairs vas that 1f bureaucracy was to continue
in power, it must have the long tomm suﬁport of the amy,
But gradually the situstion deteriorated to such an extent

that it even went beyond the control of buseauaracy,

The political vankruptcy of the landlords and bureau
erats had reduced the country interaally to a complete mess,
Chronic political instability became the order of the day;
majority formed during the day becume minority at night due

51, Goodnow, n,5, p,10l1.
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to intricate and backdoor political monoeuvring, Survie
val,v more than any other thought, preoccupied the minds

of the politicians, 52

and away from the cesspool of
political intrigue, important developments were taking
plaece in the provinces., The Muslim League was agam
gaining popularity in Vest Pakistan and in East Pakistan
the Avemi League had fair chances of emerging as a majo-~
rity party. Morfeover, the peasant organizations were
beginning to ellicit an encourags.ng resvponsev from ¢t he pea:—
santry in East -and West Pakistan; industrial strikes were
on the increase, Thepge developments did not please the
bureaucracy: or Iskander Mirza, He thought that if elec~-
tions were held under this state of affairs there vas not
much hope of stable govermment emerging in the provinces
and in the centre, It was also clear to him that there was
no prospect of his getting re-slected as the preé ident, In
addition to thegse factors influencing the Pres meht, there
was the Commander-in-Chief of the Pakistan armmy Gensral Ayud
Ehan, whose counsel weighed more heavily with the President,
than that of any one elsa.sa Ever since his appointment

in January 1951, he had been in close contact with the poli-
tical leaders and also with the top bureaucrats., Also, this

52, Khan Mohammad Mohadbbat, "Civil Service of Pakistan
As An Institution: Reasons for Resistance to Change"

;gdgn Po%égical Sgience Revigw, vol.13, Ho.2, July
1979, p.l146,

53. Sayeed, n,14, p.92.
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continued stay in office not only gave him chance to
watth the polarization of polities from very close quarter,
but also to consolidate his position in the Ati,zz'nur,a‘ic

The military's decision to interfere directly came
only after if became apparent that Mirza had exhausted éll
55 and that the matiomal
olections scheduled for 1959 would dring political forces

possible political alliances

to the forefront which were hostile to the bureaucratic
military rule, Thus in a chaotie situation where central
and provincial govermments had been rendered in-capable

of dlscharging thelir 'nam;al functions, prossure was beling
brought to bear upon Ayub by senior Generals that the time
for drastic actions had came, Furthermore, thore were also
signs that the youﬁger officers xﬁight stage & eoup.ss A
broad tactical putline to impose Martial law in the country
was prepared and it received the approval. of Ayub Kjan,

Thus, President Mirza staged a coup in October 7, 1958,
dismissed ecabinet that heid the confidence of Hational Assem-
bly suspended the Constitution and imposed Martial law

with the full vacking of General Ayub Khan, But later he

54, Hasan Askari Rizvi, The; fary and rolities 4

gg%ggm, (Second Revised lkditlon, Lahore, Progressive
Pu aham’ 1978)’ p.81.

55, Shah D,Khan, "Military and Politics in Pakistan”,
Stratepgic gig gst, vol,9, No,Z, February 1979, p.98.

66, Wwilliams, n,15, pp.182-83,
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wag forced to resign on October 27, 1958 and the mantle
of presidency fell on aAyub's shoulders,

Thus the period 1947-58 was marked by hureﬁugraey's
ascendancy in Pakistan's polities, Firstly, during the
period of ¥r, M-A,Jinnah and his successior Mr, Liaquat
Ali Khan the Govermment became highly centralized and the
top civil servants effectively controlled the entire admi~
nistration in the provinces, Secondly, after tthe death of
Lisquat Ali Khan the power of Muslim League steadily
decliped and the bureaucrats led by General Ghulam Mohammad
and then by Major General Iskander Mirza captured the deci~-
sion-making power in the gentral goveritment, Political
forces which were to put & check to growing power of bureau-
cracy were absent, In the West Pakistan the landlord-
politicians by constant intrigues against ons another often
rendered themselves 1m§otenx against predominance of bureu-
crats, 1In the Esst Pakistan since the political leaders
were more powerful, and often championed the cause of pro-
vineial autonomy, the bureaucracy acted as the 'steel frame-
work' in order to maintain the mational unity of Pakistan,
and perpetuated its authoritarian rule in the provinces,

Thus the administrators virtually ruled the country
in partnership with army till 1958 wvhere bureaucracy

enjoyed the role of senior partner, But ian the meantime, in
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order to fore. the serfous economic and poiitieal orisis
it reliod more and more on the army, This gmdmuf
strengthensdthe power of the army and resulted in the coup
of Ayudb Khan in 1358,

The military take over was followsd by far-teaching
changes in country's politiecsl and adainistrative struc~
ture, And it wvas nov & different situation in which buresau-
eracy came to operate, So the following chapter would
amalyse the changes in adninistrative structure in Pakistan
and its impact on the political role of burcaucracy.
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CHAPTER =~ IV

BUREAUCRACY UNDER MILITARY RULES:
AYUB AND YAHYA PERIOD

The militéry coup of October 1958, was the direct
result of the bureaucracy's failure to construct a viable
party-system in Pakistan, The absence of a stable political
‘party to run the state on parliamentary . line created poli-
tical instablility which was further aggravated by wide-
spread civil unrest, leading to a state of anarchy, This
gave military the justificaticn to intervene énd to rule the

country in the coming years,

After the promulgation of Martial Law and assumption
of Presidentship by Ayudb Khan, hold of bureaucracy on the
levers of political powers did face a temporary set back, but
it did not diminish altogether despite the fact that now the
army was at the steering wheei. The military rule lasted for
a decade and was marked by two different phases, The first
period (1958-62) was dominated by the amiy: the generals were
the senior partners in the dictatorship, ably backed by the
civil service., The years that followed (1962-69) however,
saw bureaucracy reasserting its dominant role in the countryts
politics: it was now senior civil servants rather than the

military cohorts of Ayub Khan who determined the policy.

‘But change in the partnership between army and bureau-

cracy was not without stresses and strains. The capture of
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: political.power by military had far-reaching impact on
the political administrative set-up of Pakistan and parti-

"' cularly on the bureaucracy which had been on the front lins

" since independence. Though a matural bond existed between
these two institutions due to their colonial deécendance,

yet the military taka-oﬁer posed a threat to hitherto exis-
ting bureaucratic supremacy, Lt was, partly because mili-
tary had come to stay in power and, partly, because the
regime held.tbs CSP responsible for the misdemeanours of the
politicians, The actions which the new govermment took was
directed first towards the public servants, not because their
moral étmture was markedly inferior to that of the politi-
cians, but because thepe were more of them, ﬁecause they were
closer to and had more dealings with the public, Moreover,
instruments for disciplining govermment servants were close:
at hand wéereas, in case of delinquent politicians, the

ias trument had to be devised.. And of course, the politicians

had departed, while ghe government officials were still per-

forming their duties.l

The initial step in this direction was the appointmeni
of military officers in key civilian positions, Three senior
generals from the army joined the Central Cabinet and within

1. Herbert Feldman, %evolution in Pakistan: A Study of
Martial law Administration, (Cxford University Press,

London, 1967), pp.70-71.



one month of the declaration of Martial Law (October 7, 19858),
272 military officers were appointed either to administer
eivilian departments directly or to oversee the working of

those civilian officers who were left im their plaees.2

For
the first time in history of the country, the civil secre-
taries in Kéraehi, Dacca and Lahore began to receive fim
orders from the bosses in the cabmet. Moreover, the new _
regime . was marked by cohs lderable ideological ferment chara=-
cterized by a comprehensive scheme to change across the
entire spectrum of political and social life., One of the

objectives of the regime was the cleaning-up of the public
life of Pakistan,

Thus early in 1959 in rapid succession the Public .
Conduct Scerutiny Ordinance, 1959 and Public Offices (Disquali-
fication) Order, 1959 were promulgated, These authorized
extraordinary screening procedures, defined the scope of
misconduct" and "inefficiency" and specdified punishment.3 The
goal of these measures was not only to weed out “dndemsira-
ble elements™ but also to deter the public servants from
indulgling in malpractices in the future, Included in this

. scheme of change was the reformation of the structure of oivil

2, S.J. Burki, "Twenty Years of Civil Service of Pakistan:
A Revaluation“, Agilan Survey, vol. IX, No.4, April 1969,
p. 247, -

3. Karl ven Vorys, Political Deyelopment in Pakistan '
(Princeton: Princeton University Press, 1965), p.i89.
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- administration in the country, For this purpose, a Pay and
Serv;ca Commission was appointed hy the govermment in

August 1959, The Committee was headed by A,R,Cornelius,

the then Chief Justice of the Supreme Court of Pakistan, The
fact that Justice Coknelius hed always Been critical of the
role of elite CSP clearly shows the anti civil service stance
of the military regime in the initial phase, The action
taken against many of the public servants.werevall the more
significant in view of the fact that prior to the military
regime, the tenure of the higher civil servants was protected
by constitutional guarantees, These constitutional provi-
sions were removed by a Presidential Order in.March‘19$9.
Further more, the actions against civil servants in 1959,
were taken by military officers and by high-ranking civil
servants acting with military 'encouragement’, Although there
had been much talk of corruption and inefficienty prior to
the 1958 revolution, the civil éervanxs acting alone had never

seriously tried to cleanse their own ranks,?

In this process, 1660 Federal Civil Service Officers
were punished and 819 of them were dismissed or compulsorily
retired, They ranged from a 6harged Affairs abroad who wag

retired because of inefficiency to senior secretaries of

4, H,F,Goodnow, The Civil Service of Pakigstan: Bureaucrac
in a New Nation (New Haven:Yale University Press, 1964),

po 254.
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Goverament, police affairs and those belonging to the once
notoriously corrupt supply department, Eightyfour of those
- punished were holding ﬂmpdrtant posts and twelve among theh
were CSP 0fficers.5 In addition to the punishing df corrupt
officials, the President and his top miiifary deputies repea-
tedly spoke of the need for lateral recruitment, the crea-
tion and expansion of certain scientific career; services
and promotion by merit rather than by seniority, All these
ideas and actions of’military regime created much tensions

~'and anxieties in the higher bureaueratievéireles,

Moreover, the humiliation the bureaucracy suffered in
the hands of the regime resulted in considerable decline
in its prestige which was further evident from an editorial

of the govermment cesmsored press which read:

“"However depressing it may be, the fact must be faced
that during recent years, é stage had been reached where the
honest men in the administration or public life rather than
the corrupt were regarded as oddities.. No bianch of the
administration could claim to be free of the curse; and from
the chaprasis and petty clerks to the highest paid officials,
each category of public servants bred so many blacksheep
that.in the eyes of the people, no one was realiy above
suspicion. Things were so bad in certain offices that honest
officials -~ and there are many who did not joiln the scramble

for illegal gains - found 1t more embarassing to work in this

5. ?éw Work Times, 8 July 1959, Quoted in
.9y P.2 .



atmosphere and they were sometimes wven discriminated

against for refusing to play the politician's dirty game,

A 'séctvion of Pakistan. Civil servants 'has alwayé
imagined i:hat Pakistan was created solely for their perso-
mal benefit, and not satisfied with accelerated pi-omotions
and inflated salaries they sought to g—mass'waaith by every

fair and foul means",6

The Martfal Law was not intended to be & revolution
as it was often called, But at least in one respect, it
was a marked shift from the previdus govermehts, because,
the present administrations could claim that they could take
quicker decisions, Thus the greatest contribution that
General Ayub Khan made was that he removed a number of legal
and political obstacles so that civil sergants could carry
on the day~-to-day administration efficiently and implement
polidies designed to bring about social and economic deve-
lopment of the country as professed by the military govern-
ment, But, indeed, Ayub could not always be sure that the
civil service and the army could c.ontinue to remain ioyal
to a regime which did not have constitutional legitimacy,
Thus, the only course open to him was to carry out the pro-

mise he had made when he had seized power - “to restore

6. pakistan Iimes (Lahore), 16 November, 1958,
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democracy - the type that peocple can understand and work", 7
and, above all, to initiate the procass socio-eeonomic deve-
lopment wm.ch.a backvard country like Pakistan most despe-
'rately‘needed' Ee had certéinly no intention 6f‘going back
to the 1956 parliamentary constitution which according to |
him, was an unholy, wed-lock of the exocutive, megislative
and Judicial functions of the state in which the ultimate
power for good government remained illusive, undefined and
therefore, 1nroperative.8 He had made it clear that his
intention wés to convert the Martial law" into a document

vhich will form the basis of running the cm.mt:ry.%3

Thus in the new constitution (which was brought into

being on June 8, 1962) the Govermment of Pakistan emerged
' as Mohammad Ali has described it, as a Government of the

President, by the President, and for the President.® The
new constitution legitimized a condition of centralized rule
endowing the President with overall powers. In 1962 consti-~
tution departed radically from the 1956 document, A "Contro-
lled" Natlonal Assembly was provided and similar bodies

7. Khalid Bln Sayeed, ;o;itical System of Pakistan,
~ (Boston: Houghtonhd fflin Company, 1967), p.1oo.
8. Fleld Marshal Ayub Khan, Speeches and Statements,
' (Karachi, Pakistan.Publication) I., p.96,
9. 1Ibid,, p.58.

10. Dawn, 12 April, 1963,
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- were instalied in the provinces., 1In an assembly elected

under the system of Basic Democracies,ll

. which obviously
favours the'gOVernment it was difficult to imagins that

the government would face éér;ous 6pposition.. On the other
hand, given the coercive and patronage powers of the Govérn»
ment, it was easier for it to mobilize the necessary‘support
in favour of its policies, Moreover, debate and discussions
were the only powers permitted to the legislators, power of
the purse remained with the Chief Executive and he appointed

Governors in both Provinces;lz

Thus during Ayub!s period, the constitutional frame
work had undergone a fundamental change from a parliamentary
to ? Presidential system, As administration is given a pre-
eminent position in this centralized state, within adminis-
tration the role of elite bureaucracy gradually became para-
mount, The fast that the retirement age of public servants
wvas ralsed from fifty~five to sixty in 1962 constitution shows

1l. On the first aniversary of the Military Govermment
October 7, 1953, the President promulgated Basic Demo-
cracies Order, 1%t Provided a five-tier gsystem of coun-

- clils, With the Provincial Development Advisory Council
was the highest range on the ladder and Union Councils
in rural areas and Union Committees in the cities, The
primary bodies were to be directly elected on the basis
of universal adault franchise with one councillor or Basie
Democrat representing from 800 to 1500 persons, They were
also given important function of electing the President
and representatives of the people in the National and
Provincial Assemblies,

Sources: Tariq All, gakisggnildilitar¥ Rule or People's
~ Power (Delhi, Vikas Publication, 1970), p.107.
12, Robert La Parte, Jr,, %ower and grivi;ege; Influence ang
Decision-making in Pakistan (Delhi, Vikas Publishing

House, 1971) s P 5%.
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that the regime could not easily afford to dispemse with
the services in view of the shortage of trained and expe-

rienced civil servants. 13

Moreover as the‘ Military Govermment gradually attained
stability the civil service tried to cope with the changed
enviromment, The initial crackdown had frightened the CSP
into submission, It did not criticizev the military and
‘their plans largely because, it felt that whole-hearted accep-
tancé waé needed to safeguard its own positions, It also
perceived that Ayub's take-over could well prevent the erup-
tion of a more explosive revolution from below, which 1t saw

cbming in the anxious events before the martial law regime.“

On the other hand, the regime soon took care to
restore the civil bureaucracy's confidence, Within a few
weeks the army was sent to barracks; and following the initial
sfpcks, the screening procedure was substantially 1:-45».‘:‘.3.’1:6(1.1’5
The civil servantst! quick rehabilitation is indicated by the
influential positions soon assigned to them by the Ayub
regime, "“Of the 280 members of the thirty-three commissions
formed by the reglime for the purpose of suggesting substantive

13, Herbert Feldman, From Crisis to Crisis; Pakistan, 1962-68
(London, Oxford University Press, 1972), p.32.

14, Albert Grovine, "The Civil Service Under the Revolutionary
Goverment in pPakistan", Middle Fast Journal, vol,19,
Spring 1965’ P.324-

15. Rounaq Jahan, Pakistan: Failure of National Intefration
(New York, Columbia University Press, 1972), p.S58.
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" policy c;hanges mainly 60 per cent were members of the
~eivilisn bureaucracy; ouly 6.4 per cent were military; and
5 per cent each were lawyers, Judges and scholars, Politi-
cians comprised barely 1.4 per cent of Commission's member-
sh:l.p.]'6 Egen the cabinet of Ayub Khan was basically civi-
lian in nature since important portfolios like Finance,
Commerce and Food and Agriculture were given in the hands of

. the members of bureaucracy.17

Moreover, the Establishment Division of the President's
;Secrjetariat changed the recruitment poliey for the civil
service and opened the CSP to ydung military officers - a
priviﬁlegg that the CSP had always denied to other civilian
services, This was, in&eed, a marriage of convenlence while
it lasted, Most of the army and mavy officers who joined the
Civil Service of Pakistan, had very closel connections with
the top echelon of the military hierarchy, No wonder, that
the military developed a vested interest in preserving the
separate ldentity of the civil services,

The Establisiment Division tried to preserve the
elitist status of the civil service by adopting a training

16, Ralph Bralibanti, Resecrch on the Bureaucracy of Pakistan
- (Durham, Duke University Press, N.C., 19533, pp.311-14,
17, C,.P.Bhambri andmB,Nair, "Bureaucracy in Authoritarion
Political Sys tem" 4in S P.Verma and V,Narayan, ed.,

Pakistan: Political System in Crisis (Ja:l.pur, Rajasthan
ﬁn{versﬂy Press, 1972;, p.89.
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policy which provided the young civil servants with the

sort of expertise moét needed in a developing country, The
adOptIdn of the new policy was made>possible by some of the
decisions taken by the military rulers. In 1959, the central
govermment discontinued the training programme under which
all CSP recruits were sent to Oxford or Cambridge for one
academic year, In stead, it favoured in-service training
concept that had been so vigorously advocated by several

_ American Public Adninistration experts, Three hew insti-
tutions - The Pakistan Administrative Staff College at Lahore,
the National Institute of Public Administration at Karachi,
ﬁacca and Lahore, and the Pakistan Academies of Rural Develop-
ment at Comilla and Peshawar were set up to accomplish this]
These institutions were also supposed to serve the purpose

of removing barriers between different services by offering
equal opportunitées of training to all civilian officers,l8
But since the members of CSP were appointed as the directors
(heads ) of these institutes and were in control of Establi~
shment Division 19 they could seccessfully sidestep this
egealitarian principle, "In 19684, the Establishment Division
laid down the rule that young civil servants beginning with
the batch of 1959, would be sent abroad for advanced training
in economic community development, public administration and

fimance and accounting, By 19638, 67 officers of the Civil

18. Burki, n.2, p.249,

19, Mohammad Mohabbat Khan, "Civil Service of Pakistan As
An Institution: Reasons for Resistance to Change",
Indian Political Science Review, vol,13, No,2, July
1979, p.l1l41.
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Service of Pakistan had studied in 17 Amerilcan and British
Universities. Most of these Officers obtained degrees or
diplomas in economics, in Public Adnimistrations, in Commu~
nity Development and in Finance and Accounting".zo The new
regime, by supporting the civil servants from pursuing
traditional filelds, encouraged them to go into new and from
their point of view, more pertinent dis.cip"lines, This change
in training policy has made it possible for the CSP to base
its claim to an elitist status on superiority in training
rather than on inheritance from the ICS,

. Changes were', also brought about 4n organizatioml
levél.' in this context the organization in Secretariat is
of much importance, The Secretariat consists of ministries
and divisions in the central govérnment and both ministers
. ‘and secretaries assigned tb them, Within this larger secre-
tariat is:'a smaller President's Secretariat consisting of
six divisions; economic affairs, planning, scientific and
technological research states and frontier regions, cabinet
and establishment., The frouping of these divisions - some
of which were formerly ministries - directly under the
Presidem;, removed them from political, ministrial control

and placed them exclusively within bureaucratic channels,

20, Burki, n.2, p.249,
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Each of the divisions is headed by a secretary who may
report directly to the President and the cabinet Seeretary
is the co-ordinator of all secretaries of ministries and
comparable units in the central government. Attaahed to
the President's office is personnel secretariat cozsisting
of about thirty—rive persons under the direction of the

Presldent's personnal secrexary,

- Traditiomally, Secretaries to the Ministries had
status rivalling if not exceeding that of ministers to whom
they were nominally subordinage., This was a consequence of
the fact that in imperial days secretaries were British ICS
officers and ministers were Indian politicians, This rela-
tionship had not heen completely changed although the ethniec
and imperial differentinls had been supplanted by other

factors.zl

During Ayub regime the power of Secretary was further
aﬁgmented because during 44 months of the declgration of
Martial Law there were no rinisters heading the departments
in the provinces and only a few ministers (frequently chan-
ged) in the central govermment, The administrative implica-
tions of so large a proportion of ministerial vacancies are

worth considering, The first is that a ministerial vacancy

21, R.,Braibanti, "Higher Bureaucracy in Pakistan", in

R.Braibanti, ed., Asian Bureaucrat%c System Emergent
from British Imperial Tradition, Durhan, ®,C.,Duke
University Press, 1966F, p.335.
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threw the policy and administrative direction of the
ministry or the department to the secretary, who was res-
ponsible only to t he éablnet secretary and the President,
"Thus it eliminated political interference and assumed
professiongl bureaucratic domination of both poliey and
execution".22 This happened to a ramarkable degree in the
central secretatiat, It had also occured by reducing

former ministries or equivalents to divisions and grouping
them directly under the President, By this means and through
ministerial vacancies eight important ministries or equiva-
lents were removed from political control, This same pattern
- was found in the provincial secretarisats, 1In West Pakistan
where there were eight ministers for sixteen departments

four of the eight ministers hald two portfokios each in East
Pakistan, no minister hold two port-folios and about thirty
per cent of the ministerial posts were vacant, In both‘
cases, much of the control was thereby thrust into exclusi-
vely bureaucratic channels, This situation was a temporary
phenomenon as it was valid till September 1965, only seven
months after elections, But even the fact that this situdw
ticn prevailéd for seven months after election is not without

interest.

There is another element to be added here, namely,

22, Ibid., p.336.
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the parliament secretaries, who though remained the
voting member of the National Assembly, were responsible
to the President., Since there were only six ministers

but eighteen parliamentary secretaries, in most cases the
parliamentary secretary worked with the secrefary rather
than with thefiinister., This contributed to a situation
where-in political influence was sedated and controlled by
professional bureaucracy without being eliminated entirely.

Another important aspect of the secretariat had been
the cqhtinued separation of policy making and executive func-
tions, The; secretary of the ministry confined his function
to policy-making, planaing, direoti_on and eohtrul; he left
technical considerations and implementation to attached
departments and other subordinate offices, This system had
been roundly criticised by. technical_ly oriented officials
as they come to feel that technical considerations were not
given due emphasis and were not only demeaned the prestige
but subordinated at every turn to ICS-CSP Secretarles who
were not equipped to deal with technical matters, "The Eco-
nomic pool -~ a supra-administrative service which could
drav its members fi‘om all the civil services made it possible
fo: technical financial offiders to man positions in‘the
ministries of Finance, Economic, Commerce Affairs etc."23 By.
dividing such technical ministries as Health, Labour and

Social Welfare, Industries and National Resources, and

23. Burki, n.2, p.248,
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Agriculture and Works into divisions, it was pogsible to
appoint as division head a joint secretary who was a tech-
nical officer, The admission of technical executive in

a few positions may appear in-consequential but in actuality
it was very important for it admitted such technical incum-
bents to the inner eircle of the secretariat for the first
time, Beyond that it was not much of én foort to diminish
the power of elite bureaucracy, for division heads were
still responsible to the secretary of the ministry, who in
almost all cases was generalist CSP Officer,

In the provingial secretariats the same pattern had
also been manifested, Here the ministerial vacanéies and
enlargement of the Chilef Secretary's staff{ had removed impor-
tant sectors of activity from the political arema and the '
administrative domination was even greater than in the centre,
Since department secretaries had been of varying seniority
and had came frum various cadres, there had been a tradition
of somewhat more dirgct control and co-ordination by provin-
cial Chief Secretary. The role of secretaries expanded as
the provinces became responsible for the executian of a lar-
ger sphere of govermmental programme, Likewise, the respon-
sibilities of provincial secretaries in local government
increased, as they came to supervise division commissioners
in their substantive spheres, The existing administrative

tiers - i.e. Secretariate, Directorates {equivalent to
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to attached departments in ibe Central Govermment), divi-

- sions, districts and sub-divisions were retained and divi-

sions, especially, were strengthened. More 'functiona/l
authority' was allocated to lower levels of government,
while retaining policy authority in the provineial secreta-
riat, These adjustments were characteristic of adminis- .
trative modernization in Pakistan which was to suit the
reéuirements of Ayub regime, But it did not amount to the
sacrifice of ultimate generalist and bureaucra{:ic control

oric any revolutiomary departure from pre-partition structure.

There was fundamental change in the attitude of the
civil seryants which helped them to maintain their superior
status, The civil servants changed their former law and
‘order outlook to an orientation favouring development espe-
c¢ially rural devreJ.cpmeni:.24 The arthodox bureaucracy had
always be.en accused of being anti-democratic and showing
little enthusiasm for transferring responsibilities to the
elected local bodies, But during Ayub's perlod it abandoned
this approach towards community development and came out in
fulls‘:f:? "democratic decentralization" and "economié develop-
ment from below", The fact that Ayub regime incorporated
these old cliches into its political and econdmic programme
no doubt helped the C3P to adopt a more sympathetic approach
toward local self-govermment and community development., Also

the Basic Democracies Order of 1959, gave the civil servants

24, Jahan, n,15, p.59.
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working in the divisions and districts "controlling power"
over t he new local bodies, Under the system created by

the Order, CSP Commissioner presided over the Divisional
Councils and CSP (or Provinecial Civil Sérvice) Deputy Commi-
ssioners vere the Chalrman of the District Councils, It

is not surprising therefore, that the CSP displayed such
enthusiasm in setting up local bodies under the system of
Basic Democracies, “Thé system of Basic Democracies stopped
the erosion of power of the CSP; by being the undisputed |
leaders of the local communities the civil servants commanded
authority not as the agents of law snd order, administration
bpt as the representatives of an "avowed" welfare state“.zs
And with the launching of the massive Rural Work# Programme
in 1962, aimed at developing the rural areas by further acti-
vating the local councils the CSP Divisional and District
Administrators obtainéd a new lw«ver of power: control over
developmental funds, These funds had been released every
year by the Govermment to the district administrtors for
financing small development schemes for-mulated by the local
councils, Thus the isolation and aloofness of the past
gradually slackened and the civil servants came to "play

the role of a guide, educator, practical thinker and

25, Burki, n.2, p.250,
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mnov'ator.ze Moreover, the quick rise of entrepreneurial
elite under the regime eroded the civil servants' hold on
urban areas., Through the control of Basic democracies and
the works proéralmme, thei' civil servants found & new base of

power, the rural gentry, 27

Thus during the regime Ayub Khan, the bureaucracy did
undergo certain changes which were brought about at the ini-
tiative of the military leadership., In the initial phase
the actions of Ayub Khan may be interpreted as an attempt to
"socialize the bureaucrats in a new pattern of a political
nature, reducling their power .and privllage“.% But taking
into account the overall power and status of bureaucracy, '
however, it' is apparent that he failed in all these attampts,
During the forty~four months of martial law extending ﬂ;om
October 7, 1958 to June 8, 1962, the politiecal process was
kept in abeyance, Even after restoration of constitutional
govermment in 1962, followed by the emergence of political
parties, politicizsation had been sedated so tha@: its inter~

ference with administrative modernization was minima]__.29

26, L.uiring "The administration of Basic Democracies™,
in Guthrie S, Birkhead

ed, Adminis §ra§ive Problems of’
- Pakistan (Syracuse , éyracuse niversity Press), p.43.
27, Jahan, n,15, p,59.
28, Lawrence 44ring, The Ayub Khan Era: Politics in Pakistan
1958-69, (Syracuse, N,Y.,, Syracuse University Press,1971)
, pp.léo-ﬂ ' ‘ )
29, Braibahti, n.21, p.350.
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This sedation was accomplished by an indirect eleétoral
system, the retention of elements of classic unitary state,
the:paramountcy_of administrative process and the partial
curéailment of public liberties. Thus, the CSP officers

- found this environment more congenial to operate, The
military regime under General Ayub Khan, though it profeassed
a revolution which primarily intended for public consump-
tion, was satisfied with minor tinkering of the CSP.3° The
Pay and Service Commission which was appointed by the regime
made proposals for 1ntegration of various services and the
‘creation of & matiomal service, abolition of special privi-
leges of CSP and reduction of CSP's control on the depart-
ments manned by specialists, It was clearly a revolutiomary
document and given these drastic goals it is not surprising
that the Report was put in cold storage during Ayub's
tenure, Infact, the Ayub govermment continued to rely upon
the Civil Serifce of Pakistan as an instrument of the vice-
regal, colonial-style that it inherited and encouraged.31

As regards the CSP, if‘jeaiously guarded its prerogatives
and pré¢vileges, and during the Ayub period, successfully
sidestepped efforts at integration and reform., Given the
limitation of political party activity, the CSP remained the

30. Khan, n,19, p.146..

31. &obert 1La Porte, Jr,, "Pakistan and Bangladesh", in
Robert N.Kearney, ed., Politics and Modernization in
South East Agia (New York, Schenkman Publishing Co.,
1975), p.123.
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dominant organization and continued its management of law
and order, the colonial legacy inherited from its British

overlords, 32

‘But, however, this centralized administrative system
wasv not a fool-proof mechanism and, gradually, it developed
a nunber of serious troubles, Becaz_zse of the lack of effec-
tive control by elected representatives, the bureaucracy
became corrupt and inefficient, Favouritism and nepotimm grew
unchecked, as also incompetence and red-tapism. Further,
Ayudb Khan and his coterie: introduced a new vice in the admi-~
nistrative machinery. During his regime for the first time,
) political faithfuld began to be rewarded with public offi-
ces, The moment the process of giving posts to people on
political considerations rather than on merit started, the
quality of administration began to fall rapidly. People with
no administrative experience and requisite qualifications,
were put in positions of power., The result was two fold:
"first, the quality of administrative work suffered and
inefficiency set in; second, administration did not remain
politically neutral which is necessary both for the sake of
efficlency and public <:t>xx£’ide:nce“.33 People who got public
offices by dint of political loyalty grossly misused their

32, Lawrence siring, “Bureaucratic Polities and the Fall
of Ayub Khan", Asian Affairs, vol.8, n.5, May-June
1981, p.3l2.

33. Rakistan Observer, 12 February 1971,
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power and played ducks and drakes with public money, They
ccmmitted all st:.:zjts of wrong behind the shield of théir
‘politzcgl masters, A large nuxgber of political appointments
wvere ma&e‘ in governuient's aﬁtonomous bodiés withlpower to
mangge their own finanée, free from the dala.ying bureaucra-
tic smn in the government, This affected theii- quality
of work in the long run, Zven the pemaneni services were
politically infiltrated. | Many politicaliy motivated appoint-
ments were made in them - a fact which has a lot to do wi'th.
the rampant inefficliency and corruption which came to chara-
cterize the bureaucracy during the last days of Ayub regime,
Added to 1t was an attitude of contemptuous arrogance towards
the rest of the community in the services, founded upon the
conviction of absolute superiority over every one with

the possible exception of Ayub Kmn_h.’a.msei!.r.34 This incurred
much displeasura and hostility from the lower ranges of the”
adninistration, And, indeed, Ayub's down-fall was due in

no small measures, to the activities of his favourite ‘bureau-

35

crats, As Ayub Khan used bureaucracy to serve his short

term political ends, the result was that the latter themselves
became a vested interest group and misused power against

the populat interest and created mass dis-satisfaction against
the regime,

34, Feldman, n,13, p.256, ,
35, Statesman (Delhi), 9 December 1969,
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The simmering discontent resulting from suppression
~of civil liberties, and created out of the political and
economic disparities between the two wings led to a strong
‘demand for regional autonomy by the Eastern wing, This
assuned the character.ot_‘ a mass upsurge against the regime
towards the end of 1967, Ayub umble to tackle the situa-
tion had to step-down from Presidency on March 25, 1969,
Thus the bureaucracy was, now confronted with a different
situation which threatened its power.. The CSP, though,
collaborated with the regime, had worked out an institutio-
nal arrangement which was des igned to out-last any omne
military-turned-civilian leader, Hence, although, Aost of -
the political appointees and loyal CSP Officers might have
regretted the departure of Ayub Khan, the collective ‘bent

of CSP was to ensure a smooth transfer of leadership.36

Thus after the collapse of Ayub regime General Agha
Kohammad Yahya Khan, the Commander-in-Chief of the Pakistan
Army was brought to power by the military supported by the
civilian bureaucracy. The second martial law which was
declared on the day Ayub resigned, was very much a defens ive
manoeuvre on the part of the military elite to maintain

the position which had been threatened by the mass movement
of 1968-69, 37

36. 1a Porte, n,12, p.72.
37. Jahan, n.15, p.l86,
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BUREAUCRACY UNDER YAHYA KHAN:

The rule of Yahya Khan from 1969 till the break-up
of Pakis tan in 1§7l and the emergence of civilian govermment
under Mr, zulfikar Ali Bhutto was only a transitory phase,
His regime never tried to bring about any change in the
overall political frame-work handed down to him by Ayub .
As a political leader he cannot be compared with his prede-
cessor, Unlike Ayub, he never had the plan to transfrom
soclo-economic set-up of Pakistan, and his rule vas mainly
to meet the crisis situation obtaining in Paklistan, But,
even his short tenure wag quite significant in the conteat
of military bureaucracy relationship, The political set-up
under Ayub was heavily bureaucratized in order to perpetuate
his one-man rule with the result that bureaucrats played a
decisive role at the level of decision-making,

And infact, one of the causes of Ayub's down-fall
wasg believed to havebeen over dependence on senior civil
servants, The new regime was determined to avoid similar
mistakes and, therefore, made sure that no senior bureaucrats
were able to get near Yahya Kharx38 Thus, military personnel
rather than bureaucrats came to pléy prominent role at the
level of decis ion-making, The men immediately next to Yahya
Khan were General S,G,M,., Peerzada, as the Principal Staff

38. G,V,Choudhury, The lLast Days of United Pakistan,
' (Bloomington, Indian University Press, 1974), D.49.
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Officer, and General Abdul Hamid Khan, the Army Chief of
g Staff, The significant t_hing 1s' that access to the Chief
"’b'!artial Iéw A’dm'inis trator were uépally through them as he
‘ gmdually‘passe& on to them more and more respbxisibilities.
Other people around him were Lt. General Gul Hassan, Chief
of the General Staff, and Major General Ghulam Umap, Chief
of National Security.sg Thus with the advent of Yahya Khan

the Government conspicuously took a military cast,

After his assumption of Presidentship on March 31,
1969, it was felt that he would form 2 civilian cabinet with
the members 'of the former Presidential Cabingt of Ayub
Khan, But he dashed hope of a civiiian cabinet by appoin-

- ting a council consisting of the three military leaders who
had been assisting him in enforcing martial l;w. The Council
of Administration which he himself headed included his three
Deputy Chief Martial law Administrators - Lt, General Abdul
Hamid Khan, Vice Admiral S,M, Hasanand Air Marshal Noor

Khan,?° Moreover, he appointed his top Martial Law aides
in West and East Pakistan,

The regime's organization was such that civilian
functions were to be performed alongside military ones, On

April 1, 1970, the President dissolved the One-Unit persona-

39, Kenneth Espana Bauzon, "Breakdown.. of a Military

Regime: The Cdse of Pakistan (1969-71)", Asia Juarterly
No.2, 1977, p.127, ,

40, Hindustan Times (Delhi) 4 April, 1969,
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1ity of West Pakistan and restored the four provinces of
Punjab, Sind, Baluchistan and the North-West Frontier
Province, Thereafter, on April 22, the Governors assigned
to the province, 1neiuding East Pakistan recommended the
dissolution of Basic Demoeratic System" of loeal govermment,
Yhis was replaced by a system where in committees would
have to be elected by the people strictly on the basis of
adult franchise, The provinces were under the administra-
tion of a Governor, who ﬁas appointed by the President,

The Governor's powers, however, were undermined by the
parallel funciions of Martial Law Administrators (MEAs) at
provincial level. The Governors, though, they were mostly
officers occupying a clvilian office, were, nevertheless,
subordinated to the Head Juarters of the Chief Martial

Law Administrator (HQMIA) in Rawalpindi, While the Governors
were responsible for the civil admigistration, ultimate
responsibility belonged to the MLAs.41

Presidenq Yahya Khants first step to clean up the
adninistration was taken: in Jurie 1969 when he called upon
the senior goyernment servants and officials to submit
declarations of their agsets on prescribed forms of the most
detailed character.42 In the subsequent period what :ollowed
was a major purge of civil bureaucrats: by Yahya Khan, A

42, Herbert Feldman, The End and the Beginning: Pakistan
1969-71, (London: Oxford University Press, 1976), p.25,
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méjor probe inpo the civil sergice was ordered by the
President and the reviewing committee was asked to sutmit

' recommendations for its re?organization within three monghs,
It wags not the kind of probe Ayub himself had ordered da
¥ssuming power in 1953, At that time it had been merely

a screening op§ration, Bur now it was mainly aimed at
punishing the top bureaucrats who, according to Yahya Khan,
“not only played politics for the.a:natar pért of the twenty—
two years since independence byt whose activities came to

be considered as one of the prime cause of public resent-
ment and demonstration that led to the overthrow of President
Ayudb Kban“.43

In the process of seputiny President Yahye Khan suspe-
nded no fewer than 300 senior civil servant in Pakistan on
charge of qorrupt;on, abuse of authority and other forms of
misconduct.?® Mr. Altaf Gauhar, the most powerful civil |
serfant during the Ayub regime, who was also among the princi-
yal architect of its doom, figured prominently in the list
of those on whom the axe had fallen, "Of the central qhota
amohg the suspended bureaucrats neally fifty per cent of
them belonged to provincial civil services ~ the largest
contingant consisted of members of the central engineering
service., But the number of officers belonging to CSP was

43. Hindustan Times (Delhi), 14 November 1969,
44, Iimes of India (Delhi), 8 December 1969,
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as high as thirty eight., Other officials included sixteen
high police orficezfs, eleven members of the pakistan Taxa-
tion Service and equal number of senior functionaries in
Cus toms and Excise.45 ‘S8ince among the suspended officials
thirty eight 'belonged to C8pP, which had been enjoying high
position in Pakistan, their ouster badly shook public
confidence in the administratige organizatioi and led to
growing demand -for retorm.46 Thus, the President Yahya
Khan set ip a special committee to consider whether the
various administrative services - among them civil, police,
foreign, taxation and postal - could be amalgamated. But
these sorts of reform measures could not be taken ft_irther

due to the political instability during this period.

Thus, the bureaucracy under General Yahya Khan faced
the real threat to its power, and given the political situa-
tion in the country, it was not in a position to survive
the shock and reasert its dominance, as it did during Ayud
period, The suspension of large number of senior bureacrats
by Yahya Khan, also typifies the changing relations between
bureaucracy and military, The homogeniety between military
and bureaucratic elite which existed previously was the
product their upper class back-groqnd and wes tern-orientation
in terms of education and training, They had their ropts

45, Statesman (Delhi), 9 December 1969, |
46, New York Times (City Edition), 7 June 1970,
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in colonial era and their functions as two important ins ti~
tutions were complementary in sustaining dictatoral form of
govermént even after :_.ndepe’ndence. But the homogeniety was,
now, severely damanged, A greater divergence of class origin,
eucational level and outlook - between the senior bureaucrats
and the ranking army officei-s was discernible towards the

end of sixties, Also with' the absence of popular leadership
as a third party to mediate between these two ferces their
differences became sharper, and hence harder to resolve,

This led to the subordination of one by the other rather than
a partnership of equals.‘n This reflectéd in the accentuated
anti-civil service bias of the amy ofngers during Yahya _
Khan's period, Thus, the rule of Yahya Khan marked the begi-
nning of the decline in the power of bureaucracy which also
equally affected its role as a political force ip the country's
politics,

47, Eqbal Ahmed, "Pakistan: Signpost to a Police ‘State",
' Journal of (‘.'ontemgorarz Asla, vol.4, No,4, p.428,
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CHAPTER - V

BUBE&UCRACY UNDER CIVILIAN GOVERNMENT
- (1971=77)

A study of the political role of the Bureaucracy
from 1971 until 1977 has to focus on two major changes
that had occured in the Pakistan's political scens, The
first one was the break-up of Pakistan leading to the
independence of Bangladesh and its impact on administra-
tive set-up of Pakistan, and second,the emergence of
civili#n government under the leadership of Mr, Zulfikar
Ali Bhutto and the series of administrative reforms carried
out by his govermment,

The success of Bangladesh liberation struggle and
Pakistan's military defeat at the hands of Indians greatly
undermined the prestige of army, The responsibility for
the defeat which was taken as a nmational himiliation by all
sections of Pakistanis was ascribed to miiitary which had
been managing the state in the preceding decade. It also
adversely affected the bureaucracy, the main ally of mili-
tary during Ayub period, The highhandednéss of top civilian
bureaucrats during Ayub period was still alive in the minds
of people and the purges during Yahya Khan of the senior
bureaucrats had not been able to efface this feeling, Further
the partition of Bangladesh led to dislocation and disorga-
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nization of both military and civil service with the
Civil Service of Pakistan (CS5P) declining from a total
strength of about 500 prior to war to .320.1,‘ The CSP had
suffered even a greater loss of prestige and status than
” military.2 Thus, the aversion towards military bureaucra-
tic rule was translated into & popular movement for the '
restaration of democracy and popular participation in govern-
mental processes, Though the military regime had 1little
interest in democracy, it was not in a position to tide over
the popular pressure, Thus it had no other way but to hand-
over power to Mr, Zulfikar Ali Bhutto and his Pakistan

Peoplefs Party (PPP) on 20 December 1971,

On the other hand, Bhutto's politicel success in

| December 1970 elections reflected the political, social

and economic discontent which prevailed among the middle-
class and lower middle-class in the West Pakistan to a .
certain extent this discontent manifested itself in an anti-
elitist feeling upon which Bhutto, through his advocacy of
"Islamic~-Socialism'} was able to capitalize. His rural suppor-
ters (mostiy landless labourers) wanted landy his urban

1, Robert Ia Forte, Jr., *'The Pakistan Bureaucracys Twenty
Years of Power and Influence", Asian Survey, vol,XVI,
No,12, December 1974, p.1098.

2. Robert iIa Porte, Power and Privilege; Influence and
Decision making in Pakistan, ZDelB%, V%& Publication,
1971), p.121.
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»s.upporters (middle-class professionals and urban labourers)
wanted employment and better wages, Broadly, the demands
for political participation, participation opportunities
were the demands that were articulated into the Bhutto's
govjarnment which was cbns idered as an agency for changing
the status quo, And one obvious target for change was the
exis ting structure of bureaucracy, Bhutto thought that

the concept of the "neutrality" of bureaucracy was a colonial
legacy, He believed in committeed bureaucracy which shuilld
act as an agency of the party to implement its policies
and 'programmes,3 Bhutto's PPP in its manifesto expressed
1te lack of confidence on the prevailing concept ;of bureau-
cracy and preferred a liberal, dynami'c bﬁrqa:ucracy "not |
based on the old British colonial pattgrn".4 He was against
the wummaintaimable, abominable status quo and promised an
end to corruption and maladministration, The ideas and
proposals in administmtivé refom which was regarded as an

urgent matter were best exposed in PPP's manifesto;

"The present system of Administration is a legacy of
‘colonial rule; any modification introduced were to promote
the interests of groups holding the levers of powers within
goverument and administration; the administration has thus

become its own mas “.:.er.“5

3. Dr, K,L.Kamal %akis%n; The Garrison State (New Delhi,
. Intellectual ﬁu 1 ng House, 1982), p.46.

4, Nazim, Babus, Brahmanas and Bureaucrats Critisue o
dninistrative System Pakistan (Lahore, People's "
. Publishing House),

5. Ibid., p.ll.
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' OnMarch 20, 1973, addressing the mtion by Radio
and 7,V,, Bhutto announced the termination of what he
chose to call “Naukarsahi" 6 The use of such terms and
the context in which they were employed were cglearly aimed
at enlisting the support of a population growh weary with
adninistrative inaction and apparent indifference. Thus
Bhutto's deélaration was met with a positive response which
no doubt reinforced his popular standing, This was specia-
1ly true among the intelligentia who sensed new. opportu-
nities when Prime Minister Bhutto noted,"the country would
no longér condone & system which elevated the tgeneralist!
above scientist, techniciané, professioml eiperi‘., artist

or teachers."7

The PPP manifesto and Bhutto's subsequent
speeches made it clear that a "Socialist regime will need a
different structure of aclmini«s1:ra.1:j.c>n",8 and only those
dedicated to hard work would be welcome; it was also made
clear that numerous top officials would have to go given
thelr association wi{:h former regimes. When Bhutto came to
power, he found the CSP powerful and well entrenched, Of

the 300 senior positions permané_nt secretaries in the central
and provincial govermments, chief secretaries of the provin-

ces, heads of the public corporations, commissioners of

6, lavrence Ziring, "Pakistan Bureaucracy: Administrative

Reforms", Asian’ Survey, vol, XIV, No.12, December 1974,
. P.1088,

7. Pakistan Times, 21 August 1973,
8. Nizim, n.4, p.1l1.
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‘divisions and deputy commissioners of districts - 225 vere
occupied by members of CSP.% The Constitution of 1956
and 1962 gsve the c¢ivil servants recourse to courts order
pr'ovisl ions that protected their rights while in service.
While the constitutional .guarantew gaire an exceptional
sense of security t0 all civil servants, when combined |
with the system of reservations of posts for one part of
the bureaucracy, the Civil Service of Pakistan (CSP), they
created what Bhutto called the ! Bramni.ns"lo of the adminisg-
trative structures, Such concentration of power amongst

a small group of people was resented by members of other
services ag well as by the politiciams, For a nmﬁbe-r,of
reasons, some of them personal and some of them political,
Bhutto could not afford to let such a great deal of power
repose in the civil bureaucracy, He had experienced both
the power of the evivil service and its arrogance, As Minis-
ter of Foreign Affairs in Ayub's Cabinet Aziz Ahmed a promi-
nent member of the CSP who was also the ‘permanent secre-
tary of the Ministry helped him to reorient Pakistant's
foreign policy from a total commitment to the West to a
relatively neutral position between the US, Soviet Russia

and China; Once Bhutto was out of power, members of the

9., Shahid Javed Burki, Pakistan Under Bhutto, 1971-77,
(London; The Idadddl,an Press Ltdl, 1930), p.99.

10. Zil’iﬂg, n.6’ p'10870
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sgfme bureaucracy were able to demonstrate the effective-
n%ss_or-g bureaucracy in frustrating a renegade poilti-
hi?nu san{xusur, a C8P, the successor of Aziz Ahmed in
the foreign ministry helped to reorganize the ministry so
,vqﬁat those bureaucrats who remained loyal to Bhutto were

| removed from the positions of any importance, Finally,
the Divisional Commissioners, under orders from CSP chief
Secretaries - Manzur Elahi in Sind and Afzal Agha in the
Punjab - used a combination of laws to prevent Bhutto from

holding heavily attended public meetings.

Bhutto's personal conflict with a numbef of ecivil
servants an@ the need to limit the power'af'the bureaucracy
to allow a greater degree of freedom to the piliticians
were two important reasons for administrative reforms of
1873, He had other motives as well for bending ‘the’steel
frame. The concentration of power in the hands of the Prime
Binister; made possible by the constitution of 1973, could
not be brought as long as a powerful civil service conti-
nued to exercise ™great deal of independent discretion: Thus
in order to assert the supremacy of the elected leaders
Bhutto thought 4t necessary to curtail the power of bureau-
cracy drastically, He also wanted to open position in

government to the supporters of the politicians in power,

And finmally, another factor was the ideologieal conflict

between the senior bureaucrats and a number'of influential
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leftists in the Bhutto government, The left wanted to
bring about & fundamental chaﬁge in the structure of
Pakistanisoclety, A number of civil servants opposed
these.puliciés. For thefﬁo be able to implement its pro=-
gramme it was clear that not only did the CSP have to be
eliminated but the strength of the services had also to
be reduced. . |

Bhutto began his tenure with the wholesale dismi-
gsal of some 1300 civil servants.ll Twice he made big
purges in Pakistan's bureaucracy and either dismissed or
demoted most of the officers with whom he ever had confron-
tation or whose loyalty he ever suspected, He violated
most of the norms of placements, promotions, transfer, etc,
and gage some prestigious assignments to junior pfficers or
to the persons not belonging to the civil service of
pakistan,? He also eliminated the priviledged position of
the CSP and the other central services, Neither his inte-
rim constitution (adopted in April 1972) nodp the constitu-
tion adopted in April 1973 included guarantees afforded to
the civil service in 1956 and 1962 constitution.'® The
withdrawi of constitutional guarantees and malking the civil

servants answerable to the head of the administration were

11, La Porte, n,2, p,118.
13. 1a Porte, n.2, p,120,
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steps taken to reduce the powe'r of bureaucracy. Once all

the Ordinances and Acts aimed atwforming the civil sdminis-
tration were on the books®? and once thé GSP had been aﬁoli-
shed the senior civil servants could no longer act with |
the 'degre'e of independence that was available to them under
_the previous administrations, The diminuation in the power
of the civil bureaucracy made possible the co#centration

of powers in the hands 'of the Prime Minister:,

"In April 1972, he formed Administrative Reforms
Committees which was entrusted with the task of overhau-
ling the bursaucracy and to review the past effort on Admi-
nistrative reforms. The Committee's Keport stressed "Specia-
lizatlon, functional qualifications and equality of oppor-
tunity, "o

Correspondingly, th_e reforms introduced by Bhutto's
government were chanalized in various waysz All the services
and cadres would be merged into a unified grading strucsure,
with equality of opportunity for all who entered the service
at any stage, based on required professional and specialized

14, The New Administrative Structure was created with the
promulgation and/or passage of the civil servants
Ordinance 1973 'XiV of 1973), Service Tribulals Ordi-
nance, 1973 (XV of 1973), the Federal Public Service
Commission Ordinance, 1973 (XVI of 1973), The Civil
Servants Acts, 1973, The Service Tribunals Act 1973,
The PFederal Public dervice Commission Act, 1973 etc.
Sources s Burki, n,9, p.215,

15, z.iring, R.6, p.1085,
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competence necessary for each job; All "Classes™ among
government servants would be abo&ished and similarly
replaced by a uhified grading structure; The use of 'ser-
vice' lables would be discontinued forthwith; the unified
‘s tructure wquid emble promdtions to higher posts through-
out the range of public ségvice,‘through horizoptal move¥
ments from one centre to another; There would also be scope
for out-of-turn promotionsééxceptionally able officersg

The correct grading of each post would be determined by

Job evaluation; and there would be provisions for entry
into government gservice for talented indivicduals from private

sector in the flelds; such as banking, insurance, industry

and trade, 16

- Thus on September 14, 1973, the cilvil service and
the police service of Pakistan (PSP) ceased to exist as
séparate‘ services, In the name of President of Pakistan these
Al fakistan sevvices weve mc*aéd info Al Pakestan
Aunified Grades, No purge was intended by the notification
and all offieers who held the pozitions in the CSP and PSP
prior to the announcement were appointed in their existing'

rfpost to the All Pakistan 'Unified Gradest,

This was an important action fromAseveral different
points of view, First, the govermment fully intended to
retain the great ma jority of officers associated with these

16. Satish Kumar, The New Pakistan (Delhi Vikash Publishing
House, 197%2), p.127. ‘
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now defunect serviceg. Their prévileged and protected
status, however, was terminated, They were to be given
new functional categories and their future mode dependent
or meritorious performance. Competition rather than reser-
vation appeared to be the key concept in the new arrange-
ment, Officers in senior posts, however, were not to be |
. retained where there was any hint of dissatisfaction at the
political level, Thus, high ranking members of the CSP
were _f:!_.rst to go. Heretoforc g Gistinguished officers such
as S,G,Ahmed, H.H.Suﬁ, D.K.Power, M, A, @rni, Qumarul Islam,
Manzoor Illahi, Rifat Pasha Shelkh, Inayatullah, Abdul
Qayam, and Ali Hasan were all notified of their impending

‘retirement, 17

Another aspect of the new administrative system was
opening of the heretofore closed \cadreaso that }horizontal
movement between them would be possible, 1In this ;vay tech~
nical personnel could take up position in the posts reserved
strictly for the generalists, This also made it possible
for outstanding officers to earn out-of-turn promotions, én
the whole the grading of each post was to be done throug_h
écientiric Job evaluation and semiority ceased to be & prin-

cipal consideration,

Provision had also been made for entry into govern-

17. Ziring, n.6, p.1090.
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ment service through lateral appointment especilally télenr
ted persons in the private sector were being recruited for
Key posi&ions in defence procurement, finance, industrial
management and other domestic and intermational commerce,
Such lateral appointments were given immediate status,

while career officials who once held»these posts were forced
to serve their alien superiors, The govermment sought to
spread its recruitment not over the scientific, engineering,
medical, teaching and general professional communities, In
the latter, serious efforts were made to draw economists

and accouptants into govermment services,

These reforms were significant bacause they were
intended to modify the composition of the c¢civil bureaucracy
and to remove the more obvious elitist selection, replace-
ment and promotion practices thap had persisted since the
independence, As Bhutto claimed, these measures would‘help
to elevate the status of" a specialist such as an engineer, |
doctors, technician, professor ete, in ccmparison with a
generalist clvil servant, This would ohviously dimiaish
the power of CSP in the bureaucracy which it enjoyed previ-
ously, Given PPP's concern with the buillding of & new
political order it was a necessary step, for PPP could not
tolerate a government within the govermment which was w%hat
C3P represented, However, behind the reform there was a
strong politieal motige to harm the opponents of PPP and to
reward its loyalists, According to opposition the govern-
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ment’s plan would raise an army of stooges to help in
fostering fascism and all civil servants being the humble
seryants of. the ruling ].aanncum-ds."1a The bureaucrats were
already demoralized bec;ause Bhutto had struck at them unpre~
dictably without due process as though the purpose was to
terrorize all rather than to punish a few, Bhutto even
created a spy system to faithfully report to him about thev ,
deeds or misdeeds of the functiomaries, 1In 1972 he built
specia_liz.ed sectiops of the state appara tus such as the |
Pederal 8ecurity Force (FSF) . which acted as a political
police for the PPP regime, in order to reduce his reliance
on army on law and ordef situétion.lg - The force was headed
by veteran policemen and the foot-soldiers were recruited
from unemployed sections of the urban youth, armed with
repressive powers and weapons, Moreover, the bureaucracy
was rapidly loosing its espirit-de-crops, for Bhutto was
placing it with & large "non-professional" political element,
that is with party hacks and personal ravaurities. The
imbalances and tensions within the bureaucracy as a whole

increased drastically as 1t split more clearly between its

19. The FSF had a total strength of nearly 14000 men in

I%n 1974, with about 8000 stationed in Punjab and 6000 in
. W, P, P,

Sources Hasan Askari Rizvi, The Military and Politics in
Pakistan (lahore, Progressive Publishers, 1976),p.254.
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eivil service and national security wings, It should be
noted that the latter was the expanding modernizféng sector
within the bureaucracy; its personnel, proficiency and
powers were being rapidly increased. This marked the

. trend towards using buxjeaiucracy as vehicle for militari-

zing the civilian life, "It undoubtedly, formed the back-
bone of the emerging 'police state' during the regime of
Bhutto", 20 Thus, during the period of Bhutto the bureau-
cracy was terrorized manipulated and deprofessionalized
in order to make it an instrument of elimdnating opposi-~
tion, This greately affected the role of bureaucracy as
an auto@om unit and considerably'reduced its power to

play any effective role in polities,

But subsequently, after the departure of Bhutto from
the political scene in 1977, Pe.kig tan again went back into
the grip of military dictatorship. This vas the logical
outcome of the way in which Bhutto managed the state of
affairs during his rule, In fact, the third round of
martial law govgrnment in pakistan wasy clearly reluted to
various developments during the preceding six years of
civilian rule under Bhutto,

When Bhutto assumed power the whole state was in

doldrums, and he put all the blame on bureaucrats and amy

2. Eqal ahmed, "Pakistan; Sign-post to a police state",
Journal of Contemporary Asia, vol.4, No.4,(1974),p. 4%.
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generals for Pakistan's misfortune, The successive movaes
which he took against these two groups were clearly moti-
vated to reduce thelr power aﬁd to ensure maximum freedom
for the political leadership in the decision-making,

All his measures were quite effective in eliminating the
"s teel frame" nature of bureaucraoy,zl as a result of which
2he role and participation of civil services, as a whole,
in the natiomal decision making became more restricted
than during the previous regimes, Byt 1t led to a situae-
tion vhere a handm of Bhutto's favourite officers, gra-
duélly became real decié ion~makers and thus he failed to
eliminate the bureaucratic mr.luence completely. One
glaring ham Bhutzto did was to destroy the public accoun-
tability and replacing it by personal loaylty. He politi-
cized bureaucracy and also buresucratised politics. 22 in

order to perpetuate his persoml rule,

Likewise he took several steps to prevent the return
of general to Pakistan's political stage where they had
been dominant since 1958,%3° He reghganized the command
structure in order %o put it under stronger civilian con-

trol, He limited the tenure of the service chiefs, retired

21.‘ i1a Porte,_ n, 2,_ p._121.
22.‘ Kamal, n.s, p.47,
23, Willian L, Richter, "Persistent Praetorianism;

Pakistan's Third Military Regime", Strategic Digest,
vel.9, No,5, May 1979, p.278,



many senior officials and passed over others in making
appointments, in order to ensure the personal loyalty of
the top military leadership.24' Among those purged were
General Gul Hasan and Air CoMgmdore Rahim Khan, and other
army officers who had dominated the government before and
during the Bangladesh crisis, Significantly, General Tikka
Khan, the "butcher of Bangladesh" escaped purge and became
¢ommander-in-¢hief of the Army and upon retirement, Bhutto’s
Advisor onMilitary Affafpre, In the end, he promoted
General /Aa1-Ul-Haq, known even than, for his ultra-Right
connections, to become Chief of Ammy S3teff, superceding

four more senlor generals.25

-

Thus, Bhutto's styategy in creating a ‘*post-military
state', however, was patrimonial rgther than institutioml,
He extended his personal control over the bureaucracy as

well as the military, and as one official later described

24, "During his first four months in power, Bhutto relieved
from services 27 army officers of Brigadier rank,
and above, 7 naval officers of Cannodore and above,
agd 7"Air Force QOfficers of Group Captain rank and
above

Source: Rizvi, n.lg, pp.261-62.

25. Alijaz Ahmed, "Democracy and Dictatorship in Pakistan",
ourml of Contemporar: sia, vol,.8, No,4, 1978,
D, 484,
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it "he acted as if all of Pakistan was his own persomal
jagir (fieldom )".26 During his six years tenure he never
tried to establishdemocratic institutions which would have
acted as an effective countervailing force against the
amyfs participation in polities, +On the other hang,
Bhutto's populist slogans of 'Islamic Socialism' was not
pleasing to the 'military-bureaucratic patrici?ns of
Pakistan's political order, Yet they tolerated him because
he was the only leader in the country having mass popular
support, they relinguished power in his favour being fully |
aware that he was the only political leader standing between
them and a state of complete chaos, For his parf, Bhutto
mistook thelr temporary subservience for permanent weakness,
Thus he became extremely vulnerable as soon as his support

began to drain away, 27

The policy Bhutto govermment followed en economic
front was responsible to a large extent for the erosion of
his mass base, During hils rise to power he was successful
in drawing various sections -the rural and urban labourers,

middle-class intelligentia, and students - to PPP's fold

26. Richter, n,23, p.278.

27, Tariq Ali, Can Pakistan Survive 2 The Death of a
State, (Penguln Book Ltd., England, 1982), p.l128.




with a promise to bring about radical social change, But
after assuming power he tried to deal with the economie
situation in a feeble and half-hearted way, Moreover,

for poiitical expediency, he entered tnto alliance with
thogse sections against whom he had built ux;\:\sleftist image,
The land éeiling“was .only a step to reduce fhe concentra~
“tion of lands in the hands of landlords, but in no way,

it was a revolutionary solution to the peasants' problem,
His exéited rhetoric of t*Islamic Soclalism® raised the
political consciousness of the peasants but the land refor-
ms introduced by the new regime utterly failled to destroy
the grip of landlords, who, particularly in Sind, consti-
tuted the PPP leadership, Mofeover, the decision to impose
state ownership over the wheat-flour, rice-milling and
cotton milling industries, far from being a left ward

move was in reality designed to aid the rural gentry by
removing the links between the middlemen and the rural
middle~classes. 1t had caused a great deal of resentment
among the small business interest.28 Thus the failure of
PPP goverrment to destroy the grip of landlords in the count-
ry side or to prevent t@eir entry into PPP congtituted a

rank betrayal of those whose votes had elected it to the
office in 1970, %8

28, Burki, n.9, p.177.
29, Ali, n.27, 9.105,
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In the absence of change in the countryside the
changes in industrial sector proved to be superficial,
The rationalizations of the banks and insurance companies
and the take over of thirty-one large business (including
iron and steel,'heavy~eng1neer1ng, motor vehicle assembly,
chemicals ete) frightened the industrialists, This led
to massive decline in investment and a flight of capitaly
but brought to real imporvement in living standards for
- for vast majority of urban dwellers, Thevgovernment's
emphasis on large-seale projects had diverted resources
from those that could have helped to absorb labour from
-growing pool of unemployed, Small businessmen, middle
class farmers, industrial labour, the urban unemployed and
urban poor had all supported Bhutto and tﬁe PPP in 1970.
Now they found themselves being badly hurt by regime's
economic policies; some by the rise in the prices of basic
consumer goods, some by the inability of economy to provide
Jobs they needed and some by a sharp erosion in the profits
they managed to obtain from their modesf enterprises, With
the exception of urban poor, all other groups were to join
first the Pakistan National Alliance (PNA) the organization
that was to spread its umbrella over nine opposition parti-

es, and later to support the movement that eventually sent

Bhutto out of power.30

300 Burki, n.9, po 1%.
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The sweeping victory of PPP in March 1977 general
elections gave the opposition parties (Pakistan National
Alliance) a feeling that Bhutto and his followers had
magssively rigged the elections to his favour, Stunned
by its defeat at polls the opposition first decided to
boycott the pravincial elections, However, Bhutto again
went ahead with provincial polls where the PPP once again
won handsomely. OnMarch 11, a day after the elections
to the provincial assemblies, the PNA decided to go to
the streets ‘to protest against widespread electoral fraud
"that had been perpetrated on the nation, This was followed
by a mass agitation to topple the goverament of Bhutto.

As this de-stabilization campaign got under way one got

the impression that ground was being prepared covertly for
a take-over of the movement by Ultra-Rightist- elements.3l
The impression became wumistakable as one examined the
composition of the so~-called tdemocratic moveﬁenp' led as
it was by political parties of extreme Right viz, the

Jama' at-i-Islami, Jamitat-i-Ulema (JUI), the Muslim League
(ML) and Tehrik-i-Istiqlal (Tehrik). Moreover, the demands
of the ‘movement' were indicative of its temper and purpose;
significantly, the chisf demand was the Army- the same
army whose blbody deeds in Bangladesh and Balichis tan were

well known - should form the govermment and ensure free and
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fair elections, This situation provided army with another
opportunity to regain its lost position, Thus before any
political settlement could take place between the warring
factions the army seized the country on 5th July 1977 with
~ General Zia-ul'-ﬁaq; the Commander-in-Chief being appointed
as the Chief Martial law Administrator,



CHAPTER -~ VI
BUREAUCRACY UNDER GENERAL ZIA-UL~-HAQ'S REGIME

General Jiat's declaration of martial law vindicated
the predomiﬁanc’e of army in Pakistan's political scene and
in a crisis situation it was the army and not the civil
‘service which was to preserve the status quo by capturing
political power. The bureaucracy as a close knit institu~
tion has, in fact, lost its autonomous power and vitality,
The series of measures taken by Bhutto to place .his loyal
mew in the signiricant positions had considerably undermi-
ned its morale and even after General Zia came to power no
attempt was made to resuscitate its vitality. Rather since
the time of Ayub Khan it had become a practice of the leaders
of one regime to find scape-goats in top bureaucrats for
the misdeeds of previous regime. In this context General
Zia's government was also no exception, After coming to
power he cancelled all irregular appointments made by Bhutto's
govermment by two Presidential Ordinances issued in March 19,
1978.1 The oridnances covered all political appointments
and those made without any regard to ma_.ximum_ qualifications
laid down for govermment appointments, Further, in an

address to top officials of Central Government in Islamabad

1. Hindustan Times, 20 March 1978.
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in October 1979, Z1ia said his govermment was determined

to eliminate what he called the virus of politicization
from the buieaucracy and to rid it of external loyalties,
But be made it clear that unlike the former martial 1aw'
regimes and Bhutto administration which had indfilged in
large.scale purges of the civil services his govermment
woubd provide them with a éense of secukity, At the same
timg he sought the help of military personnel and bureau~
erats to run his government, All Pakistan key economic
portfolios were concentrated iﬁ the hands of tough minded
Army Generals and bureaucrats in the new non-party poli-
tical cabinet formed in April 1979, Of the thirteen minis-
ters '11} the new cabinet six were connected with armed
forces,? Lt. General Fiaz Ali Chisti and Lt, General Ghulam
Hasan both army corps commanders, who in some people's view
could pose a_threat to Zia's own‘position, had each been
given important portfolios.® Nr, Ghulam Ishque Khan, pro-
bably the most powerful civilian in Martial Law Government,
adds the Commerce Ministry and Deputy Chairmanship of the_
Planning Commission to his existing portfolios of Fimance,
In his military-bureaucratic set-up the generals'have an

edge over the bureaucrats in decision-making and, in fact,

2, ZXinancial Times, 23 April 1979.
3. 1Ibid,
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all the decisions emanating from Gen, Z2ia are influenced

'*:,p a consldérable extent by his generals, For instance,
“regarding the postponment o.r elections, he had been infor-
- med in no uncerta;n terms by the six c¢prps Commanders -
General Chisti, Iqbal, Jehanzeb, Sarwar Khan, Ghulam Hassan
and Ghulam Mohammad - that elections could not be held,

It was these Generals, in addition to Z1ia, who congtituted
the highest decision-making body in the period that followed
the declaration of martial law",® With the law flowing

from Generals on top, the bureaucracy and police have come

to enjoy unfettered power and are above law for the common |
man, In fact, the civil service has become a party of army,
running the country on its behalf after the suppression of
all political parties, But i1ts authority and power compared
to that of army has declined considerably, and even the top
bureaucrats are now being increasingly dependent on their
military patrons, Thus unlike during Ayub Khan's period
when the bureaucracy was in effective command of the country,
it has now beccme a body of yes-m@n only assisting the mili-
tary regime in the administrative matters,

4, 'mriq Ali, Can Pakistan Survive ? The Death of a State
(Penguin Books Ltd,, England, 1983), P.1 136.




CHAPTER - VII
CONCLUSION

Thev political role of bureaucracy in Pakistan has
been amalysed in thel light of bureaucracy's role in the
developing political systems of newly independent coun-
tries, This is markedly different from the bureaucracy
in the developed political systems operating within the
parameters of Western liberal democracy, In these systems,
the political institutlons such as bureaucracy and party
system have developed over a long span of time, Moreover,
they operate within a society having a composite cultural
set up and a set of political norms which guide the func-
tioning of their institutions, Hence the mutual adjust-
ment between these institutiohs have been achieved to a
greater degree, The political principles governing these

developed politics include 'neutralityﬂ'

of bureaucracy as
an essential administrative norm to confine bureaucracy to
its own sphere of operation and to ensure the smooth func-
tioning of the system. In the developed societies, the
ethics of citizenship behaviour keeps politics and bureau~
cracy as disﬁinct identities which enables the political

systemto maintain its supermacy over the administrative

1. Discussed in Chapter I, pp.1-2.
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sector.2 But on the contrary, the developing politiecal
1systems are conspicuous by the unbalanced growth of théir
political and administrative institutions.d This is the
consequence of prolonged colonial occupation which has

left a permanent imprint on the politico-administrative
structures of these societies, Colonilalism was primarily
the rule by bureaucracy controllied by remote metropolitan
power, It was mainly geared to ensure the economic exploi-
tation and political domination of colonies and hence
bureaucracy was used 8s a powerful instrument to prevent
the growth of other social and political forces hostile to
colonialism, The colonial state is, therefore, equipped
with a powerful bureéucratic apparatus and wifh govern-
mental mechanisms that enable it to subordinate the mative
social classes, Thus the post colonial society inherits
that over developed state apparatus and its institutionalised
practices through which operations of indigenous social

classes are regulated and controlled.4

2. U.C, Ghildyal P"Bureaucracy in a Developing Society",
in A, Avasthi and R,K,Arora ed.,, HBureaucracy and Deve~
diopment; Indian Perspective (New Delhi, Associated
Publishing House, 1978), p.l7. v

3. C.P,Bhambri, Bureaucracy and Politics in India, (New
Delhi, Vikas Publication, 1971), p.

4, Hamza Alvi, "The State in post-Colonial Societies;
Pakistan and Bangladesh", in Kathleen Gough and haqri

P.Sharma, edl, Imperia 1sm and Revolution in South
Asia (London, Montbly Review Press, 1973), D.l147,
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Moreover, achievement of political freedom does not
~ lead to abolition of colonial bureaucracy, HRather, it
comes to play a new role in a different political milieu-

a role that is supposedly dynamic and suitable to needs
and aspirations of an independent people. But due to the
fact that bureaucracy is deeply rooted in the colonial
period, its style of behaviour essentially remains the
same even after independence, Given the bureaucracy's
traditional antipathy towards democratic principles, it
also tries to impede the growth of other emerging political
institutions,® on the other hand, in post-colonial socie-
ties, the institutions hecessary to rfegulate the func-
tionipg of bureaucracy are based on a shaky foundation,
This was due, in large part, to the complexity in tﬁe
socio-economiec structure of these societies, which is
marked by class divergence; regional disparities; ethinie,
religious and cultural diff’erences.6 These factors often
surface in the politics and, as 2 result, in these socie-
ties there is a lack of well established set of pélitical

values and norms, mational consensus and a stable party

system.7 Moreover, the political leaders of the newly

5. Discussed in Chapter I, p.15.
6.' Ibid¢’ pp*S"?o

7. Khalid Bin Sayeed, Political system of Pakistan (Boston,
Houghton M ifflin Company, 1967), p.128.



indepéndent_states, due to prolonged colonial rule, gét
in touch with the functioning of liberal: democratic
goverment, At the same time their wes£ern educationd
creates in them an affinity for the liberal ideas and
democratic institutions, Thus in the post-independence
period they try to adopt the'same model of government

for the governance of their own country, although they
lack practical experience in this field, On the other
hand, the imposition of a political system more suitable
to the developed societies of west, on a relatively back-
ward society whose socio-economic and cultu:al set up 1is

not yet matured to accomodate_such a system, creates

chronic political instability.?

This creates a 'political vacuum! which comes to
be filled by the higher bureaucracy- the best literate,
advanced, efficient and well-organised section of govern-
ment servants who plays a decisive and dual role in policy
formulation and its implementation, Trained for paternma~
listic service under colonial rule, the civil servants
consider the formulation of state policies as their exclu~

sive prerogative and become hostile towards democratising

8. H.F, Goodnow, Tne Civil Service of Pakistan; Bureau-
racy in a Hew nation, (WNew Havea, Yale University
Press, 1964), p. 7.

9, Discussed in Chapter I, p.12.
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the governuental system or sharing their authority with
other political forees.lo Moreover, in developed politi-
cal systems based on & relatively homogeneous societies

in which values are well settled, the bureaucratic dispo-
sition is likely to be a refinement, rather than a varia-
tion of values held by the public masses, But in hetero-
geneous societies or in former colonial societies, in |
which the mass values are different from those of the
ruling elite, the problem assumes dimessions of great
magnitudé, and is compounded by the fact that such socie-
ties rarely have the restraints on Bureaucracy which exist
in developed political system.ll Thus most of these newly
independent states are subject to a bureaucratic rule,
often with the backing of army-its natural ally, As these
states with strong fissiparous tendencies start functioning
as single political entities, they get exposed to various
hazards which often threaten their existence, This provi-
des bureaucracy with a sanction to play the role of a self-
appointed guardian and to perpetuate its authoritarian
rule, thereby further impeding the state's political
growth.12 This tendency 1s clearly discernible in the role

10. 1bid., p.l14.

11. Ralph Braibanti, “The Civil Service of Pakistans A
Theoritical Analysis™, In Anayatullah, ed., Bureaucra-

cy and Development in Pakistan (Peshawar, Pakistan
Academy for Rurai Development,1962), p.194,

12, Discussed in Chapter I, p.1S5.
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of bureaucracy in Pakistan,

After partition the Civil Service of Pakistan (CSP)
formed out of the former Indian Civil Service (ICS) consis-
ted only a 1little over hundred officers, This was the
result of low :epresentation of Muslims in ICS of British
India.13 Though these officers were mainly drawn from
lower rungs of ICS they came to fill all the top posts in
the administration and thus wellded considerable power and
inflvence from the begiming., They were the sole agency to
shouldér gigantic problemswhich Pakistan faced due to
.dislocations caused by partition, two-way flow of refugees
and the geographical and linguistic division of Hast and
West Pakistan, 1% In a state of ehaos, the whole adminis-
trative fabric was set-up anew under the supervision of
these handful of bureaucrats with active cooperation of

entire body of men in the administration.ls

Moreover, these officers had been brought up in the
old British traditions of exercising maximum discretionary

13. Discussed in Chapter II, p.19,

14, Perrel Heady, Public Administration; A comparative

Pgrsgective (New & Jeresey, Princeton Hall, ine,, 1966),
p.79.

15, lavrence alring, The A b Khan Era. Politics in

Pakistan, ;%g 9 racuse, N, Y.&yracuse University
Press, 1971), p.124. :
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power with minimum political interferende.ls This tradi-
tion conxihued even after independence when British and
mtive ex~ICS officers occupied all the strategic posts

in the administration including the Establishment Division
which determined all the important policies regarding the

7 of these officers due

CSP. Thus the gradual attrition®
to retirement did not cut off the cultural linkage between
the CSP and ICS, Rather, a special care was taken by
senior bureaucrats to transmit the colonial ethos of 1I(C3

to the new (3P recruits by éesigning the éxamination system
and the training manual after ICS pattern, The mode of
examination to CSP was formulated in a way so as to ensure
the eﬁtry of well-off sections of the society with én’
western orientation,ugidareover, the training manual - the
group living, horse-riding, emphasis on western style
social grace and mannerism, and contact with veteran ICS
officers in daily class room had a éementing effect on the
minds of young probationers and injected in them a corpo-
rate spirit very much typical of IGS.19

16, Discussed in Chapter I1I, p.26.
17, 1bid,, p.32,
18. 1Ibid., pp.28-30.
19, Ibid., pp,34-37.
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Thus the CSP steeped in colonial tradition, found
a fertile grougd to operate in independent Pakistan, Under
the dominant leadership of Mohammad Ali Jinnah, the first
Governor General, and Liaquat Ali Khan, the Prime Minister,
Pakistan witnessed & phase of strong éentralised executive
rule in\which the senior bureaucrats effectively dominated
the enﬁire adninistration at the centre as well as in the
provinces, 20 In West Pakistan, the landlords politicians
busy in their constant intrigues against one another, took
little care to spread political control over bureaueracy
or to reform its mature,°* Rather y the clvil service
was the only stable party which Jinmah, Liaquat relied
upon and which was often used to punish erring politicians
or to dismiss the prdavincial ministries by the imposition

of Governdr’ s rule, 22

In Fast Bengal the political leaders
often championed the cause of provincial autonomy and
reseanted the strong administrative control exercised from

the centre.23 This trend was perceived by the central

20. Khalid Bin Sayeed, Politics in Pakistans Nature and -
Direction of Change (New York, Praeger, 1980), p.126.

21. Mohammad Mohabbat Khan, "Civil Service of Pakistan
As An Institution; Reasons for Resistance to Change,
Indian Political Science Review, vol.13, No.Z,

- July 73, p.145, o

22, Discusséd in Chapter III, p.53,

23. Goodnow, n,8, p.43.
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government as a threat to national integration and hence
in Fast Bengal bureaucracy acted as the g eel frame",
in order to preserve national unity and solidarity of

Pakistan,

After the death of Jinmh in 1948 and assassimation
of Liaquat Ali Khan in 1951, the league faced a serious
leadership crisis., A second line of leadership necessary
to fill the void created by the departure of the two promi-
nent leaders was absent in Léague. Moreover, intra-party
conflictscropped up as there was a keen contest among the
politicians to rise to’power.z‘g‘ Thus the power of Muslim
League steadily declined as it was split into several fac-
tions which gave ample scope to bureaucrats to capture

political power at the centre,

The bureaucracy's direct interference in political
matters started in 1951 when Ghulam Mohammad was appointed
as the Governor General with the concurrence of the Muslim
League Cabinet, 25 and it further increased during the
tenure of Iskander Mirza who succeeded him in 1955, These
‘two bureaucrats virtually ruled the country from 1951 to
1958 with the full oacking of the army, 1In fact since 1951
when General Mohammad Ayub Khan was appointed as the Comman-
der-in-Chief of pakistan Ammy, the role of Military in the

decis ion-making of Pakistan started 1ncreasing,26 It is

24. '!Dicussad in Chapter III’ p-4 56'
25. Ibidvg p- &o'
26, Ibid,, pp.73-74.
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true that, armed forces in Pakistan were disciplined, well-
eéuippaﬂand had no rivals in terms of physical pawer.27
But inspite of ity strength there was no indication that

its leaders wished to take over the responsibilities of
government administration, The senior officers, trained

by the British had been taught tv eschew polities and to
take their orders from the duly constituted civil authori-
ties.28 Traditionally they had not been called upon to
restore public order when the police had been unable to do
80, but they had withdrawn from this §oli¢ihg rnia at the
first opportunity, But in Pakistan, from 1951 onwards,

the armed forces increasingly a2ssisted the civil authorities
in controlling riots, maintaining law and order, and in
several other civilisn matters.2> Its role in the decision
making became prominent when in 1954, General Ayub Khan
wag admitted to Mohaumad All Bogra's Cabinet, as the
Defence M inister, Moreover, army and bureaucracy were
allied by tradition, since the British civil and military
officers worked together in cooperation and harmony., They

shared a western oriented educational background and most

27. Goodnow, n.8, p.105.
28, 1Ibid., p.106. o ,
29, Discussed in Chapter 11X, pp.71~72,
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of them came from tije same sections of the society and
_from similar upper and upper-middle class i’ami&ies.se Thus
military acted as a junior partner Qf bureaucragy, aiways
ready to help at. the time of erisis, Politicians and

. political parties which provided a\facade of parliamen~
tary government were matipulated by them and were installed
or expelled mx from office as it sulted to the bureaucratic
military oligarehy.al But subsequently the mismanagement
of state led to serious economic and political crisis and,
discontent against bureaucratic military rule started
building up among the masses, Militant workers' and peasants'
organisations sprang up in different parts of the country.
Towards 19538, there was an increase in the number ot"
industrial strikes., All Pakistan peasantsassociation formed
in Januvary 1958 under the popular leadership of Maulana
Bhasani demanded abolition of landlordism and eviction of
tenants from 1and.32 This was clearly a crisis situéticn,
which was further exacefbateé by a clamour for regional
autonomy by Bengali people. In a situation when pressure
against bureauctatic military rule was gradually mounting
from below, the oliganchy could perceive its adverse impli~

30. Goodnow, n.8, p.108.
- 31. Alvi, n.4, p.152,

32, Tariq Ali, Pakistang Military Rule Or People's Power
(Delhi, Vikas Publication, 1970), p.83.



cations on the impending general elections in 1958. The
situation certalnly posedachallenge td?;ower tf. . bureau-
cracy and military. Thus in order to tackle the situation
bureaucrgecy had to lean on army's support. Tiis provided
the militaryl 1led by General Ayub Khan to intervene
directly 2nd selize state power by force and abolish the
parliamentary govermnment through vhich the threat was to
channelized.33

A major implication of the coup of Ayub Khan on
7th October 1953, was that it formally reversed the pattern
of relationship between army and‘bureaucracy with the latter

being relegated to a subordinage position.34

Ayub, in
order*olegitnnize his rule sacrified some of the senioi
bureaucrats who had been holding important posts in the
government.35 But soon he found bureaucracy an asset to
sustain his centralised and authoritarian regime.36 The
changes brought about by his govermment were intended to
modernize the bureaucracy in order to fulfill the requiremen-

ts of his regime, But inwno way it could alter the bureau-~

33. Alvi, n,4, p.l52, o
34, Discussed in Chapter IV, p.77,
35. Ibid,, pp.79-81.

36, 1Ibid., p.s4.



cratic status quo or reduce its power.37 As the military

. govermment gradually attained stability a liaison developed

g  Q7between military and bufeaucracy - a relationship marked

by ultimate military paramountcy but total reliance.on

| civil component for all administfative spheres.38 With the
curtailment of political activities, the bureaucracy being
rid of political interference could reascert its indepen-
dent status and continued to domimate the decision-making dm

during Ayub Khan perilod,

But subsequently the homageniety between the military |
and the bureaucratic elite declined with bureaucracy rapidly
losing its espirit-de~corps. This was the result of growing
divergence of class origin, educational level, and outlook
between the senior bureaucrats and the ranking army officers.
The colonial tie that had existed previously between the two
gradually slackened ags there was continuous change inthe
social composition and ideological outlook of the offieers
corps.'The 3andhurst and MA graduates of the British period,
due to usual process of retirement and promotions, were being

replaced in command positions by those who received emergency

37._ Ibid. ’ PP. 86"93-

38. Ralph Braibanti, "“The Higher Bureaucracy of Pakistan®
in R,Braibanti ed,, Agian Bureaucratic System Emergent

from the British Imperial Tradition, (Durham, N,C, Duke
University Press, 1966), p.328.
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- or temporary commission during the Second World War. They
cameé predominantly from middle peasant, small landholder or
urban middle-class families: They harbour a particular
| dislike for the higher civilian 'bureauc;acy and blame it
fpr- ills of theéountry much in the sane way‘as their prede~

€essors blamed politicians and parliamentary institutions.ag

This difference in outloock was marked by the anti-
civif service bias of General fahya Khan, the successor
. to Ayub, who purged many¢ c¢ivil servants and gave military
personnel a pre-eminent.pos ition in the decis ion-making.'d'o
This was also, partly, due to some of the senidr bureaucrats
whose highhandedness during the rule of Ayub Khan had
incurred much public discontent lsading to mass opposition
against his regime, Thus during the short tenure of Yahya
Khan from 1969 to 1971, the gap between military am ‘bureau-
cracy vwidened much to the disadvantage of the latter.‘u

With the dismemberment of Pakistan and independence
of Bangladesh the civil service suffered a physical damage
with a decline in its membership. Further, it also had to

39, Egbal Ahmed, "Pakistan: Signpost to a phlice State®
Journal of Contemporary Asia, vol,4, No,4, 1974, p.426,

40, Discussed in Chapter 1V, pp,101-4,
41. Robert la Porte, Jr,, Power and Privileges Influence and

Decis ;onﬁ?akigg in Pakistan (Delhi, Vikas Publishing
House, 1971), p.1l18. .
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share the blame along with military for misfortune of
Pakistan, which lowered its prestige considerably. The
final blow against bureaucracy was dealt by Bhutto govern-
ment yhich assuned power after getting® popular mandate in
1970 elections, With the establishment of @ responsible
govermment under @ strong and stable political leadership
of Mr, Zulfikar Ali Bhutto, the civil service was placed at

the tap and not at the top.42

Given'* the preoccupation of
Bhutto govermment to establish political paramcuptcy over
political and administratige isstitutlions, he overhauled

the entire adninistrative structure and abolish the special
power and status of elite civil service of pakistan, He
either dismissed or demotad most of the civil servants with
whom he_evar had confrontation or vhose loyalty he ever sus-
pected .43 Different grades in theﬂaervices ware merged
together into a single unified grade.44 With the CSP losing
its superior position in the administrative structurs. Bhutio
claimed that these changes were essential to give substance
to his socialist prineciples in concrete terms, and in this
context bureaucracy was regarded as a vehicle for bringing

about radical social change., But all these attempts at

42, V,Madanlohan Reddy, "Role of Higher Civil Service in
Canada and Pakistdn - A Comparative Study of Two Commons
wealth Countries". JIndian Journal of Public Adninig-
trations, vol,22, No,2, April-June 1976, pp.157-8,

43, Discussed in Chapter V, p,112,
44, Ibid., pp.113-4.
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admin;strative'reorganization had strong political over-
tones, All the appointments and promotions inside bureau~
cracy were intended to put his loyal persons in the key
positions, He also built specialized sections of the
state apparatus 'such as the Federal Security Foree (FSF),
which acted as a political police for his regime, Bhutto
exapnded and modernizedthe Natiomal Security Wings of '
bureaucracy there-by déstroying its monolith character,45
Thus during the period of Bhutto, though his 16}a1 officers
influenced the decisions taken by his govermment , bureau~
eracy as a whole was teirorisedand reduced to & mere instru-
ment of personal power, This greitly affected its role as
an autonomous unit and considerably reduced its power to

play any effective role in politics.46

But after the departure of Bhutto from the political
scene, Pakistan again went back to the hands of military.
The third round of Martial law govermment under <Jia-ul-Hagq
in 1977, was clearly related to various developments during
the preceding six years of civilian rule., Bhuito's failure
to create viable political institutiouns, inflation, economic
stagnation and a the percelved adverse effects of govermment
policies of natiomalization and reform; the mobiliiaation of
large number of people in March 1977 lelections; and the

serious dumage to govermment legitimacy and prestige which

45, 1Ibid., p.117.
45, Ibid., p.11i8.
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resulted from the *rigging' charges and the ensuing civil

turmoil.47

All these factors are responsible for the erosion
of the mass support which Bhutto had enjoyed previously.
- This gave mibitary the opportunity to reassert its supre-

macy and capture the political power by forces

Even after the establishment of military government
under fBeneral JZia-Ul-Haq in 1977, no attempt was made by
‘the ruling junta to revive the pattern of relationship
between Armmy and bureaucracy thathad existed duringz Ayub
Khan period, Rather the decision-making apparatus at the
central and as well as on the provincial level came to be
dominated by military éénerals who were closed to General
Ai.a.és As for the bureaucrats, they were only subject to
command from their military superiors in the govermment

without having any significant authority in decision-making,

But at present under Kia regime, there is a new trend
which if coatinues, may destroy the separate identity of
bureaucracy &s an institution, Since 1977, the regime of
General 4ia has been becoming more dectatorial with imposition
of stringent rules and regulasion on the people, and by the

47, Willian L,Ritcher, "persistent Praetorianism: Pakistan's
Third Military Regime", Strategic Digest, vol,9, HNo,S5,

48, Discussed in Chapter V¥I, pp,127-8.



implementation of & system of law, that is typical of

. medieval period, Thus with democracy becoming gradually

el:usive the regime is confronting increasing chgllenge

- from the people for the restoration of democracy, The

recent Wovement for Restoration of Democracy -(MRD) consis-
ting of different political parties is a culmination of '
the simmering discontent of the people, Thus, as the challe-
nge to the military regime of Zia is mounting, the military
is gradually increasing its participation in the civilian
affairs, This is clearly evident from the composition of
bureaucracy in <ia regime, In .58 districts of Pakistan,
one-third have superintendends of Polieé from military,
another one-third have collectors from millitary, and the
rest being metropolitan areas, have military meﬁ occupying
high civilian positions, Cther services, too have many
military hands, Many Secretariés, additional secretariss,
joint secretaries in the government are from the mi’litary.q‘g
Thus one implication of this trend is that if the military
rule is going to ptolonge in future by suppressing the people's
opposition to the regine the infi‘ltiration of military
personnel into civilian bureaucracy is likely to inerease
thereby swamping the officers from the civilian sectors, This
will gradually result in militerization of civilian bureau-

cracy with the civil service loosing 1its autonomous existence,

49. Kuldip Nayar, "Pakistans land of Fear and Hate", Sunday
(Anand Bazar Publication) 25-31 December 1983.
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