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INTRODUCTION 

The aim or this paper is to examine whether 

there are any positive or negative elements common 

to the Soviet and Indian systems or administration 

which can be usefully studied on a comparative basis · 

to the advantage of both systems. 

In order to assess such a research project, 

or key importance is the availability of source 

materials on the history, working, and successes 

and failures of both administrations. Th~s paper is 

therefore largely a bibliographical survey ot such 

material, or the .lack or it. 

The period 1945 to the present day covers 

most modern material on the subject particularly 

for the Soviet Union and Independent India. However 

the author has felt it necessary to reinforce the 

bibliography by devotj.ng the first t\..ro chapters to 

historical antecedents of both administrations. This 

is of particular importance for the British legacy 

in India. 

This is followed by a survey of Soviet material 

for the post-1917 period but in fact most work occurs 

after 1945. The fourth chapter considers the post

Independence period in India. The concluding chapter 
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scans the shortcomings in material available, offers 

an assessment of the problems of research and also 

possible comparative areas which could be usefully 

studied. 

The bibliographical sections at the end are 

of course the main fruit of the dissertation and 

they cover Indian, Soviet, general and methodological 

materials. 

The idea of investigating comparative aspects 

o.f Indian and Soviet literature has stemmed from the 

author's presence in India for th.e last tltJO years 

and an association with Soviet studies over the • 

last ten years. 

This association has included several visits 

to the Soviet Union. The first two \>~ere student 

delegation visits of three weeks each in 1967 and 

1969. The third "'as a one-year Briti.sh Council 

Scholarship at Moscow State University in 1969-?0. 

The ·latter was during a first degree joint honours 

course which included Russian language and Soviet 

studies at the Modern Languages Centre at the 

University of Bradford. 



CHAPTER I 

HISTORICAL ANTECEDENTS (RUSSIAN -- SOVIET) 

Even a society which came into existence as 

abruptly as Soviet society cannot regard itself as 

totally bereft of the features vJhich characterised 

it before the Revolution. 

While there was immense upheaval, new ideas 

and systems of control of administration flourished, 

there t-Jas considerable continuity in the aff.airs of 

men in the newly-governed state which formally ended 

its ties with monarchy with the assassination of the 

Tsar and his family. 

Ho\-rever, the machinery of t•Jar, because of the 

first World War, continued; diplomacy continued and 

ended in considerable forfeits of territories to the 

Germans in spite of Trotsky's interesting net-.r gambit 

of "no peace, no \•Jar. u Civil war disrupted the organisa

tion of food supplies and industry on the home front 

and imposed on the administration the burden of feeding 

the population. Lenin vras soon forced to reinstate many 

or the managers and officials who had been swept out in· 

the first flush of the Revolution. 

Russia•s isolation from the rest of the world 

was seen during the Tsarist period by the attitude to 

the foreigner and the employment of specialists to 
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help innovate or extend various sectors of the economy, 

or industry. A brief survey presented elsewhere by 

this author·seems to indicate this has also been a 

feature of the Soviet experience. (1) Foreign specialists 

were invited in during the early years ~lthough during 

the Stalin period. the isolation of Russia became in some 

ways as great as during the early periods of the Tsars • . 
In recent years the Soviet Union has again come to rely 

on foreign specialists particularly for turnkey products 

but nevertheless it is still not a society freely open 

to foreigners. 

Peter the Grea.t took great pains to borro\'T ideas 

from abroad and to bring foreigners into Russia although 

they were never integrated and the Germans eventually 

had their own enclave outside s·t Petersburg after con

flict within the city had caused them to move out. 

Wright Miller, in his, Who are the Russians? tells us 

hmo~ Peter studied the Swedish and German systems of 

administration and set up ten colleges on the Swedish 

model, basically ministerial departments, to deal with 

various social, political and economic requirements. 

(1) "The 'Specialist' and the 'Foreigner• : An 
Aspect of Economic Development, 1917-1931.u 
Term paper presented at the S.I.S., J.N.U. 
(1975). 

' 
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Peter had a great respect for the self-discipline 
of the Protestant peoples, and he was constantly 
trying to inject it into the easy-going Russians. 
The civil service of some German states already 
had a reputation for probity and consc"ientiousness 
and Peter now persuaded hundreds of Germans and 
a number of Swedes to serve in his administration. 
This t<~as the beginning of the love-ha·be relation
ship with German Ordnung and with austere stiff
necked Germans, which lasted all through the 
Tsarist period. (In fact Lenin's plans for the 
first Bolshevik administration were drawn up on 
the model of the Imperial German administration 
during the First World War). (2) 

\•lhile personnel may have changed, the Okhrana 

of the Tsars -- its secret police who imprisoned not 

just revolutionaries but also many of the leaders and 

·writers of the liberal movements -- continued in the 

Cheka for the Soviets. 

The Soviet Union has today become a large 

industrialised state in many important sectors. However 

a large part of its population is still closely liruted 

to the countryside. Food production remains one of the 

most important factors in political life in the country. 

The t'lri ter of this paper has been unable to 

locate, to date, any specific , .. mrks which trace the . 
continuing aspects of t~e adm~nistration trom the Tsarist 

period through to the administration of the Soviet 

Union today. There are however a number of·indirect 

(2) Miller, Wright, Who are the Russians ~ A Histor 
of the Russian People, Faber and Faber London, 
1973). p.74-75• 
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sources such as encyclopaedia and passing references 

in various books devoted to the later period. (3) 

It would be ~~ong however to simply presume that 

there was a continuous .flm.i' of institutions from the 

Tsarist period. The processes of nationalisation, 

collectivisation, and development of heavy industry at 

the cost of the consumer, must all have had profound 

effects on the life of the country. 

Furthermore the Russian element of the Soviet 

Union has had to expand its administrative network to 

cater for the pressures which arose by involvement 

after the Second \4Jorld War in' various foreign territories 

to which Soviet influence was extended. 

Because of the lack of scientific studies in 

this field it is not possible to draw any specific 

conclusions here. But it may be useful to refer back to 

the issue of the foreign specialist in the Russian and 

Soviet economies. 
' 

It is interesting to note that throughout Russian 

and Soviet economic development, at least from Peter 

the Great onwards,the need or desire to bring in foreign 

(3) Among these one could include, Kochan1 Lionel, 
The f4aking of Modern Russia, Pelican 1.,London, 
1962); . . 
Nove, Alec, An Economic His~ori of the U.s.S.R.., 
Pelican, (London, 1972); 
Carr, E.H., and Davies, R.W., Foundations qf a 
~lanned Economy, 1926-1929, Macmillan (London, 
1969). Vol. II. 
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know-how seems to have posed a constant problem of 
. 

social readjustment~ 

This may perhaps be attributed to the Russian 

character and attitude towards foreigners. Or it may 

also be attributed to the similar characteristics of 

both Tsarist and Soviet regimes. They have both been 

' autocratic in terms of decision-making, whether by rule 

from a central figure or centralised party control. 

Peter the Great, Wright Miller suggests, \'las 

counteracted in his efforts by the sheer weight of the 

inefficiency which existed below him. This is not true 

of the later Tsars as the administrative system 

developed and we find that men like Peter Stolypin, 

who introduced radical land reforms in the decade 

before the 191? Revolution was a man of considerable 

ta.lent. He had been, as far as the Tsar was concerned 

a successful Governor, and after a spell as Interior 

Minister, re·tained that post and became the Tsar's 

Prime Minister. Ho\vever the Basic po\'rer structure ~ras 

still one of autocratic central rule. 

The author is not attempting in this paper to 

offer hard evidence that there are important and signi

ficant links between t~e pre-and post-revolutionary 

societies. But he suggests that such study would 

.Produce not only a number of significant elements common 

to both periods but also elements peculiar to the very 
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nature of Russian society at least, if not also to 

many of the other national groupings of .which the 

Soviet Union is now composed. 
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CHAPTER II 

HISTORICAL ANTECEDENTS 

( BRITISH-INDIAN ) . 

In contrast to research on the Tsarist-Soviet 

period in this field there seems to be a plethora of 

material on the past and present for the India of the 

British Raj and the Republic. 

Before examining this material it would be use

ful to offer a viewpoint to the reader which comes from 

an authoritative source and encapsulates the link 

bet\'leen the past a.11d present and the problems that 

exist for the administration in India today. 

In his address at the annual meeting of the 

Indian Institute of Public Administration (IIPA) ·in 

1974 the President of the Institute, G.S. Pathak, 

formerly Vice President of India, had the .follO\'Iing 

to say: 

In our. constitutional set-up public administra
tion occupies a unique position. In the \'lelfare 
state there is hardly any aspect of civic life 
which does not come into contact with public 
administration. When activity of an individual 
has to be regulated in the interest of the common 
weal, administrative Law and Rules assume great 
importance. What should be the equipment of the 
administrator and what should be the pattern of 
his behaviour are matters of deep concern. 
Moreover, in a democratic society which is 
passing through rapid changes of great magnitude, 
new problems arise. Public administration has to 
adapt itself to new conditions and must possess 
sufficient elasticity and strength to meet'new 
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challenges. All this requires close study of 
social changes in the country and also of the 
problems thrmm up by these changes to provide 
effective answers in the administrative field. 
Growing political consciousness among the people, 
the impact of modern science and ·technology on 
human affairs and the necessity to satisfy the 
needs and demands of the people require a new 
orientation to the education and training of 
the administrator. That he holds a key position 
in the economic life of the nation is clear from 
the fact that·without efficient administration, 
the developmental process loses all significance. 
·rn essential particulars, the government machin

ery has continued unchanged since we inherited it 
from British times. No doubt some changes have 
been introduced as a result o£ the report of the 
Administrative Reforms Commission. But in the 
main, the system has remained unaltered and 
enough does not seem to have been done. The 
common man \-tants speedy actiori and quick disposal 
of his case. 
Corruption has been a universal complaint. It is 
not a netr~ malady. There are laws t.zhich punish 
corruption. But has it diminished? This matter 
deserves serious and earnest study. \'Jhy cannot 
this blot be removed from public administration? 
The present conditions make demands. of an unpre
cedented character on the administrato.r in some 
spheres. Political agitations sometimes becomes 
violent and magistrates and police personnel 
receive injuries. They have to control huge crowds 
and make instant decisions on the spot. Strikes 
disturb public life and result in heavy financial 
losses to the nation. 
A deep study into the causes and cures seems to 
be urgently called for. The authorities concerned 
may consider the possibility of' creating such 
conditions as may help the solution o£ this 
problem. 
Administration in public undertakings and in 
Universities and other educational institutions 
require constant attention. The former has a 
vital effect on production and economic progress; 
the latter is directly affecting the nation
building process so important for the future of 
the country. Special attention has to be given to 
the rural areas \-there bulk of our population 
lives. Public administration should be so oriented 
as to solve the peculiar problems of these areas. 
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The civil servant is put to real test during 
periods of emergency, economic depression and 
social upheaval .• Changes in the government do 
not affect his efficiency and he must continue 
to discharge his duties and serve the people 
in complete disregard of: the political changes 
around him. He never takes sides in politics. 
He is always neutral. High standard of 
impartiality, courtesy and consideration for 
the citizens' rights, equal treatment for all 
persons. irrespective of social and economic 
considerations must be his li'Jatch\tord. This 
alone can ensure confidence in public administra
tion and mutual cooperation between the civil 
servant and the citizen, so essential for good 
government. Article 40 of our constitution 
enjoins the State to take steps to organize 
village panchayats and endm-1 them \'lith such 
powers as may be necessary to enable them to 
function as units of the self-government. This 
appears in line with the thinking of those who 
hold that planning must start from below. 
Unfortunately Panchayati Raj has not succeeded 
in the manner envisioned in the Constitution. (4) 

There are a number of excellent bibliographies 

available on all aspects of the Administration in 

India. But in this paper the underlying effort has 

been to compile a bibliography which deals with the 

administrator and how he influences society and how it 

affects him. For example there are a large number of 

British biographical tvorks but only a smali number of 

these have·been incorporated for their relevance. 

(4) Report of the Proceedings of the Twentieth' 
Annual meeting of the General Body held on 
29th October,. 197~, Indian Institute of 
Public Administration (New Delhi, 1974). 
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An important bibliographical· source is Bernard 

s. Cohn • s The Development and Im.pact of British 

Administration in India. (5) 

In addition two other useful sources are 

available to the student, both from the IIPA, like 

the Cohn bibliography. One is V.A. Pai Panandiker•s 

A Bibliogram+v of Public Administration in India, 

the Central and State Governments. (6) 

Another is R.N. Sharma•s Indian Administration. (?) 

The.Indian Council of Social Science Research 
•. 

§tudy: A Survey of Research in P~blic Administration 

in two volumes cannot be underrated as a bibliography 

of source materials. It is a major work of compilation 

and produced as late as 1973 (Vol. 1) and 19?5 (Vol. 2) 
I 

by Allied Publishers, New Delhi, it brings us reasonably 

up to date in this field in India. 

The authcr makes no attempt to directly incorporate 

the relevant ICSSR bibliographies,in his o~m at the end 

of this essay. It is sufficient to point out to the 

student that this is a reference book which must be 

consulted. 

(5) 

(6) 

(7) 

Cohn, Bernards., ~he Development and Impact of 
British Administration in ,India, IIPA, 
\New Delhi, 1961). 

Pai Panandiker V.A., A Bibliographic Essay, IIPA, 
(New Delhi, 1961). 

Sharma, R.N., .Indian Administratio.z:!, IIPA Biblio
graphy series No.3 (19?3). 
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In addition this author has already borrovred 

heavily from works of several of the contributors to 

this two volume survey including, V.A. Pai Panandikar 

who is an editor of the survey and C.P. Bhambri whose 

work has been mentioned in this essay with reference 

to the textbook section. 

Every area seems to be covered by the survey but 

it would be useful to point out in Vol.1, Chapter 2, 

the section by s.P. Aiyar on Politics and Administra

tion and Panandikar•s Public.Personnel Administration 

in Chapter 11. 

Each of these sections has a specific and very 

large bibliography attached to it which should be 

closely used by a student when a particular area has 

been specified for further research. 

Iqbal Narain and Bhambri in Vol.2 take us 

further with their Chapter 4 on Administration and 

Poli t;ics, A Trend Repor.t. 

ICSSR also gives an interesting section of the 

Administration of Public Enterprises (including Project 

Planning) in Chapter 11· of V~l.2 by H.K. Paranjape. 

One criticism which may be levelled against the 

ICSSR contribution in this field is that it does not 

devote over much space to the training, selection, 

recruitment and deployment of personnel which t·rould 
seem to this author to be a key area of concern in 

administration. 
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True there are sub-sections in the chapters of 

a number of contributors such as the question in Vol.2 

of Specialist vs Generalist Administrator, Chapter 1,. 

page 9 and 1?, Training, by V. R. Gailt:wad. Panandikar in 

volume 2, Chapter 12, gives us a one page Overview of 

Pres~nt ,TrJ!i.n..,i_ns. This is concerned largely t·li th 

research methodology, as indeed the chapter is entitled 

Research Methodology in Public Administration. 

At the end of this paper the author has dra\-m up 

an extensive bibliography separated into areas compiled 

from these sources in an attempt to offer works on which 

futur·e research might be based. 

However, at this stage the author , .. lisbes to take 

the reader through some of the books selected by Cohn 

in his bibliography and he must express full attribution 

to Cohn for the survey which follows. It is a survey 

which the author could not improve on. 

The detail for earlier years of administration 

which Sharma and Panandikar cove~ are of much interest 

but it is generally only the later part of their 

bibliographies which the author has thought useful to 

include for the present aim. 

Cohn attributes considerable importance to the 

Mughal influence on later British administration under 

the East India Company .. "'ue .stresses that in fact the 

British did not really bring a whole administrative 
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system with them but borrowed heavily from the earlier 

invaders t<Jho of course had a much more sophisticated 

civilisation at work before the British. 

It is of·ten ;forgotten in the t\ventieth century 
that the British in the eighteenth century had 
little experience in governing a colony such as 
India. Although by the eighteenth century some 
of the basic legislative framework of Great 
Britain had been formed, there was little the 
British in India could draw on from the home 
country in' the way of administrative experience. 
In the latter part of the eighteenth century, 
when they began to develop an administrative 
system for India, they drew from the only model 
at hand, the Mughal administrative system. 
The Mughal administrative system \>las a gradual 
development which reached its fullest develop
ment under Akbar (1556-1605), who, drawing . 
heavily on Sher Shah1 s (1538-45) ideas and 

. innovations~ established the basic pattern of 
administration which the British adopted and of 
v1hich traces can still be found. 
The British not only borrowed heavily the structurE 
of the system, but to some extent took over the 
feeling and tone of the Mughal administration --
a mixture of great pomp and show, and combined 
benevolent and despotic interest in India long 
before it was thought of for England~ and part 
of this development was borrowed from the Mughals. 
There vtas• almost a t\-ro hundred year lag, though, 
from the high-point of Mughal administrative 
developm.ent until the British began seriously 
to concern themselves with large-scale Indian 
administration. 
There was no civil service in the Mughal or 
British sense. HO't'tever, in such states as the 
Marathas took over they maintained some of the 
trappings of the Mughal administration, so that 
throughout the northern and central part of 
India, even under the eighteenth century 
successor states, there t-ras a shadovt of Hughal 
administrative practice and theory. 
After some of the British learned Persian and 
were able to read the Mughal histories, Royal 

'biographies, and administrative records, the 
Hughal administration became thebasis for their 
own. (8) 

(8) Cohn, op. cit., p.? •. 
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THE BRITISH BUILD BEYOND THE MOGHULS 

Point of View 

Cohn says that vlorks by Temple, Chesney, Strachey 

and Charley nall present detailed descriptions of the 

structure and functioning of the administration in India 

at the encl of the nineteenth century" \tli th emphasis on 

structure and theory and what the authors perceived as 

the "benef'itsn : regularity. concern "Iith general public 

welfare, impartiality and the development of \'/ell· 

ordered channels for decision-making. This is a view . 

from the inside by the administrators and conveys little 

perception o£ how the people being administered felt 

about the administration. They paid little attention 

to how the system actually functioned as opposed to how 

it was supposed to function. 

Administration Building 

The real establishment and early development of 

the administration begins with Clive for Cohn. But he 

gives Warren Hastings pride o£ place under his Gove.rnor 

Generalship. This sho\'red a clear mandate from both the 

owners of the East India Company and Farliament for the 

servants of the company in India to develop a system of 

administration. Incorruptibility and systematization he 

·attributes to Lord Cornwallis although he says many were 
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opposed to his system based on the vfuig philosophy of 

government. 

It was with Governor General Wellesley that the 

problem of training civil servants came to the fore and 

a change in attitude from merchants to proconsuls ruling 

the country. He established the college at Fort William, 

Addescombe, and \'las instrumental in producing some of' 

the great administrators of India. The college at 

Haileybury in England is also singled out for attention 
. \ 

by Cohn for its influence on a body of nevr administrators 

from a common background. 

Cohn also suggests there is a shortage of 

material on Munro's efforts to introduce the Madras 

system against the Cornwallis one under which the 

latter excluded the Indian from the civil service. 

Bentinck a New Era 

For Cohn, Bentinck1 s Governor Generalship is 

to be regarded as the beginning of a new era in the 

British administration of India, because of its 

innovations and reforms and a new involvement rather 

than simply supervision of the nation. 

The !1en 

Cohn 1 s at11n words can hardly be improved for a 
' 

comment on this whole period: 
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Although Clive was the first of the English to 
plan and to think seriously about the government 
of the newly acquired territories in Bengal, it 
was not until Warren Hastings• Governor General
ship that there· \'las a clear mandate f'rom both 
the owners of the East India Company and Pariia
ment for the servants of the Company in India to 
develop a system of administration. (9) 
Lord Cornwallis, Governor-Gene~al from 1786 to 
1793, was sent by the o~mers of the East India 
Company to put the administration on a systematic 
and uncorruptible footing. The basic decisions. 
which Cornwallis made shaped the administration 
well into the 1830•s. Even though by 1813 there. 
was a strong body o£ opinion against the 
Cornt'!allis system, as evidenced by the Fifth 
Report, it continued to dominate the administra
tion in the Bengal Presidency until the time of 
Lord William Bentinck. Cornwallis brought to 
India the English Whig Philosopliy of government. 
It had as its central belief the Whig conivction 
that political pOli'Ter is es$~ntially corrupting 
and inevitably abused& that pO\'ler, to be 

·exercised with safety, must be reduced to a 
minimum and even then kept divided and counter
balanced. Cornwallis sought to reduce the 
function of government to the bare task of 
ensuring the security of person and property. 
Corm1allis' name is closely linked w.i th the idea 
that Indians, through inherent dishonesty ~d 
slothfulness, were incapable of being administra
tors. He established that except for the lot-;est 
ranks officers were to be British. There is an 
excellent monograph on Corn\'Iallis' administration 
by A. Aspinall, Cornwallis in Bengal. Forrest 
has collected and published the major official 
documents of Corn\'lallis' Governor-Generalship 
and Ross has edited Cornt..rallis 1 Private Corres
pondence. Thus the reader has available to him 
some of the basic source material on Corn\'Jallis 
in published form. The basic criticisms of 
Cornwallis' system can be found in the Fifth 
Report of 1812. (10) · 

(9) ibid, p.13. 

(10) ibid, p.14. 
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Some of. the esprit de corps \'thich character
ized British administrato.rs in India in the 
middle of the nineteenth century owed its 
inception to Wellesley (Governor General 1?98-
1805). He was the first of the Governors-General 
to give concerted attention to the problem o£ 
training civil servants and to recognize that 
the men \'tho ruled India \'tare no longer merchants, 
but proconsuls. . . 
There is an excellent study of ~.Zellesley' s 
administration by P.E. Roberts, India under 
Wellesley. The basic official documents can be 
found in the five volumes of Wellesley Despatches, 
and in Sidney 0\'len, ed., Selections from 
Wellesley's Despatches. There is little on the 
college at Fort William other than Thomas 
Roebuck's, Annals of the College of Fort 
t~/illiam, which gives the important official 
papers, the establishment and structure of the 
college, class lists, and speeches made at 
various commencements up to 1811.; Dr· R.tC~ 
Majumdar, in an article, in Bengal Past and 
Present, Vol. LXVII, 1948, has discussed the 
relation of the college at Fort William to the 
development of historical, linguistic, and 
geographical studies in Bengal as a result of 
the employment of pandits on the staff and of' 
giving prizes for historical and geographical 
works in Bengali. On Haileybury there is a good 
deal, since it was in existence for a much longer 
period.. t-1onier-\'lilliams and others, I-1emorials of 
old Haile;vbur:v:. is an "old boy" salute \'lhich 
contains important anecdotal materials as well 
as a list of the graduates and brief biographies 
of the faculty. The faculty. at Haileybury \'laS a · 
distinguished one: T.R. Malthus, w. Empson, Sir 
James Stephens, among others, \vere associated 
with the college, and its faculty was in the 
forefront or the intellectual developments of 
the period. The careers of the leading members 
of the faculty can be traced in the Dictionary 
of National Biography. 
Haileybury provided a common background for the 
civil servants and gave them strong bonds to one 
another for a period of fifty years. The best 
brief account of Haileybury, its curriculum and 
its effects is in H. r1orse Stephens (of the 
ubiquitous Stephens family). "an account of the 
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East India College at Haileyburyn,in Abott 
Lawrence Lowell,'Oolonial Civil Service. 
The majority of the CJ.vil servants passed through 
Haileybury. All were exposed to the same teachings, 
acquired similar sets of values, and became part 
of a peer group; their .f'ellO\v students, \'ii th whom 
they would work throughout their lives. Some idea 
of what Haileybury was like can be gotten from 
some of the memoirs of officials, particularly 
from the relevant sections in George Campbell's 
memoirs and in H.G. Keene, A Servant of John 
Company. Not only lt.ras Keene a student at Hailey
bury, but part of his boyhood was spent on the 
campus of the college, since his father was on 
the faculty. There are discussions of the benefits 
and demerits of Haileybury in the parliamentary 
investigations of the East India Company in 1832 
and 1852 and there is able defence of Haileybury 
by T.R. Malthus in A Letter to the Rt. Honourable 
Lord Grenville, 1813, and in nstatements Respect
ing the East In. dia Col lese" t the RamEhleteer,. 
Vol.9, 1817, p.470-522. {11) 
Neither Bradshaw's,Sir Thomas Munro in the 
"Rulers of India" series nor Krishnaswami•s, 
Tom Munro Sahib do justice to Munro's innova
tions, his fight for the tJfad.ras system of 
administration. Munro, as well some other early 
nineteenth century administrators, felt that the 
Corm-vallis system was disastrous, because it 
excluded Indians from the administration and 
put too much emphasis on formalities and not 
enough on the character and ability of individual 
officers. There is no recent biography of Munro. 
(12) 
Bentinck•s Governor-Generalship (1828-1835) is 
rightly looked upon as the beginning of a new 
era in the British administration of India; in 
Bentinck's reform and innovations many forces 
which had been working since the end of the 
eighteenth century combined to put the administra
tion of India on the road to being a direct and 
conscious innovator in the life of India~ rather 
than being merely (as in the previous conception 
of th,e administration) a regulating, tax-collect
ing, and conserving .force. There is a brief life 
of Bentinck by.Boulger in the ttRulers of India" 
series. Stokes' English Utilitarians and India 

(11) ibid' p.16-1?. 

(12) ibid, p.18. 
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brilliantly covers the influence of utilitarian 
philosophy on administrative reforms in India 
under Bentinck and in the period immediately 
folloNing him. Earlier discussions of Bentinck 
and utilitarianism are found in Spear, ttBentinck 
and Education11 , CambriqgeHistorical Journal, 
Vol. VI, 1938, and "Lord \'lfilliaril Bentinckn., 
i2urnal of Indian History, XIX, 1940; 
Ballhatchet, uThe Home Government and Bentinck's 
Educational Policy", Cambridge Historical Journal, 
Vol. X, 1951; and George Bierce, nLord \'lilliam 
Bentinck: The Appli.cation of Liberalism to India", 
iournal of Modern Risto~, XXVIII, September~ 
19$6. (13) 

Imperial Alienation? 

Cohn regrets that in the period up to 1857 there 

was too little critical work done on the. administration, 

largely because those who \'~rote about it perhaps worked 

in it. 

-This produced a smugness and e~trangement he 

suggests but there were also a number of case histories 

\>Ihich give penetrating insights. · 

The dominant tone of a \iriter such as Sir John 
Kaye is one of' re13trained self-congratulation 
and admiration. As the Victorian period continued 
in England, this attitude turned to one of 
smugness and progressive estrangement. not 
from India'generally, but from middle class 
educated Indians. 
From the beginning of the nineteenth century, 
however, there has been a minor tradition in 
wri·ting on the British in India. Some \'Triters . 
did not see the British administration.as bring
ing law, order, and progress to the Indian masses, 
but saw in the effects or the British administra
tion the seeds of the destruction of Indian 
society. In their vie\..r the scheming, corruption, 

(13) ibid, p.20. 
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and cunning \'lere the results or the British 
administration rather than the expression of 
some underlying character trait. 
Panchkouree Khap, Relevations_ of an Orderly, 
111Bs apparently t-1ri tten by George \'/ya.tt, an 
Anglo-Indian uncovenanted servant, l:rho served 
from 1841 to 1852 in Benares district as deputy 
collector and deputy magistrate. This work is 
an expose of the corruption o£ Indian officials 
at the district level, from head clerks down to 
peons, and a delineation of the stupidity of 
British officials and their regulations. A more 
balanced yet not overly favourable view of the 
revenue administration in Upper India is found 
in Charles Raikes, Notes on the Northwestern · 
ProVinces. A real insight into the functioning 
of the administration and the life of administra
tors can be found. in some of the unofficial and 
semi-official guidebooks for officers which were 

·produced in the early nineteenth century. The 
best in Captain Thomas \'filliamson' s East India 
Vade Mecum or Complete Guide to Gentiemen, 
intended for the civil, military or naval service, 
printed in London in 1810. Williamson discusses 
what type of kit to bring to India, how to hire 
servants, how to select a mistress, the importance 
of letters of introduction, the best ways to stay 
out of debt, and how to learn the language, as 
t·lell as more formal aspects of the net<1 company• s 
servant 1 s job. ( 14) · 

~entinck's New Era Expanded 

Cohn then takes as his \•tatershed BentinCk • s 

Governor Generalship. He suggests this \otas the turning 

point when the East India Company was finally abolished 

and the Crotvn took over direct responsibility for India. 

Here the change :from appointment by patronage to open 

(14) ibid, p.22.23 
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l 
competition is an aspect of much interest to the stud.ent 

of today in this field. Haileybtiry wa~ abolished four 

years afte~ the civil service was started in 1854 and 

the use of Oxford and Cambridge education was also 

introduced. 

This \'las a time \>/hen the basic provincial patterns 

were established in most areas. \ihile the arm of the 

government expanded to many sectors indigenous discontent

ment grew.in the late nineteenth century. 

The Suez Canal and direct telegraphic communica

tion from London made for greater proximity bet\i'een 

ruler and·empire. The Viceroy was more subject to 

control from London and so a cleavage developed, Cohn 

suggests, b~tween the Centre and the civil servants 

who spent their careers in one province. 

"The lieutenant governor and his advisor and the 

departments \'lhich gre\'1 up in the provincial capitals 

tended to be the focus of interest fox- the administrators, 

so that provincial history and provincial administra

tion came back into their o~m, in the late Victorian 

period." (15) 
. 

As already·stated, Cohn finds a lack of material 

on the person of relatively low status but picks out 
p·,s~ 

(15) ibid, p.29. 
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From Sepoz to Subadaga by Sita Ram. This he says 

"contains much of great interest on the British 

military and civilian administration and is one of 

the fetor things available i'1hich gives the vie1.-1 of a 

relatively lOl'i status person." (16) 

Cohn admirably sums up the situation on material 

after 1840 in his section on The Administration: London 

and Imperie.l Policy: 

After 1840 the tendency in England and to a 
lesser extent in India was to view events and 
policies almost as something apart from general 
developments in Great Britain. \vri ters on India 
in the twentieth century continually complain 
that there is little interest in serious works 
on India among the general British public. 
Interest in India appears to have been limited 
to returned civil and military servants and to 
those few in government and politics \·rho \'tere 
directly concerned with India. Books were and are 
vtri tten about the Empire and the Commom1eal th 
which barely mention India, but which tend to 
concentrate on tb.e 1 v1hi te • colonies. 
Although there are excellent works on the 
rela.tion of English politics to India and the 
East India Comp~~y.in the eighteenth century, 
and good studies of the East India Company in 
London until 1834, there are no good \•rorks on 
political battles in England concerning India 
after this period, except for a brief study on 
the administration in London by Malcolm c.c. 
Seton, The India Office. Except as part of 
biographical studies of some of the Governors
General or secretaries· of State for India, the 
problems of the structure and functioning of the 
Council of India, and of the. development of 
policy, are untouched, In Strachey's work, India 
Its Administration and Progres§, there is a brief 
account of the Home Government. (17) · 

(16) ibid, p.32 

(17) ibid, p.32 
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Indianisation or Rule bl As~i,ilation? 

Cohn also stresses his assessment of the 

importance of Bentinck £or the administration's 

development in the following way: 

Bentinck's name is also associated. with the 
re-introduction of Indian into responsible 
positiqns in the administration, \•lith the 
creation of the .Post of deputy collector and the 
upgrading in pay and status of the judicial 
officers·, amins and sadr amins • to the point 
where these officers adjudicated most of the 
litigation at the district level. Unfortunately, 
none of the studies of the administration deals 
extensively vri. th the Indians who began to join 
the service at this point or those who were 
found in the service before this. Ghosalts, 
Indian Administration Under the East India 
Company and Hisra 1s, Central Administration 
discuss the formal arrangements affecting lower 
civil servants and the formal requirements of 
recruitment, but there is no sociologicsl study 

· iof this important aspect of the administration. 
R.N .• Nagar has dealt \'lith revenue officials in 
the North \'/estern provinces during_ this period 
in a series of brief articles: "The Subordinate 
Services in the Revenue Administration of the 
North Western Provinces, 1801-18~~", Journal of 
the United Provinces Historical Socie~, Vol.XV, 
part 2; "The Kanungo in the N. vi. P. " , Proceedings 
og the Indian Historical Records Commiss1on, 
Vol.XVIII, 1942; liThe Tashildar in the Ceded and 
Conquered Provinces 1801-1833", Uttar Pradesh 
Histori~al QUarterly, Vol.II (N.S.), part 1, 
1954 and "Employment of Indians in the Revenue 
Administration of the N.\v .• P. 1801-1833n, Journal 
91 the United Provinces-Historical ~oc~ety, Vo~. 
III, part 2, 1924, p.205 and folloviJ.ng .• There l.S 
an account of the recruitment of Indians into 
the lower civil service.in Benares at the begin
ning of British rule and the effects which 
British rule bad on the Benares region, by 
Bernard s. Cohn in the Augus.t 1960, issue o£ 
the Journal of Asian Studies. (18) 

(18) ibid, p.21. 
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I 

In his survey on British Imperial policy there 

is little to interest us vii thin the aims of this paper 

excep·t to mention A.P. ~bornton, ~e Imperial Idea and 

Its enemies. Cohn stresses nthere is no study of the 

relationship of India, Indians and the administrative 
\ 

policies tvhich evolved ·in India and in the rest of the 

British Empire.« 

He says however that Hugh Tinker, in a brief 

article tt1857 and 1957: The Mutiny and Modern Indian, 

International Affairs, Vol. XXXIV, 1958, suggests that 

the antagonism between British and Indians in India 

after the Indian war of Independence overshadowed the 

substantial cooperation betv1een the t1·10 people. In the 

Empire, especially in East and Central Africa and in 

Southeast Asia, a real partnership both administrative 

and commercial, developed between the two peoples. (19) 

The Law 

Cohn on "The Administration: Latt Making and Lat'l 

Enforcing"; this is of only indirect interest to us in 

this paper. But the baekiog of cases which grew up and 

put pressure on the administration as a l!Thole is o.f 

significance. In addition Oohn says there was "the 

over-technicality of the Land Revenue Regulations the 

(19) ibid, p.33-34. 
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prevalence of the use of perjury and false evidence 

the vagueness of the Hindu and f>1uslim Law, the strange

ness of the procedure of the courts for the litigants, 

the lack of training of the judges, the use of an alien 

language in the courts, the susceptibility to bribery 

of the lower court officials, the high cost of litigation, 

the furthering of litigation by lawyers and other 

interested parties, the failure of the Muslim criminal 

law to recognise certain crimes, and the distance of the 

courts from the litigants. The British Here never able 

to solve the bulk of these faults of the legal system, 

and each reform which t·Tas brought in over the next orie 

hundred years tended only to exacerbate the situation.n 

(20) 

Social Reform 

Cohn touches on certain social practices such· 

as infanticide sati, and thagi, all of which involved 

the local o£ficial in his day to day l'tork. 

Feeding the ~~tiou 

Food for the nation today is a major factor of 

political decision-making and bureaucratic activity. 

So too then, but the emphasis was perhaps on famine as 

(20) ibid, P•35. 
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a thing to be contained or warded off~ From the time 

of the i1ughals, Cohn tells us there are good records. 

He suggests: 

At least for the latter part of the nineteenth 
century, materials are easily available in the 
famine inquiry commission reports of 1867, 1874, 
1878, 1880-85, 1898, 1902 and 1945. These, 
particularly the reports of 1880-85, have a 
great \'/ealth of material on the social and 
economic conditions of the time. Loveday, Historx 
and Economics of Indian Famines, is a good start
ing point. w. w. Hunter, Annals of Rural Benga,l, 
describes the famine of 1972-73 in Bengal, i~s 
effect on the Bengal economy, and its relation 
to the decision to settle permanently the revenue 
of Bengal; it is still one of the outstanding 
-v10rks in the field~ Kali Oharan Ghosh, Famines inn 
Benga.l, discusses all the major famines from 
1772 to 1943. The follO\'Iing contain first-hand 
accounts of late nineteenth century famines and 
British attempts to control them:. \1illiam Digby, 
The Famin~ Campaign in Southern India, Shafton, 
A Tour Through the Famine Districts of India, 
and Nash, The Great Famine and its Causes. 
There is a good deal in the memoir literature 
about famine and British policy and practices 
to control famine. Particularly \"'Orth'liihile are 
parts of George Campbell, Memoirs: Machonochie, 
lif~ in the Indian Civil Service, and vJ.H. Horne, 
\iork and Sport in the Old f.c,.s .• By the twentieth 
century, due to the development of rail'!..,rays, the 
spread of irrigation facilities, the existence 
of a regular system of notification of famine 
conditions, and the establishment of a famine 
relief programme, large scale famine became a 
thing of the past, except for the tragedy in 
1943, when, because of administrative ineptness, 
dislocation in the transportation system and the 
cutting off of the supply of Burmese rice, 
Bengal was \'1racked by a devastating famine. 
T.K. Ghosh, The Bengal Tragegy, gives an Indian 
view of the famine. The official famine inquiry 
report of 1945 is a monumental study which digs 
into the whole background of the famine and 
discusses the relation of such things as land 
tenure to the famine as well as its more direct 
caus~s. Bhawani Bhattacharya's, He \Vho Rides 
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a Tiger, is a fictional account of the famine 
and illustrates how the social dislocation of 
a famine can be used by individuals; in this 
case, a low caste man passed as a holy man 
after the famine. The development of famine 
control policy is discussed in most of the 
standard \'Torks on late nineteenth and early 
twentieth century administration, by Strachey, 
Chesney and Chailley. The structure of the 
policies can be seen in the Famine Codes of 
r-ladras ( 1905) • Bombay ( 1912), and the Punjab 
( 1906). (21) 

What is perhaps,most significant is that even 

100 years later, India can still face enormous problems 

·of drought and flood which threaten actual famine or 

near famine. The year 19?4 was a case in point .•. Although 

the Central Government only talked about pockets of 

"food scarcity11 there t<Tere many on the spot reports 

particularly from regions like Assam; of real cases 

of death from famine. 

Cohn suggests that the development of the public 

health services has not been adequately studied. This 

vrould be of interest in comparing the problems of 

medicine in far flung parts of India and Soviet areas, 

and population increase or distribution. 

Education in General 

The general background of educational opportunity 

is important for shaping the framework of future candida

tes for the administration. Their specialised training 

(21) ibid, p.46-4?. 
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will be another matter. There is an extensive general 

literature on Indian education and the efforts of the 

British government to shape it and of course the cachet 

of British education, particularly higher education, is 

still extremely impOrtant for· social preatj.ge or 

advancement. 

Cohn's picks out McCully•s "English Education 

and the Origin of Indian Nationalismt• documenting as 

it does the important relationship between education 

and the emergence of new classes. (22) 

Cohn Concludes 

Cohn's bibliography is an assessment on the 

. British impact on India and. in his conclusions he 

says there have been several notable attempts to 

evaluate the effects of British rule in India and 

suggests the best is O'Malley's, (editol."), Modern 

.India and the vi est: 

O'r-lalley contributed a long historical survey 
and evaluative chapter to this work, as well 
as more specialized sections. It contains 
sections on literature, education, the role 
of women, tribes, the social system, economics, 
transportation, philosophy, and the impact of 
India on the West. 

(22) ibid~ p.48. 



But his opinion is that it .fails in the final 

analysis because 11 it does not come to grip ~1i th Indians; 

rather it is concerned \<ti th India." ( 23) 

Even though the British contribution t;o modern 
India is marked with regard to the form of its 
government, its educational system, its political 
life and ideas, its economic life and organiza
·tion, and even its .face, as seen in its raillfsays, 
architecturet and canals, an understanding of the 
British impact must be found in Indians them
selves. Other works, such as Sir Percival Griffiths 
the British Impa,ct on India, and H. G. Ravrlinson, 
British Contributions to India.~ are not as success
ful as the 0' Malley ~1ork'• They are attempts to 
vindicate the British connection rather than to 
make a true evaluation of the effects of the 
British. Attempts by Indians to make general 
surveys of the British impact hav~ not been too 
successful either. The most famous general 1:1ork, 
Abdullah Yusuf Ali, A Cu.ltural B;istorl o.f Ipdia 
P-uring the,British Period, is a good solid job, 
but does not go much beyond a straight history of 
the British period. A.R. Desai, The Social Back
gpound of Indian Nationalism, is an attempt to 
describe and assess the changes in Indian social 
structure bro1ight about by the British. It is 
marred by an overdose of Marxist philosophy. 
B.B. Misra has in press A St~d~ pf the Rise of 
the t1iddle Class in Indi~, which it is hoped vJill 
fill an important need. (24) 

------
(23) ibid, p.48. 

(24) ibid, P•55 
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For Cohn the biographical work or the ~uta

biography assumes importance in getting to know the 

India of Indians. His premise, and it seems a valid 

one to this author, is that while the fabric of 

buildings may tell us about the works of men they do 

not really take·us into their minds. Cohn says: 

Jawaharlal Nehru•s Discovery of India, discusses 
the British connection with India in its later 
sections. On the whole, taking into account the 
fact that a good deal of it was written while 
Nehru was in British jail for his nationalist 
activities, it is remarkably balanced., Its 
i~portance, however, lies mainly in its author, 
It is in autobiographies and fiction that the 
reader begins to approach an understanding of 
the impact of the·British.on Indians. Dorothy 
r-1. Spencer, Indian Fiction in English, has an 
excellent listing, not only of novels, but also 
of autobiographies in which the intellectual 
and social small to\1n life, in which the stress 
and strains of the changing society can be seen. 
Ruth P. Jbabvala, A Pole I>1arried to an Indian, 
has written several interesting novels about 
the upper class of Delhi; although Jhabvala's 
books do not preten4 to be anything more than 
mild satires on a very limited class, they 
convey some of the feeling tone of what socio
logists rather pompously call the "westernized 
elite'•. A brief essay by Edward Shils, "The 
Culture of the Indian Intellectual", The 
Sewanee Review, April .... July, 1959, is a fine 
description and analysis of the origin and 
content of the life of the intellectual. (25) 

(25) ibid, p.5s. 
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In conclusion 

In assessing the bibliography which Cohn give:-. 

us it is clear that there are well defined areas on the 

Administration where material is available to show us 

the continuum between the British past and the present 

running of the country. What it does highlight more 

than anything else for this author is the·paucity of 

material which is available on the Soviet side for at 

least the pre-revolutionary period. 

It might be after all that the Soviet Russian 

of today is far closer to what went before him. While 

the great machinery t-Ihich is the modern Sovj.et state 

certainly d.id not exist under the Tsars certainly the 

institutions of the Russia of pre-1917, the people 

and the problems of food and development did. 

Cohn: 

Ho\vever the last \'lOrd in this section must go to 

As has been implied throughout this essay, there 
is not one British impact on India, and a general 
description and evaluation is almost impossible. 
There are many impacts and there are many Indias 
which were affected. Often the major changes which 
came in India "1ere the result of unanticipated 
consequences of British action; often the results 
are clear and the processes obscure; often proces
ses or policies which would be expected to h3ve 
had the greatest impact had no apparent result. 
One thing is clear, a new civilisation is emerging. 
It is related to the civilisation which developed 
and changed over three thousand years of recorded 
his·t;ory in the Indian subcontinent; but a very 
different one \'IOUld. have. emerged if the British 
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had not been the paramount political power for 
150 years. The changes intentionally or 
unintentionally brought by the British are novr 
part of the fabric of the emerging civilisation. 
(26) 

"(26) ibid, p.55. 
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OHA.PTER III 

THE POST-1947 PERIOD OF INDIAN 

ADMINISTRATION 

General Sources 

The student wishing to acquaint himself with 

this period need be at no loss for material vli th \'lhich 

to understand the structure and basic principles t..rhich 

lie behind the public administration system of India. 

There are many textbooks, among them C.P~ Bhambri's 

popular and workable,. Public Administration~ Theor~ and 

Practice. General works an.d textbooks. are catalogued 

in the bibliography at the back. 

As far as the Indian area of any comparative 

study with the Soviet Union is concerned, the student 

must also make use of reports of the various cases 

undertaken either by the Central Bureau of Investigation 

or the Central Vigilance Commission. Even if details of 

investigation are not available then·certainly the 

decisions on retirement, transfer or punishment of 

officers are. 

In addition there is a useful report which should 

perhaps be made available by the authorities to selective 

scholars for help in this research. It is that made by 

Mr Campbell \•/ood, at the in vi tat ion of the Indian 



government under the auspices of the Indian Institute 

of Public Administration and the U.N. Unfortunately, 

so far, this has not been published. 

Part of Mr Wood•s business was a prolonged stay, 

during the latter part of 1975, in the National Train

ing Institute for lAS officers at Mussorie as well as 

a period in New Delhi. 

A visit to the Institute at Mussorie would also 

appear to be essential for any serious student wishing 

to examine the training of the elite group of the civil 

service in India. 

The aim of this essay has been ultimately to 

assess the source material position for an Indo-Soviet 

comparison on some aspects of their administrations. No 

such comparison appears to have been done so far. How-

ever, while the final chapter will be an attempt to 

analyse possible common areas and possible opposite 
I 

areas which may be fruitful in their own right, an 

attempt has also been made to prepare the Indian and 

Soviet bibliographies under headings which tally as 

far as possible. 

This will be seen in the bibliography section. 

It will also be seen, when comparing the two 

bibliographies that they do not tally directly. This 

is to be expected. 
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Eibliographical SQurces 

The main bibliographical sources used by the 

author are already mentioned in the second chapter 

on pre-independence. Apart from Cohn they offer wide 

coverage of the post-194? period. 

One noticeable lack in the preparation of many 

books-seems to stem from the fact that there have been 

few schools of business management in the country. 

These might have influenced more the way authors 

tackled their subject matter. This is partly due 

anyway to the late development of business schools 

as such throughout the world. Generally reliance has 

been on in-house training schools and often the actual 

trainer of civil servants appears to have too little 

time to devote himself to serious research. 

Furthermore the constant tussle in the \'lest 

particularly in Britain and therefore by indirect 

influence in India, over the specialist versus the 

generalist, has tended to bifurcate the direction of 

research as to what is the best way to train a civil 

servant. 

When one considers the immense growth of Public 

institutions in India over a brief period on_its road 

towards the welfare state, there appears to be a 

paucity of material on the subject. Ad hoc reports 

are there, but serious research is in short supply. 



Case Studies 

Case studies on the Secretariat are available 

but again there is a dearth. More seem to have been 

written as asides rather than part of a main research 

effort. Certainly case studies available under British 

rule are few ·and far between and although they provide 

interesting detail they unfortunately do not have the 

scientific basis that would be required of them today. 

An exception to this problem is the recent case 

series which has been produced under the auspices of 

the Indian Institute of Public Administration in New 

Delhi. The latest of these (27) makes an attempt, in 

line toJith the project, to concentrate on the diverse 

problems that are met by an administrator in the course 

of his duties and the way these problems have been 

tackled .. 

However the present state of case study work is 

regretted in the for\tmrd to the book. "The Case Study 

method, as a valuable instrument in the education and 

training of administrators, has not yet 'been \'lidely 

appreciated in Indian. (28) 

(27) Administrators in Action, Committee on Case 
Studies, IIPA, Case Studies: New Series, 
Vol.III (New Delhi, 19?2). 

(28) ibid, p.ix. 
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Even the IIPA programme began late, in 1961, 

and slowed do~m due to lack of funds until a generous 

donation was received from the Ford· Foundation~n 1967. 

A type of case study can also be found in S.K. 

Ghosh's Crisis in Administration. (29) This is largely 

concerned with the law-enforcing agencies in crisis 

situations where they are of course subject to control 

by the senior local administrator. A former senior 

police officer., Ghosh deals with a number of specific 

riot and civil disturbance situations and his o~m 

analysis of how they spread but could have been 

contained. 

Comparative Works 

In terms of comparative vvorks, a number are 

available which compare India in particular or as 

part of a general framework with other countries 

particularly in the West. 

The assumption seems to be that India's problems 

are similar, whereas its medium technology and rural 

base would seem to offer better material for comparison/ 

·with other developing countries,. There seem to be no 

published work on comparisons with China whose period 

of "Independence" under non-colonial or monarchial rule 

(29) Ghosh, S.K., prisis in Administra.tio.I?-, Eastern Law 
House (Calcutta, 19?4). · 



- 38 -

is more or less.the same as India's. 

Prior to 1949 China could boast of a long 

period of civil administration either foreign or 

indigenous. The indigenous could perhaps claim to be 

the most advanced and sophisticated -- long before 

that of South Asia, Europe or the Americas. There 

might be scope f'.or comparing that period with Mughal 

rule from which the British borrowed so heavily .• 

Statistical Method 

A book which is atypical of material available, 

yet which is badly needed, would be Anant Neghandi's 

Organisation Theory in an Open Space System: A Stud~ 

of Transferring Advanced Management Practices tq 

Developing Nations, Dunellen, 1975, which includes 

work on multinationals in India as well as other 

countries. 

Corruption 

Corruption is a major feature of' all areas of 

Indian life. There are a number of works on this topic 

but the ineffectiveness of reports such as that of the 

Wanchoo Commission or the Santhanam Report in actually 

eliminating corruption may have convinced a number of 

authors that fruitful research in this field is 

impossible. 
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There is indeed scope for the detailed research 

of the newspaper-type expose in India. But unfortunately 

the Indian press neither appears to have the t'iill nor 

the resources to pursue such matters as t1ould the press 

in many other countries. Elsewhere the aim or such an 

expose would be to bring the matter before the courts 

and therefore usually the standard of research is 

extremely high because it must stand scrutiny £rom the 

courts and also the scrutiny of possible libel action. 

However, one expose type 'book is that or 

Noorani's Ministers' Misconduct. (30) This in fact 

is a book by a well known journalist who takes a number 

of cases and bases in his book on investigating commis

sion evidence. Certainly the picture which he paints, 

'and it is well known today, contrasts strongly with 

the impression gained by Paul Appleby in his famous 

report. nAll in all, I believe that the general judge

ment I have expressed about the quality of the govern

ment of India applies in respect of honesty. This is to 

say that India is one of the dozen or so governments 

in which honesty has been carried to its highest 

levels". (31) 

(30) Noorani, A. G., l·1inisters• Misconduct, Vikas 
Publishing House (New Delhi, 1973). · 

(31) Appleby, Paul H., Public Administration in India: 
A Report of~ Surye~, Man~ger of_Publications 
(New Delhi, 1953'· · 
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Noorani concentrates largely on \'fell kno\'m 

individual cases of politicians but at the pame time 

one must realise that this is the tip of the iceberg 

which is sho~In because so much complicity of others 

is required for corruption, particularly amongst the 

administrators. 

Noorani is blunt: "This book is a small effort 

in strengthening public concern about the misdeeds of 

men in high offices. They have debased the values of 

our public life, retarded the country1 s progress, and • 

brought the democratic system into disrepute •••• I 

have, besides, tried to analyse the problem of 

inquiry. When • by tihom, and how an inquiry is to be 

instituted are questions of crucial importance. Unless 

a satisfactory solution of the entire problem is found, 

corruption will ever remain \vi th us, a testimony not 

only of the calibre of our leadership but also proof 

of the lack of grit'in our people". (32) 

The 11 Bureaucrac,;zt• 

This overlaps to some extent ·with the areas 

which are covered later particularly reform. But to 

begin with it may be useful to cite some remarks from 

R.S. Verma's book, uBureaucracy in India ... This is 

(32) Noorani, op. cit~, p.v. 
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\'lri tten by an ex-civil servant and is in fact an 

attack on his peers but it lacks statistical back-up. 

It is rather a case history without the broad pers

pective of research and sourcing which would make it 

a valuable guide in the·:f'ield of corruption investiga• 

tion for the scholar and its effect on the administrator. 

He unfortunately does not give us the nta.terial 

on which to either believe or disbelieve his introduct-

ion: 

The central idea of the book is to highlight 
the traditional prestige structure, the 
insolence, the isolation, the huge losses . 
suffered, the mismanagement in public insti
tutions, ungloriously petty output of public 
servants, in terms of benefits accuring to 
society. \'Jhile doing so, the attempt to produce 
a definitive concept of bureaucracy has'not been 
missed. 
One is face to face with young men, who after 
distinguishing themselves in examinations, 
compete for the various services; and, after 
selection, most of them cease to grow, due to 
the inhibitions of the bureaucratic structure, 
which breeds compe·tent mediocrity. (33) 

In his Development Administration .in India., ( 34) 

Panandiker points out the conflict which can arise 

bet\'leen the politic ian and the civil servant in 

deciding key policy issues relating to development 

(33) Verma, R.s., The Bureaucrac;y- in India, Progress 
Publishers, (.Bhopal, 19?3). p.103. 

(34) Pai Panandiker, V.A., Development Administration 
in India, Macmillan tMadras, 1974). 
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administration. 

The services, as the traditional votaries of 
public authority, implicitly tend to take the 
stand that in the final analysis it is their 
business to determine· and administer the 
various governmental programmes. The political 
leaders on the other hand generally take the 
stand that they alone, as the people's represen
tatives, know \..rhat is more desirable, suitable 
and acceptable to the people at large. The 
conflict has by no means been resolved and in 
all probability will get accentuated as the 
political and administrative systems attempt to 
gain the upper hand over the other for deciding 
developmental matters. (35) 

It may also be argued of course that the reason 

it may be possible for such charges to be levelled 

against the administration is the vray th.e politicians 

themselves behave. In his book on Administration, 

Politics and Develo"Qment in India, (36) Bhalerao high

lights another trend affecting the administration~ He 

says. in order to achieve a modern state and society 

what is needed is the establishment of a stable and 

coherent policy and the strengthening of the authorita

tive structures of government. "\1hen we consider the 

case of India it would appear that there has been a 

decline in the capability functions of both the political 

and administrative sectors of the system. n (37) 

(35) ibid, p.xiii-xiv. 

(36) Bhalerao, C.N., (ed.), !.dministration, Polities 
and DeveloEment in India, Lalvani Publishing 
House (Bombay., 19720. 

(3?) ibid, p.xxx 
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The political system he suggests is ineffective· in 

dealing with the increasing demands and loads o£ basic 

services, maintaining law and order and formulating . 

and executing policies. In addition the consensus and 

integration which so struck Appleby in his 1953 visit 

has declined although he says that after 19?1 a process 

of nev1 political integration has begun. 11Finally" , he 

says "the system is based on inadequate legitimacy of 

the political regime which undermines popular mobilisa

tion and participation in development programmes. Such 

political development is marked by the emergence of 

weak political institutions like the .cabinets, legis

latures, parties and ineffective political leadership." 

(38) 

Neutral~jty, Role Incen.tives 

Pay 1 conditions and restraints put on members 

of the Indian civil service (compared to the job for 

salary basis, perhaps with house loans at cheap rates 

only) are significant points about the Indian bureau-

cracy. 

A number of books are available which deal with 

the question of the neutrality of the civil servant, 

his pay conditions, his role and the incentives and 

(38) ibid, p.xxx. 



motives before him. This is of conside~able importance 

when the government is the biggest employer in the 

country. The total number of perhaps some three million 

employees (including state concerns) is however small 

compared to the total size of the nation of some 600 

million people. Nevertheless, we are not talking of a 

highly urbanized society. Many jobs such as octori 

(interstate border-tax levy) collection a.re done by 

police-style bodies, rather than officials, at border 

points, so there is some duplication of vrork. 

A number of authors point out the importance of 

a neutral administration but suggest that the present 

civil servant is not able to be as neutral as he 

perhaps ought to be. Bhalerao suggests that in develop

ing countries administrative agencies often become 

aligned with political leaders and interests with 

resultant factional politics and rivalry betttreen the 

departments. There is also a tendency tot<~ards a depart

ment acquiring autonomy and independent power positions 

or to enhance it? groups interests, he says. In India 

he adds ". • • there is takin'g plp.ce an increasing 

'politicisation• of administration. The political 

leaders and elected representatives of the people tend 

to excessively control the administration, interfere . 

with its executive processes, bring improper pressures 
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and demands on it, and carry their politics to the 

stage of administrative_departments and agencies.n (39) 

\'lhat is needed he stresses is a cooperative relation

ship between the politicians and administrators but 

working through effective organisation and institutiona

lisation of political organisations and procedures. 

One of the problems of course which does affect 

India is the fact that since 1947 the.re has been 

effective one-party rule by the Congress Party at the 

federal level. 

In his survey Appleby also addressed himself to 

this problem and raised certain questions. He said one 

of the most difficult conceptions was that of the 

permanence and security of civil servants. This he 

discusses in relation to the question of promotion 

and competition to the services by recruitment from 

outside. nrs the personal confidence o.r those thus 

protected worth the loss in governmental dynamism that 

comes from this minimization of competition? Can 

sufficient confidence be achieved along with wider 

competition?" (40) 

(39) ibid, p.xxx. 

(40) Appleby, op. cit., p.26. 
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On this same question Muttalib (41) examines 

how the Public Service Commission has worked since 

it was set up with the aim of protecting from all 
I 

personal influence, recruitment to the civil services 

in India. 

Partici}2ation 

Panchayati Raj is not under discussion at this 

juncture but \'lhat has come more to light since the 

internal emergency declared by the government in 

June 1975 is the clear lack of public participation 

in administration. 

It seems important to note that there is only 

one article apparently available that deals with this 

topic directly. That is Bulsara•s "Public Cooperation: 

Role of Voluntary Organisationn, Indian Journal of 

PubljJL!!.dministration. ( 42) 

Apart from exhortatory articles -- which have 

always been the hallmark of party publications here 

certainly .of the Congress and Communist parties of 

(41) Muttalib, M.A., The Union Public Service 
Commission, Indian Institute of Public 
Administration (New Delhi, 1967). 

(42) Bulsara, J.F., "Public Cooperation: Role 
of' Voluntary Organisation", Indian.Journal 
of Public Administration, Vol. 7, No. 3 
{1961), p .. 353-363. 
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India, the problem of involving 600 million people in 

running their country seems to have bypassed the , 
researchers. And the government's recent efforts show 

perhaps little response for posi1;ive participation. 

Indeed to take the simple question of conser

vation of wood and wood fuel and tree planting. 

Depradation o£ the forests goes ahead \fi th one or two 

state governments and a cluster of journalists and 

individuals making desperate pleas for action yet with 

little direct result. Mass public opinion seems to be 
' unformed or like its Soviet counterpart sometimes 

deliberately apathetic and. ready to take the least 

line of resistance. 

Most authors dealing \'Ii th administration, and 

who touch on the question of public participation, seem 

to agree that it is an essential factor in the kind of 

development situation in which India finds itself. 

Bhalerao, pointing out the increasing central role of 

governments and the bureaucracies in development program

mes says that the government's role has changed from tha:t 

of coercion to welfare. In fact the government plays a 

key role in stimulating, programming and impleme.nting 

development activity. He adds: 

The capability aspect of the political system 
evidently assumes a critical importance with 
respect to the goals o£ nation-building and 
socio-economic development in transitional 



societies. A modernizing political system 
committed to these goals is characterised by 
four functional features. Firstly it is based 
on mass participation and popular involvement 
in political activities. This emphasises the 
open, competitive and democratic character of 
the system. (43) 

Pai Panandikertakes up the same theme and agrees 

that tradit;ionally in India the civil service has been 

looked upon as an instrument of coercion compelling 

people to fulfil certain duties especially paying 

_-taxes and maintaining law and order. But he adds 

The propensities and attitudes of the civil 
service have been more of political dominance 
than of promotion of social change or even of 
social welfare except in a narrow sense. These 
propensities are sharply in conflict with the 
relationship inherent in a democracy between 
the ultimate masters --·viz •• the people-
and the officials. 
As a result of these historical reasons, the 
civil service has often been found to be a 
very poor vehicle for ini-tiating and communi
cating developmental obJectives and for 
persuading the masses. {44) 

In the same book which ~anandiker edits, in 

Chapter·xi, Jagannadham examines 'Citizen- Administra-

.tion Relationships in Development'. He says the relation

ship is of great relevance in a developing democracy 

since "successful development administration depends 

heavily upon citizen cooperation". (45) 
0 . 

(43) Bhalerao, op. cit., p.xxiii: 

(44) Pai. Pa.nandiker, op. cit., p.xiii. 

(45) ibid, p.xx. 
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Part of Jagannadham• s aim is to suggest \'lays in which 

this relationship can be made more effective so that 
e 

public and civil servants get the best deal from each 

other. 

Maheshwari in his weighty book on the Administra

tive Reforms Commission (46) goes into dete.il on the 

way the Commission examined tbe administrations reactions 

with the public and takes into account the mental make-

up of the nation as an important factor in effective-

ness. 

Secondment, Public Sector and Planning 

Again another area with which it will be useful 

to examine is the secondment ot the civil ser~ice 
officer to a public undertaking. These public under

takings were originally set up to work as state-o~med 

but autonomously run bodies like the Reserve Bank of 

India. Yet we find an encroachment of the executive 

on their autonomy through the appointment of civil 

servants as a me·tnod of exerting control on them. This 

is not true everywhere but the recent appointment o:t a 

ministry service officer as acting governor ot the 

(46) Mahesb~ta.ri, S.R., '.J!he Admipistrative Reforms 
Commission, Lakshmi Narain Agarwal, {Agra, 
1972). 
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R.B.I. is an example of this. This poses a large 

range of problems of the conflicting duties or 

rights and loyalties of such officers. 

Again there are very few deep texts on this 

problem nor the possible effects of it in the long 

term. 

The case studies which have already been mentioned 

and which are produced by the Indian Institute of Public 

Administration do offer some insights into the area of 

secondment. They are often studies where an administra

tor has been called in to a. private sector body that 

has been taken over by the authorities because it has 

run into difficulties. 

The author does not wish to go into the whole 

sphere of planning in this essay. But since the 

administrator is so involved with planning because 

it covers the whole of a developmental society it is 

worth while noting a comment from Pai Panandiker which 

offers one vie\'/ point on the effect of planning here. 

In his Development Admi.nistrat~sm in Indit:! he 

says that the last four national plans have provided 

enough insights into what problems are dominant. They 

are of all kinds but he says, regretfully: ''Unfortunately, 

despite more than twenty-two years of planning, there 

is still more talk about planning than there is actual 
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planning. Repeatedly the lessons from the field seem 

somewhat similar: there is not enough planning at the 

operational level the critical issues are too often 

overlooked resulting in serious_damage to performance." 

(47) 

s.R. Sen also contributes a chapter to this 

book: the 'Formulation of the National Plan -- the 

Basic Process and the Machinery' where he analyses 

the complex processes involved in drawing up the plan. 

Panandiker also examines in detail in Chapter IV of 

the book problems connected with programme planning 

and management and he brings out the areas where there 

is a lack of planning and management. The importance 

that is attached to the theme is stressed even more 

by another chapter ~reitten by J.M. Kitchlu who tackles 

project management and its present failings • 

. Recruitment and Training 

On the training and recruitment of civil 

servants both for the former and the .new elite levels 

of the ICS and the IAS there is a reasonable amount of 

material. Field t>rork should make it possible either by 

interview or que.stionnaire to expand this area. This 

can be partly matched with the serious work done on 

(47) Pai Panandiker, op. cit., p.xviii. 
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the Soviet side and education of various levels of 

managers and party secretaries by such authors as 

Jerry F. Hough. There is practically no work on this 

which has been published by the Soviets themselves. 

An important work :for the student in this field 
i· 

is the thorough study by Muttalib which has already 

been referred to. (48) We have already referred to 

Appleby's comments on the question of examination and 

competition for entry into the service and the same 

issue is of importance today and is examined by 

Muttalib, and other writers such as Bhambri, Maheshwari, 

Panandiker and Bhalera.o. 

In the introduction to Muttalib's book, a former 

director of the IIPA, Jagannath Khosla, stresses that 

the UPSC v1as first considered necessary as a safeguard 

against the "dangers that have been found to attend 

the development of democratic institutions." In the 

present day, he suggests, the state legislatures have 

laid more emphasis on exposing njobbery and nepotismu. 

In this context Muttalib tries to examine how 

far.the UPSC has remained an independent body fulfil

ling an impartial and expert role as adviser to the 

Government and watchdog of the merit system. 

(48) Muttalib, M.A., The Union Public Service Commission, 
IIPA (New Delhi, 196?). 
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This was the first full length analysis of the 

composition. organisation and working of the UPSC under

taken for the IIPA with the active cooperation of the 

Comm.ission. His ttork analyses the techniques used for 

recruitment to the Public Services in the light of the 

\'telfare state commitments of the government. 

He covers the historical antecedents of the Public 

Service and the transfer from patronage to merit system 

and the struggle which that involved. 

Muttalib also devotes a chapter to the important 

question that Appleby raised in his survey, that of the 

effect of recruiting from inside the service and the 

compromise situation that bas arisen since independence 

when British and Muslim officers left. 

He stresses the independent role that the Commis

sion was supposed to have, alongside the Judiciary and 

the Comptroller and Auditor General. They were to be 

the bulwark of democracy. 

"To them the existence of an independent Public 

Service Commission was a pre-condition for securing 

expert administration in a popular government. Such an 

independent institution, they considered, could aid 

materially in maintaining an essential balance between 

the civil servant and the politicians by sterilising 

the civil service". (49) 

(49) ibid, p.178-1?9. 
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Muttalib has many suggestions to make among 

them the need for testing the validity and reliability 

of modes of recruitment. He proposes that more psycho

logists and psychiatrists should be employed in order 

to supplement the Commission's present assessment 

techniques and more accurately test the aptitude of 

the candidates. 

He advises that the need for specialisation has 

become more important and there should be rigorous 

post-entry training courses and the ministry concerned 

should share with the Commission the search for the 

right candidates for the right jobs. 

Reform ~nd Reorganisation 

Reform must play an important role for any 

government \'lhich seeks to use its administration for 

the best. Unfortunately the overwhelming legacy left 

by the British must influence the man in the field or 

the administrator in charge of the policy of staff who 

\~ishes to make reforms. Certainly the India of today 

has little comparison in size t'li th the India of yester

year. At this point no judgement aan be made on the b~st 

system that is actually needed. However, there is a good 

selection of material on the need for change. Seeking 

new models from existing research work is a trying 

pastime for the scholar although much appears to be in 

the pipeline. 
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Appleby•s report was the first major impact on 

the need to reform and of course one of b.is main 

suggestions, the setting up of an Institute of Public 

A~ministration came to fruition. 

The most marked trend in recent years is the 

issue of development administration and whether one 

can graft the old onto the ne\1 or whether it is neces

sary to think in totally new concepts-. The general 

trend among writers seems to be in favour of ne\'1 

concepts. 

In 1953 Appleby said in his report that there 

was no near precedent for \..that l-Ias being undertaken in 

India and while there was value in comparisons because 

this provided stimulation to the parties comp~red, the 

best administration say for the United States would not 

be the best for India and vice versa. 

He -said then that the cou..Yltry was run on "Some

thing now closely approximating a one-party system, 

although not in any se~se implicit in the institutions 

of governance ~nd not likely to continue indefinitely: 

the single party is strongly organised and cohesive, 

policing and enforcing policy and administrative 

un"ity -- though not uniformly among the states 

probably more importantly and pervasively that in any 
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other democratic nation". (50) In this he \lias some\•rhat 

\'lrong for the same party rules India today as it did 

then. He also said that there was a lack of evidence 

that interpretational and oper~ting discretion was 

opening the door to a strengthening of the Centre•s 

potentialities in administration o.f programmes essential 

to social \vell' being. He also deplored a lack of 

"action-mindedness". "It is lack of ~ighly developed 

capacity to conduct action institutions .. which is to 

say an administrative lackn. (51) 

\ve have already mentioned the books on develop

ment adminis'tration by Pai Panandiker and Bhalerao. 

They are typical of the new trend of work in the 

searchfor solution to current problems. Ho\'rever 

they do tend to be 110rks trying to get people into 

that search rather than offering all the solutions 

themselves. This is because their theme is l~rgely 

that a t·rhole nevt format has to be 1·1orked out and this 

\vill take time. 

Bhalerao (52) brings together a wide spectrum 

of writers, not just Indians, and there is an emphasis 

on the socio-political aspects of the problems of today. 

(50) Appleby, op .• cit., p~3· 

(51) ibid, p.4. 

(52) Bhalerao, op. cit. · 
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The problem of politicisation of the administra• 

tion vrhicb. is raised in the book, has already been 

touched on in our section. on neutrality. Also mentioned 

has been the importance,of' public participation, and the 

way the system has not been able to respond to tb.e grow

ing burden which has been imposed on it. 

Bhalerao sums up the administration•s role in 

the follO\'ling formula, and sees all reorganisation in 

the light of' this: 

The administrative system is the only instrument 
of action \'Ihich the governments of emerging 
countries use for executing their development 
programmes. With the vast expansion of the 
functions of government and its increasing role 
in social and economic development, the adminis
trative system has assumed a crucial importance. 
the administrator plays a two-fold role. Firstly, 
he assists the process of policy-making; and 
secondly, once the policy has been determined, 
he has the responsibility for its implementation. 
Primarily performing the "output'' function of 
executing policies and programmes, the adminis
trator also performs important 11 input" f'unc·tions. 
His uinputn functions 'relate not only to policy
making but also to determining public orientation 
to\'lards government, the expectations that the 
public has from the government and the demands 
that are channeled into the political process. 
The administrative system thus performs a 
significant role in the capability function of 
the political system both in its 11 input" and 
noutput" aspects and links the polity to 
society .. (53) 

(53) Bhalerao, op. cit., p.xvii-xviii. 
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Pai Panandiker has also brought a varied group 

group of authors together (54) and the various essays 

touch on the general framework, changes since Independence, 

preparation of the national plan, financial control, 

development at various levels and its evaluation, while · 

we see Khosla again contributing this time on Research 

in development administration. 

Panandiker stresses that the most striking thing 

to emerge in the experience of developing countries is 

that national development has to be an integrated process 

of change involving a complete shift in the character 

and attitudes of the various elements participating. 

Th.ese new dimensions of development. administra
tion have necessitated serious rethinking amongst 
the researchers and practitioners of public 
administration. At no time did the theory of 
public administration contempate a system of 
thought capable of embracing such complex and 
uncertain factors. The traditional concern t·1as 
t'li th relatively simple and identifiable tasks, 
the more difficult problems being left to the 
undefined frontiers of other social sciences 
like political science, sociology, psychology 
and anthropology. Within its limitapions, the 
traditional approach did quite well. However, 
with the shift of,administrative concern towards 
developmental objectives, such an approach 
promptly brought the discipline to a dead-end. 
(55) 

He suggests that the result is a plethora of 

works "strenously attemptingu to conceptualise the 

(54) Pai Panandiker, op. cit. 

(55) ibid, p.ix. 
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development situation and to close the serious gaps 

\'lhich exist. 

Panandiker's comment sums up the present 

situation rather brutally: "The literature which is 

available today, however, is doubly inadequate in 

terms of providing a satisfactory answer. !Jiost 

researchers and scholars,· are over-concerned t.·ti th 

extending the traditional and limited theoretical 

concepts to development administration11 • (56) 

~e suggests that the basic problem arises from 

limitations of the traditional theory of administration 

put forward mostly on the basis of western experience 

\'Thich \'1as good as far as it vrent but confined to highly 

definable organisational activities. 

He suggests just the opposite is true now in 

the di~fused areas faced by the development administra

tor. "The variety of simultaneously operating para

meters is so bewildering that they cannot be brought 

under the kind of discipline which the existing adminis

trative theory necessitates." (57) 

The real need therefore, he suggests, is to open 

up the message of experience and blend them together 

(56) ibid, p.x. 

(57) ibid,. p.x:i. 
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to build a new body or ltnowledge beyond the boundaries 

of the old -- a "new theory extending beyond the 

limitations o:f' the existing conceptual frameworks". 

(58) 

But Khosla stresses that so far the emphasis on 

research has not been adequate to the task of solving 

the problems throtm up by the developmental process. 

There still prevails a general belief among the 
government circles that these problems can be 
tackled. successfully through reports written by 
knowledgeable and ·experienced administrators 
and through discussions and working groups. 
There is at present too inadequate a realiza
tion of the need for scientifically based 
empirical research on operational problems of 
development administration, for collecting 
first-hand data about the nature and extent 
of these problems, and the factors and forces 
involved. (59) 

In concluding this Indian section of this brief 

essay it seems important to look at Maheshwari's work 

(60) in order to highlight some of the criticisms of 

the Administrative Reforms Commission and the Govern-

ment. The aim of this body is to help reform and for 

any institution the ability to constantly face rene\..ral 

is the surest sign of its healthiness. 

(58) ibid, p.xii. 

(59) ibid, p.21?. 

(60) Maheshwari, op. cit. 



Mahesht'lari • s bool{ traces the history of reform, 

the Commission's work and findings in a wide area and 

the implementation of its recommendations. Indeed, 

because he is so disheartened by what he finds in the 

implementation ot those recommendations b.edevotes a 

whole chapter to it. 

He sums up the crux of the matter as follm·ta 

nrt is much better to have second class recommendations 

resulting in fi~st class implementation rather than 

immaculate proposals with indifferent and partial 

implementation. This should sound unexceptionable. 

Yet, it is this which has proved to be the knottiest 

problem confronting the- reformers of Indian adminstra-
' 

tion. (61) 

He also suggests that there is resistance to 

change by the administration itself, while to add to 

that people lose intereot. 

"Even if certain proposals survive all hurdles 

and gain acceptance their implementation may not be 

be taken for granted. This may sound incredible but is 
• 

neverthless true, the reason being the absence of 

regular follow-up proposals". (62) 

(61) ibid, p.143. 

(62) ibid; p.144. 
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He also criticise the fact that the govern1nent; 

ignored the Commission's proposal and gave the major 

role in implementing the reforms to the bureaucracy 

itself. This opened up the obvious danger that the 

bureaucracy would do too little because it was wedded 

to the· ethos and values of the present administrative 

system. 

But Maheshwa.ri plunges even further to tb.e root 

of the problem and indeed his statements of 1972 seem 
I 

borne out to a large extent by the present political 

emergency situation. It seems fair to leave the last 

word with him because he sums up the basic needs and 

failings of the moment which must be corrected if the 

new development administration is to come into being. 

The key to this query appears to lie with the 
Prime Minister. India is at present an example 
of a presidential government within, of course, 
the fr.ama-~ork of parliamentary democracy. The 
Prime Minister has virtually all powers concen
trated in her own hands, her colleagues almost 
reduced to nonentities. Issues of administra
tive reforms like other issues, therefore~ come 
to hinge on a single person • s disposition to".·Tards 
them. But public administration by and large 
falls outside the sphere of her direct inclina
tion and interest. On questions of public 
administration, she is likely to allow herself 
to be advised by that group of civil servant~ 
located in her O\in secretariat. In other 't'IOrds, 
bureaucrate like P.N. Haksar would actually come 
to determine the fate of the Commission's proposals 
Action on the Commission•s recommendations calls 
for initiative and leadership on the part of the 
Prime Minister and her senior colleagues. They 
do not seem to have enough time for examination 
of the reports. We are living in a regime in 
which decisions are taken more by inspiration 
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than by deliberation, more by ad-hocism than 
by cool study. We are in an era in which 
decisions are being arrived with an eye on 
purely popular feelings. A commission is 
obviously out of place with such a prevalent 
mood. The ministers are too much preoccupied 
11ith the parliamentary and political activities. 
In such a situation, public administration is 
bound to suffer. • 
But none should forget that a corrupt and in
efficient administration cannot remain hidden 

,, for long .. Its evil effects threaten to uproot 
the very foundations of the society. No 
political party should expose itself to such 
perils by permitting such an administration 
to continue. Moreover, as reforms in public 
administration ordinarily raises no political 
controversies, it ought to be implemented in 
a determined wa.y. (63) 

(63) ibid, p. ·150-151 
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CHAPTER IV 

THE POST-1917 PERIOD OF RUSSIA: 

THE SOVIET UNION 

It will be no surprise to any reader familiar 

vrith research on the U.S.S.R. to find an author decry

ing the paucity of materials in his subject. But in 

this case the position is perhaps even more unbalanced 

because the bulk of work done in the field is of North 

American origin. Generally it is of a very high 

standard indeed but this does not make up tor the lack 

of Soviet material. 

There is some Soviet.material, but when it is 

described later the reader will realise that it falls 

far short of even its North American counterpart. 

The author has had recourse to several books 

which he consid~rs significant in this area and also 

which lay out the source p~sition. This is a major 

problem with a closed society like the Soviet Union 

particularly where statistics are concerned. 

But again the author's aim has been to present 

a bibliography and this has been done over as wide a 

range as possible. The material will be presented 

under a Soviet bibliography after the Indian one at 

the end of' the paper. 
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The author has constantly returned to works 

by Jerry Hough during this essay's preparation for 

inspiration and guidance. Hovrever it must be said 

that bulk of his work has been done on the Soviet 

party secretary's background. This does not necessarily 

give a comparative lin.e for the Indian civil servant. 

Much of the material \·Thich Hough labours academically 

to produce is freely available for the Indian of the 

species. In that sense Hough can by no means take the 

author as far as he would have liked in later research. 

But he does provide a most valuable refuge along a 

route full of pitfalls. 

Sources and Data 

As sources pose such a c.onsiderable problem 

it would seem best to plunge straight into the 

difficulties with an authoritativestatement from 

Ellen t-1ickie\lticz in her handbook of Soviet Social 

Science Data (Collier, New York, 1973). 

Her statements, warnings and suggestions to 

the user of Soviet statistics can be found in many 

books to a lesser or great extent but not with the 

same comprehensiveness nor clarity. 

On the general pictttre she has the following 

to say: 
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As work on quantitative data. has developed, 
so have methods of analysis which now often 
can extract far more information and meaning 
from an array of ra\'11' data. than t'IOUld be 
apparent on the surface.. In comparison across 
relatively few states, provinces, or districts 
within a nation - such as 50 states in the 
United States, 15 Union Republics in the USSR, 
or 9? French Departments - we can now work 
t'lfith the· entire universe of cases for \'lhich 
data are available, for large numbers of sub
divisions such as counties, municipalities, 
or wards; \'Je can take samples and check in 
what respects they are or are not representa
tive of the total. Expectable error margins can 
be estimated and indicated for whole series of 
data as well as for particular countries or 

· districts. 
All these methods are well kno~in, and these 
things have been done, at least to some extent, 
and for some groups of data. But they have not 
been done to any large degree in the field of 
Soviet Studies, mainly because the data were 
not, or t..rere not readily, available, and partly 
because fe111 area specialists in the Soviet 
field have had enough familiarity-even with 
these t'fell kno\m quantitative methods to apply 
them themselves, or even to cooperate effectively 
l:lith methods specialists \'Iho could have been 
added to their team. (64) 

f'1ickiet-Jicz tells us t>~hy any government may not 

wish to reveal data but highlights toJhat this really 

means in the case of the Soviet Union. 

Governments and their officials ~ay be under• 
standably reluctant to reveal some of these 
data. Any information a government gives to 
outsiders could be used by someone as a basis 
for criticism or attack on it. The temptation 
to reveal nothing, and thus avoid possible 
embarrassment, is even stronger if the prevail-

(64) Ellen Mickiet<Iicz, Handbook of Sov~et Social 
Science Data, Collier (New York, 1973). p.xxiii. 
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ing national belief system asserts that there 
are no serious social problems or malfunctions 
left in the country, since the excellence of 
the nation's institutions -- such as the United 
States• wealth and freedom, or the Soviet 
Union's socialism and social justice -- already 
has reduced these evils to insignificance. (At 
most, foreign agitators, immigrants., or, in the 
USSR, remnants of urormer classes" might be 
held responsible for any surviving crimes or 
other troubles.) 
But a government that does not publish quanti
tative data on a political or social problem of 
this kind denies the information to its O\~ 
people and indeed to a large portion of its 
officials and political leaders. The top leaders 
cannot pay attention to all problems, and the 
lower echelons cannot get very much genuine 
information if secrecy is not to be endangered. 
Moreover, what the government thinks it knows 
in these matters remains shielded from correction 
through criticism and discussion. The effective 
thought of the'community cannot be brought to 
bear on problems that are not adequately reported 
to the population. 
Adequate data and a vigorous political and social 
science, with the possibility of critical verifi
cation and self-correction, are essential elements 
for the effective self-direction of a society and 
its political system. In recent years we have 
learned something of this rather-painfully in 
the United States. Pervasive secrecy begets drift, 
unnoticed by decision-makers. Manipulative_communi
cations, untrue or only partly true, eventually 
return as popular beliefs and become decision 
premises in the minds of many of the nation's 
leaders, making errors more likely. But the vast 
powers of modern industrial technology have 
increased the cost of errors in their application, 
in military clashes, in the impact on the natural 
environment of water, soil, and air, and in the 
effects of chemical and pharmacological technology 
on the lives of people. With the rise in costs, 
of errors, and of delays in self-correctiO!l and 
in discovering solutions, these costs of error 
and delay eventually may come to outweigh by far 
the costs of a temporary setback in the contest 
of international prestige, or of political or 
ideological embarrassment in domestic politics. 
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If so, the rational case for secrecy will 
eventually weaken in most of the world•s 
highly developed countries, including even
tually perhaps both the Soviet Union and the 
United States. (65) 

Statistics, Reference Work§. 

The handbook·edited. by Ellen r1ickiewicz begins 

with an introduction of uses and strategies in data 

analysis of ·the Soviet Union. Our concern is also with 

several chapters including one by her on elite recruit-

ment. 

However she also offers the student valuable 

tV'ords of 'warning in her introduction \-Jhich this author 

feels quite unabashed in reproducing in .full because 

of their eminent value. They are of much value for 

comparative, cross-national study •. 

Although the present supply of data is vastly 
superior to that of the past, political criteria 
still influence the objective quality of data 
in five important ways. 
First • and most; simply, for categories that are 
politically sensitive in the opinion of the 
regime, data are not released to the public, 
Soviet or non-Soviet. 
Se.cond, changes from one reported period to the 
next may involve shifting criteria for what has 
been included in the data or such a vague des
cription of the criteria that it is difficult 
to determine the exact base to which the data 
refer. The user of Soviet data must be alert 
to such changes of base, and, with careful 
attention to the definitions in use, many 

(65) ibid, p.xxv and p.1. 



. .,.. 69 -

problems can be avoided. The too vaguely 
defined data category also presents a difficulty 
for the scholar, .as Gayle Hollander observes in 
her diacussion of the definition of books and 
periodicals in the introduction to Chapter VIII, 
"Communications". 
Third, changes over time may be given only in 
percentage differences, with no provision of 
the base from which the change has been calcula
ted. In my introduction to ttElite Recruitment 
and Mobilization°, for example, I note that 
although we have .a great deal of information 
on percentage changes in level of education and 
other attributes of the t;op Communist party 
professional bureaucracy, \'le really do not kno\'J 
ho\1 many of them there are • and \11e have to use 
various kinds of estimates for this important 
category of Soviet Elite. 
Fourth, it is sometimes particularly difficult 
to make cross-national comparisons \'thieh include 
the Soviet Union and use Soviet data because 
Soviet statisticians. use definitions that 
differ significantly from the definitions 
widely in use among other nations of the world. 
This presents a serious problem of comparabi
lity, and some operations must be executed to 
bring the Soviet data in line with commonly 
adopted practices. 
The fifth way in which use of Soviet data may be 
limited by political criteria. is a problem more 
peculiar to the Soviet Union. The Soviet plan 
for economic development, although in large 
part centrally formulated, is subsequently 
broken dovm into regional or local plana. 
Overseeing and aiding fulfillment of the plan 
are tv10 of the major duties of the Communist. 
party, and economic production has profound 
political implications. Failure to fulfill 
the requirements of the plan has, in the past, 
entailed rather severe sanctions, and although 
the recent tentative reforms have attempted to 
mitigate the dysfunctions of the tensions and 
constraints surrounding plan fulfillment, non
fulfillment still carries with it the risk of 
opprobrium and possible career termination. 
Thus, there is a tremendous pressure for the 
subnational units to falsify the results of 
their planned pl'oduction to indicate, at the. 
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very least, successful fulfillment. 
One imperative emerges from the combined efforts 
of the contributors to this handbook: Be aware 
of the limitations of Soviet data. bu~ take 
advantage of their increasing variety and amount. 
Seldom do the Soviet sources print outright and 
deliberate falsification of data • 

. One of the main purposes of this handbook is to 
aid scholars in making cross-national comparisons 
that include the Soviet Union. 
There is at present no other source which makes 
such a \<Teal th of data available in English to 
the Western scholar. The task of making cross
national comparisons of problems of development 
a'ud modernization, for example,. lies at the 
center of much current scholarly research, and 
yet the Soviet Union is rarely a component part 
of the theories elaborated. United Nations 
sources, although they present much valuable 
information, cannot provide the scholar with 
enough data to bring the Soviet Union into a 
sufficiently comparative framework. On the 
other hand, looking into Soviet publications 
requires collection from many scattered sources 
and experience with Soviet statistical problems 
and definitions, not to mention the intricacies 
of the language. (66) · 

It is interesting to note that in the case of 

Party searches to sound out public opinion Ellen 

Mickiewicz's handbook concludes: 

Official perspectives can never be accurate, 
and without the kind of public opinion research 
discussed above, Party effecti"i/eness will not 
be optimal. The search for party efficacy goes 
on within the party itself, as well, and as the 
level of education among that elite ri'ses, so 
too, emerge more refined and critical attitudes 
-- attitudes that may support a redefinition of 
role, more pragmatic, more concretely defined, 
and more t'lidely based on empirical research. \67) 

(66) ibid, p.1-4. 

(67) ibid, p.34. 
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The book also deals with communications, agri

culture and education, another three a.spects.of 

particular interest for the future aim o~ this essay 

but the other really valuable section is Mickiewicz's 

Elite Recruitment and Mobilization. (68) 

Unfortunately it tells a tale of considerable 

difficulties for work in this very field: 

Very little information is available on the 
training of Party functionaries. Table 16 
contains cumulative figures for graduates of 
the schools in the system or professional 
Party instruction, but information is scarce 
about the number of these graduates still in 
the Party and in responsible apparat positions. 
Thus, it is not yet possible to determine the 
role of these schools in the recruitment and, 
advancement of Par·ty officials. It is· almost 
as difficult to gather information about the 
administration, teaching faculty (called 
propagandists), and enrolment of that vast 
network of Party schools for the political 
education. of nonappara.tus, or rank and file, 
Party members. Table 17 brings together from 
many-sources data bearing on the staffing and 
enrolment of this system. The next table focuses 
on the Evening University of Marxism-Leninism, 
the institution responsible for the preparation 
and certification of the propagandists. (69) 

To give the final word to Mickiewicz, fu~d to 

leave it understood for other works we will touch on 

later, both Soviet and non-Soviet: 

(68) ibid, p.159 

(69) ibid; p.159-160 
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Generally, the main problem in vrorking t'lith 
Soviet statistics on mass communication is 
learning to recognise political influence 
and taking it into consideration.. Distortions 
usually stem from selective suppression, not 
open falsification, so that in time one can' 
learn to recognise the patterns of distortion 
and correct them by careful comparison l'Iith 
occasional data. (70) 

The \v'Ork by Jerry Hough has already been mentioned 

and the author wishes to make particular reference to 

The Soviet Prefects (Harvard, 1969). 

This book is about the Soviet elitet or rather 

certain aspects of it. Granick's earlier book The 

Granick's Red Ex~cutive (Gardencity, Doubleday, 1960) 

would in title seem to be about the same thing but in 

fact they take two very different approaches. More of 

Granick later. For Hough the main value to the student 

lies in his methodology and painstaking analysis of 

the origins of the elite managers of the ruling 

Communist party and structure in the Soviet Union and 

their relation to industry. 

This author's interest lies in Hough's biblio

graphy which has been incorporated into the one at the 

end of this essay. 

But Hough also provides some excellent annexes 

on source material for research in this field, and 

-------
(?0) ibid, p.176. 
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makes clear that a galaxy of modern Soviet students 

of eminence guided him and helped him during the work. 

In summary, on primary data on Soviet personnel, 

Hough says nvery little" biographical information \vas 

published on Party and governmental personnel in the 

Soviet Union, at least on personnel \'lho were not in 

the Politburo. 

Bet\'leen 1938 and '1958 major sources were obitua

ries. Since then things have become a little more 

systematic. He says that the yearbooks of the Big 

Soviet Encyclopaedia, particularly the 1962 and 1966• 

ones, in conjunction vJi th the list of m. p. • s (Deputaty) 

ttare indispensable for the student of local party 

officials and top industrial administratorsn. (71) 

He however advises care \'Ii th this material because 

of possible omissions or errors, deliberate or other-

wise. 

Mr Hough also refers to the collection of details 

on Soviet personnel from the Soviet press on an indivi

dual basis. He also mentions a series issued by the 

Division of Biographical Information of the u.s. State 

Department, plus ons by the Central Intelligence Agency 

entitled Direc"t;o;cy of Soviet Qfficials .. 

(71) Bought Jerry F., The __ Soviet Prefects, Harvard 
(n.d.J p.349. 
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For many types of officials however there is . 
no alternative to the collection of individual refer-

ences in the Soviet press to the occupation of posts, 

he says. 

Hough also mentions another series of English

language sources (?2) and then takes us on to the main 

area of importance, in this author's opinion anyway, 

Soviet newspapers and magazines •. 

While Hough's overall work is valuable it is 

not able to probe into the attitudes and tensions which 

are reflected (and therefore c1o not fall so easily into 

the high standard of rigid academic testing which 

Hough demands) in the newspaper reports of civil 

servant problems in the Soviet Union. These reports 

may be dressed up in various fashions. 

But we are interested here in a later possible 

valid study of comparative aspects of the Indian and 

Soviet man in charge, at whatever level. In order to 

do that, Hough's educational background data to 

secretaries is not enough \t7hen we can probably get 

the same material so simply by purchasing a manual 

from. a stationery shop in India. 

Hough of course did not have our aim in mind. 

It would be this author•s problem to reconcile Hough's 

(72) ibid, P•351. 
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demand for rigorous verification of data from \..rhich 

to make inferences from Soviet material. This may 

pose the biggest problem in making a comparative 

study at a later date. 

Hough says "The primary sources of Soviet 

information on the role of the party apparatus are 

not books and pamphlets, but newspapers and magazines. 

No serious study can af.ford to neglect these three 

periodicals, of Pravda, Sovetskaiia Rossiia and 

Partiinaia Zhizn". (?3) 

Hough also singles out Partiinoe Stroitelstvo, 

Kommunist, Ekonomicheskaia Gazeta, Politicheskoe 

Samoobrazovanie and Agitator. He says the latter 

two are limited in usefulness because they are 

directed more towards the agitator and the student 

than toward the middle-level ideological official. (74) 

He then draws our attention to the great use 

of the republican and local press. 

Of course these newspapers are more or less 

unobtainable outside the Soviet Union and can even 

present problems of access in Moscow at the L~nin 

library for a foreigner. Nevertheless they vmuld 

provide key information for cross-national research, 

(73) ibid, p.352. 

(?4) ibid, p.352. 
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particularly in areas such as the civil servant, 

public complaints, transfers, corrupt practices, 

bonus schemes and. conflict attitudes bett>reen civil 

servan~ and public. 

Hough also reminds us of the press media of 

various bodies like the trade unions or the army, 

which are meant to be vehicles to carry the opinion 

of their respective publishing institutions. 

It would be useful to quote Hough's conclud

ing paragraph in this context; bearing in mind he is 

talking about his own book and of course did not have 

in mind what the writer of this essay is~ considering. 

For the subject-matter of this book, the most 
useful non-Party newspaper is Izvestiie. (news) 
which contains excellent discussions of the 
consequences of subordination of industry to 
agencies independent of the local Soviets. 
A.lso of great use on certain types of personnel 
questions is the organ.of the trade union coun
cil, Trud (Labour). The specialized ne\'Tspe.pers 
of most value for this book Gudok (Whistle, the 
organ of the railroad industry),'Selskaia Zhizn 
(Rural Life), and Stroitelnaia Ga.zeta (The .con
struction newspaper). (Selskaia Zhizn is 
actually an organ of the Party Central ·Committee 
and \'/Ould be vi tal for an analysis of Party -vrork 
in the countryside.) Other specialized news• 
~apers consulted were Lesnaia Promyshlennost 
{The Timber Industr~). , Meditsinskii Rabotnik 
(The Medical W~rker), Sovetskaia Torgovlia 
(Soviet Trade), and Uchitelskaia Gazeta (The 
Teachers• Nevmpaper). The journal Sovetskoe 
Gosudarstvo i Pravo (Soviet State and Law) 
contains discussion of industrial administra
tion, but its articles are usually too 
legalistic to be of much use for a study 
such as this. (75) · 

(75) ibid, p.353-3~. 
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We no\'t turn to another v1ork, Granick1 s Red 

Executive, which is a comparison of managers in the 

Soviet Union and the United States with some refer

ences to Britain. 

Granick suffers from a la.clr of sourcing 

contrast this with Hough's rigid determination to 

take only proven facts -- and only a one month visit 

to the Soviet Union on which he :relies heavily for 

what he calls "anecdotes". Ho\\Tever Gra.nickt s is a 

very readable book.. There are factual errors \fhich 

al·though not frequent are regular enough to make the 

book of less dependable value for the scholar than it 

might have been. 

For example he mistakes the "class feeling" 

of Britain for something other than it really is or 

\'Jas in terms of promotion. (76) He also suggests 

that Soviet students do not have to earn to work 

their way through college. A discussion with a Soviet 

student might have disarmed him on th:Ls vievt, or a. 

simple analysis of how much it costs to live there 

and how much the monthly student grant is. However, 

these errors are part of the penalty imposed on the 

(?6) Granick, op. cit .• , p .. ?-8. 
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foreigner by the Soviet authorities• secretiveness 

about what is considered normal information in 

other parts of the ~1orld. (7?) 

Granick does give a good overall grasp and 

comes far nearer than Hough for instance, in explain

ing exactly where the civil servant starts and where 

the party or party secretaries take over in administra

ting Soviet society. 

But let us be fair to Granick and quote his 

own final note on his sources: 

My background for writing this book is that of 
an eleven-year professional interest in problems 
of Soviet economics and management. This interest 
has led me into the use of a wide variety of 
Soviet sources, from official statistical tabu
lations to newspapers and technical journals. 
During the summer of 1958 I spent a month in 
the Soviet Union. This trip is the source of 
many of the anecdotes, descrptions of particular 
factories, and analyses of education facilities 
and methods which have bee~ presented in this 
book. Any such first-hand experience, however, 
is likely to give rise to highly misleading 
conclusions. This danger is a result of the 
limitations ot time and spatial coverage which 
are inherent in the process o.f one person's 
trying to observe everything himself. I have 
done my best to guard against the error of mis~ 
interpretation by being careful to evaluate my 
own experience against the accounts of other 
visitors to the Soviet Union and of Russian 
emigres, as well as against the background of 
a personal knowledge of the Soviet Union 
acquired from secondary sources over the years. 

(??) ibid, .p.85. 
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Finally, some intensive work has been done in 
accumulating data about American industry. 
Here, as in the Russian case, I have .re~ied 
mainly upon the printed word. But I have also 
leaned on a series of brief studies of American 
factories which I carried on during 195?, and 
on the impressions gained first hand by some 
of my colleagues at the Graduate School of 
Industrial Administration, Carnegie Instit~te 
of Technology. 
Figures as to both Russia and the United 
States are mostly taken from official statis
tical collections. The general view of American 
experts is that the use of Russian statistics 
is no task for the novice; such statistics are 
often incomplete or deliberately misleading, · 
and not infrequently they are based upon 

- curious and unexpected definitions which are 
not carefully spelledout. Nevertheless, given 
an awareness by the user of the prOblems involved, 
the statistics are considered by most authorities 
as reasonably reliable. (78) 

Granick offers littl~ bibliographical material. 

Let us no\'1 take one of the few books which 

concerns itself with administering Soviet society, 

the training of the administrator and related areas. 

This is V.G. Afanasayev•s, The Scientific 

IJianagement of Society (Progress, Moscow, 1971). 

This is a late book. It is also a pointer to 

the paucity of published Soviet material in this field. 

However one can be certain there is an enormous amount 
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of unpublished material, if simply because Soviet 

leaders have so often in their speeches called for 

implementation of the various plans at all levels . 
and demanded to see improved efficiency and less 

wastage of every kind. 

Afanasayev•s book is the extreme opposite of 

Granick' s .' It is highly modalis tic, gives no anecdotal 

material, a..Tld offers a certain number of cross compari

sons which unfortunately do not seem to be impartial. 

However, given the nature of the Party's guid

ing role in assessing what is best for Soviet Society, 
. : ~·' ·-: 

the boolt offers interesting insights into .present-day 

thinking. It shows that it is now possible for authors 

to investigate this field seriously and it also opens 

up the way for the opinion.poll survey of a type which 

has become popular in recent years as evinced by 

Mickiewicz's statistical handbook mentioned earlier. 

Cybernetics are mentioned a great deal in the 

book t'li th emphasis on self-controlling systems and the 

nature of administration in a socialist society. In 

one sense the author is pushing at the frontiers of 

socialist management and administrativ:e science. There

fore he spends considerable time analysing the nature 

or society. 
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For later comparative purposes A!anasayev also 

gives us interesting principles for the main causes 

of State economic intervention under capitalism and 

patterns of State-t-1onopoly Intervention in the Economy. 

(?9) 

Furthermore he gives us chapters which give the 

official view on the role of the Communist party in 

the system of management of socialist society, (80) 

the principal requirements of the state apparatus 

(81) and various aspects of the administrative

managerial personnel. (82) 

A major topic for analysis in a further paper 

in this area v10uld be exactly where the party official 

ends (full time or part-time) and ~1here the manager 

begins as civil servant. This is partly seen in the 
0 

secondment process from the government'in India to 

public sector autonomous undertakings. But on the 

Soviet side it is far from clear. 

(79) Afanasayev, The Scientific Mana~ement of 
Society, Progress (Moscow, 1971 , Chapter 
III, p.52-58. 

(80) ibid, Chapter V, p.122-129. 

(81) ibid, p.130-140. 

(82) ibid1 p.141-148. 
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Afanasayev also takes us into areas of decision

making, social de.velopment plans (83) and v1hat he calls 

· 'government and social information. ( Bt~) 

But what his book does more than anything else 

is to h~ghlight the lack of statistical research rather 

than the continuous philosophical presentation of what 

should exist under a socialist society on the road to 

communism. 

A.fa.nasayev certainly opens the door to studies 

of this kind .. 

He points out the importance of a Soviet 

ministry acting in fact like a ministry in any other 

part of the world -- the following could be applied 

to most industrialised societies with consumer markets: 

In present conditions large-scale problems of 
industrial management come under the charge 
of ministries, \'those main task is to ensure 
technological, scientific and methodological 
unif'ormi ty. A · minis try maintains con·tacts vii th 
other ministries and boards~ its consumers or 
suppliers •. Whether their· work is connected 
\~th the intellectual or material side of life, 
mini.stries have to take into account the fact 
that they cannot exist without constantly 
improving their contacts \'>li thother branches of 
the -economy. A minist;ry is responsible for 
standardisation and unification of equipment 
and output, and this must be done with an eye 
to the best economic effect and working con
di tiona. No1,.; that capital goods are sold 

(83) ibid, Chapter VIV, p.154-164 

(84) ibid, p.182. 
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instead of being handed out, and the consumer 
will not accept just any product because he 
has to pay for it, ministries have to devote 
more attention to scientific methods. (85) 

Let us now glance through some o£ the areas into 

which books will be catalogued in the bibliography. 

Case Histories 

Moving on from bibliographies by Churchward, 

Horecky, Kolarz and Swartz, we find several case 

histories \.'lhich in.clude Merle Fainsod • s, Smo1ensk 

Under Soviet Rule -- The Smolensk nRoard'1 of documents 

captured during the German ret tteat from Smolensk to\m 

by the Allied pO\>Ters. The widespread use of this work 

as a reference book for scholars points to hovt few 

case his~oPies have become available about recent . 

Soviet administration. Scholars from the West have 
~ ' 

in recent years been allowed to do research on the 

pre-Soviet period using Russian Archieves but there 

appears to be no great volume for the post-191? period. 

A.K. Gastev•a, The Proper \'lay to \>lork: A 

Practical introdu9ti9n to the Scientifig Org~nisation 

of Labour, is self-explanatory. The other book noted' 

here is Inkeles' and Bauer•s, The Soviet Qitizen, 

(85) ibid, p.134. 



., ; 

- 84-

which in a classic based on information from defectors. 

But this is still in the realm of Kremlinology and 

not unfortunately Soviet-produced case history 

materia~. There are fe\oJ biographical works apart from 

Kruschev•s and Zhuko?'s autobiographies, the former 

still in doubt, the latter more concerned \oJi th the 

IInd World vlar. This compares very poorly t'li th the 

Indian scene. 

Managers and the Part;y El.i t.~ 

This seems to be the area of most avid research, 

partly perhaps because the need for penetration. of 

future Soviet policy for foreign governments, or 

research into international relations. 

There is a constant overlap v1ith tb.e industrial 

sector, so tte begin vrith Arakelian's, Industrial 

Man~ement in the USSR 1 1950 and see Azrael's, 

Managerial_Pm·Jer and Soviet Politics much later (1966), 

Joseph Berliner1 s ~actory and Manager in the USSR of 

195?. These are largely early l'lforks and with the 

emergence of collegiality after the Stalin personality 

cult, after 1953, the emphasis seems to have swung 

towards books like Armstrong's The Soviet Bureaucratic 

Elite, or Hough•s, The Soviet Prefects and some work 

on social stratification by Alex Inkeles in, Social 

Qhanges in Soviet Russia in 1968. 
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We also find a recent bpok by A.A. Godunov, 

Some Problems -or the Theory of .Produ£1!._on t-lanagement, 

1965. Other Soviet \'Iorks include Material for the 

All-Union Scientific-Technical Conference on the 

Problems of Scientific Or,ga.nisati.on of Socialist 
• 

Industria~anagement, (1966). And there is an 

attempt, also made by Afana.sayev, to define the 

decision making process in E.V. Shorina's, 

Kollegi€tlnostie v Sovetskom Gosudarstvennoe 

Y~ravelnii, 1959. 

Qomparative 

Berliner gives us some work on Managerial 

incentives in the USSR compared to'the u.s. and 

indeed the small number of books in this field are 

usually US/USBR,· apart from for example, Armstrong's 

arti.cle in the American Political Science . Revi..ru:r 
' "Sources of Administrative Behaviour: Some Soviet 

and European Comparisons". 

Incentives 

This is a particularly difficult area to find 

material although Granick in his Red Executive doe~ 

devote some space to the question. Ideologically of 

course the whole question of incentives, bonuses and 

the independance and neutrality of the Soviet civil 



- 86 -

servant are fraught t-Tith difficulties. vlithout being 

cynical, Barrington Moore's, Terror and Pro~re§.~, has 

t.o come under this category. This chronicles the 

purges under Stalin. 

Leaders and ·t;heir Statements 

'rhe role of individuals in the history of the 

Soviet Union has been particularly important and even 

under the system o£ collegiality which seemed to have. 

come \>Tith Khruschev \~e still find the emergence of men 

like Brezhnev, ~ho, while he leads a team, is very 

much the undisputed leader. whatever speculation there 

may have been about his health recently. 

The traditional practise in the Soviet Union 

would appear to be to outline the aims that should 

be followed in certain sectors according to leaders' 

\..rorks vii th much emphasis on Lenin. The difi'erence 

bett-men that and practise is not at this moment a case 

in issue but needs to be borne in mind. ··otherwise 

books and statements in this sec·tion do provide an 

·overall guid.e to current official party thinking. 

Local Goyernm,e,nt 

It is hard to unravel this from the \'IOrk of 

the Party at the primary level but there are a small 

number of works in this field which need to be noted 
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including one by Churcht.;ard whom \'Te have mentioned 

earlier and one by Tucker on field \·rork, as ·well as 

· more official Soviet \vork by Vlasov, SovEitsk;z 

Go.au9,arstvennJ: Apparat. 

At this point it seems reasonable to group 

together the areas of public participation and voluntary 

organisations, civil servants and the public and the 

party idth the Party secretaries. 

There are a number of Soviet works which have 

been listed under participation including a party work 

by editors, Shevtsov and Vasilenko: Rabota Partii po 

Vospitanii Kommunisticbeskogo Otnosheniia k Trudu. 

On the Party there are the official congress reports 

\vhieh offer official lines to the student and some idea 

of trends of officially allo\'ted discussion and the 

degree to \·thich any chan§es may be ·taking place. 

There are a large number of 1.-restern \'rorks matched to 

a lesser extent by material such as tha~ presented by 

Kochetov, Sekretar Obkoma. 

~his is a critical area :for the Soviet Union: -

the whole effort of the leadership to have its policies 

implemented through its administration among the 

population depends on this. There are works on the 

party organisation by Soviet \iriters and of course 

historical works. 
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But to what extent they really tell the student 

about the inner w~rkings of the .machinery is another 

question. This has to be culled from newspapers as 

Hough has already pointed out, and from books, by, for 

want of' a better vTord, Kremlinologists., like Shapiro• s 

The Communist Part.;x; of the Soviet Union. This is in 

spite of the existence of such books l.ike the 

Spravochnik Partiinogo.Rabotnika issued. in Moscow. 

But they all .form essential reading material. 

There are a limited number of works available 

in the areas "V-Thich follo.w and for convenience they 

are referred to only in passing. Their absence will 

be noted in the tinal chapter because they represent 

an important element in the administrative process. 

Among these areas is that of decision-making. 

Indeed Afanasayev refers us to t."'hat he calls Bokarev• s 

nsuccessful attempt to analyse the existing definitions 

of control (upravleniye) and describe its main features 

in his article 'The Scope and Meaning of the Concept 

of "Controln •, !:t'oblems of Philosoph;!, No. 11, 1966." 

However the main lltorks available are \'les bern. 

There is very little \iork of any val.ue on the 

question of problem solving or the implementation of 

policy. 
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. 
Planning 

Planning in the public sector has al\1'ays been 

a major facet of Soviet existence. It also has been 

one of the most secretive particularly because o£ the 

competition war ~fhich Khruschev began in the fifties 

in his declarations that the USSR lrtould overtake the 

u.s. economically. 

There are Soviet works like Evenko's, Vopros:v: 

Pla.nirovaniia v SSSR na Sovromennom: Eta~, but this 

dates back to 1959 as do most Soviet works in this 

field. vie are therefore t,hrotm back on Western authors 

and discover another gap, apart from a few l-torks about 

models on economic systems in the mid-sixties. 
I 

Afanasayev treats us to ~ \'/hole list of works from the 

West on cybernetics signifying ho;.r important he feels 

this should be when the Soviet planners are at work. 

This .flol'tS over into the next area or statistics l.'li th 

the main t·tork by Mickiewicz from which we have quoted 

. at length and a small num.ber of Soviet _works. Mickiewicz • 

statements are clear enough to indicate the position on 

statistics for the student. 

Recruitment and_Tr~~nins. 

This is another problem area wpich Mickiewicz 

. has pointed out to us. There is also the difficult 

demarcation between wbere the party worker ends and 
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the administrator begins. But t-1ickievlicz•s book, 

Soviet Political Schools makes us remember that there 

is a whole.,_ training network and recruitment system in 

the Soviet Union q.part from the institutes t-thich 

produce say civil or electrical engineers. The author 

refers here to Rigby's t Selection of Leading Personnel 

l,n ~1;\e Soviet State and the.Communis'!i.~ar~z which 

could prove of value. 

There are number of interesting Soviet works 

which highlight the awareness of the problem includ

ing the whole question of party assignments, Ovalov, 

and Norozovts Lenipe.~ie Printsi:BJ:Ppdbora, Rasstanovka 

i Vos,.Eitaniia Kad.rov. But this takes us back to the 

year 1959 and can hardly be said to be modern. However 

it should have some permanent value • 

.R..eform 

For Reform one finds works by Western authors, 

Black•s, Transformation of Russian Society, and a 

Soviet \"JOrk by- Efimov ~ !:_erestroika . U:Pr.§tvlenii 

Promyshlennostiu i Stroitel~tvom. But one must also 

look to the press. Also to works by dissident authors 

such a.s Amalrilc t and/ Sakharov for ideals of reform 

and trends in the non-official community_which often 

reflects the problem points of a society. 
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Workers• Control 

There are a fG\.'1 authors who devote themselves 

to the question or workers' control which should, of 

course, be a much bigger thing but must be seen in 

the context or the dictatorship of the proletariait. 

Women 

The author ha-s included a bibliographical 
., 

section on \'IOmen. This is small but women do form an 

extremely important part of the workforce of the 

Soviet Union certainly in the fields of education 

and medicine and there are interesting comparisons 

to be made between women administrators of Indian 

and Soviet society. 
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ORA.PlER V 

CONCLUSION 

A major obstacle that the author has faced 

in this brief paJ>er has been the inability to obtain 

and read all the materials published. Man;y books and 

journals referred to are quoted by authors whose books 

have been available ho1.1ever. 

The author makes no secret of the fact that 

this paper was meant to be an attempt to provide a 

student with a framework of bibliographical sources 

which could be used to seek out narrower areas of 

research. 

Because ·Of this it has been necessary to cover 

a \'iide number of general areas, in order, so to speak, 

to pick out the trees in the wood. 

In conclusion the author wishes to sketch what 

seem to be the main areas of similarity between India 

and the USSR \•ihere ·the administrator is ip.volved. 

Secondly there t-Till be an ·examination of .the short

comings in available material and thirdlY it is hoped 

to make suggestions about what comparative areas 

could be pursued. 

Both societies are predated by monarchical rule 

and administrations which have to some, or to a large. 
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extent, continued in the independence period either 

by design or necessity. Both have become nation

building societies dealing with large populations 

which have tried over a comparatively short period 

of time to advance the welfare of their respective 

peoples. To do this the administration has a key role 

to play •. 

Since their independence; both societies have 

effectively been run by one party. Certain potrrer 

groups have held sway in both countries and influenced 

the administration. 

Tbe t-vto countries have large f.ood problems and 

are knO\in to need to import foodgrains partly through 

unpredictable weather, partly through inefficiency, 

mismanagement and waste and partly through bad plan

ning or the lack of it. 

There is a large degree of state ot~ership in 

both countries although India is still a mixed economy. 

However, each has spent heavily on public sector 

projects, often, if one accepts this viewpoint of 

development, at the expense of consumer goods develop

ment and the consumer. 
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There has been a. large element of' abnormal state 

coercion in administering the Soviet Union. The present . 
state of em~rgency in India appears to be attempting-to 

~.... ~ ...... 6 

use abnormal coercion to instil discipline through 

strong measures and a general invasion of the personal 

liberty of the individual in an attempt to seek the 

common good. .However, what became institutionalised 

under Lenin and Stalin has no·t yet become so in -India. 

Both societies face peculiar problems of employ

ment. There are not enough people for jobs in the USSR 

yet there is well lmovm, \'Jidespread overmanning. In 

India there are not enough jobs, thus a drop in the 

value of labour occurs and yet this produces overman

ning also because labour is cheap. The growth of urban 

areas through the movement of cheap labour has also 

caused severe housing shortages in both countries. 

The civil servant, manager or party secretary 

are being 'trained for the same kind of developmental 

society where the need is to produce enough to feed, 

clothe, house and provide employment for large 

populations a.s v1ell as bring up back\<1ard areas as 

fast as possible so that they do not cause a drain 

on the tveal thier and industrialised areas. 
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The question of the neutrality of these indivi

duals is a difficult one. In the Soviet Union there is 

only one pe~ty and the individual~s loyalty is supposed 

to be unwavering. But within and around the Party there 

are all kinds or pressure groups. In India, the civil 

service, \vhile inheriting a neutral stance in theory 

from the British, has in' fact been at the command of 

one party sinee independence through only two family 

type rulers -- prime ministers Ja\'Iaharlal Nehru and 

his daughter Indira Gandhi, apart from the brief rule 

of Lal Bahadur Shastl.~i. This is not to rule out 

completely collegiality of the Indian cabinet nor 

collegiality in the Soviet Union since -Stalin. 
__:, 

Both administrations are marked by corruption 

and self-interest. It is difficult in both societies 

to lose a job once a person has it. There is dependence 

on the state for housing and it is difficult in both 

instances for the individual to be financially 

independent in accommodation because of either pay 

or conditions of work which tend to wed them. to the 

state machinery. In addition both are dependent on 

the State for health, security and pensions. Further-

' more the family circle plays an important part in the 

procurement of employment also taking in friends as 
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well as relations. A Kashmiri group has generally held 

power in India at the top of the bureaucracy while the 

Russians as an ethnic ·group have largely done the same 

in the Soviet Union. 

In terms of education for the administrator 

there is certainly a much bigger chance for the Soviet 

person in general than for the Indian. HO\'Iever it might 

also be argued that the recruitment of individuals 

still comes from .f'air.ly small elite groups because or 
the use of either special (Soviet) or private (Indian) 

schools t-Thich give the children of the intellectual 

administrator grouping a. better start for their later 

entry into institutions or·t.~.gher education. 

Both countries face problems of involving the 

masses in development administration. Soviet propaganda 

expends a considerable amount of effort on trying to 

involve people. r1uch of the party's vsork at. the primary 

level is.also spent in doing this and there are a host 

of various organisations involving people in 

'obschestvennaya rabota• -""' public work. It is 

dif:ticul t to assess hmv much \·lilling cooperation there 

is but generally people who are not party members 

prefer minimal participation particularly during 
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their hom.e life. During their work life it is a 

part of the daily round. 

The formation or public opinion in relation 

to the civil services pose.s problems also. Criticism 

does exist in the Soviet Union on a formalised basis 

with more expression in the provincial than the 

national press. But there is no channel for a body 

of public opinion to exert itself as there \'IOuld be 

in most West European countries. where the press has 

a role as the fourth estate. In India the newspapers 

have had an influence on public opinion but it has 

been rather an elite group of public opinion albeit 

an important one. The penetration of the masses by 
"" 

the press in the political forum cannot really be 

said to have occurred. In the same way the sports 

pages of Soviet newspapers usually draw more a.tten-

tion than the political pages. HO\-J'ever, in India, 

such movements_as those of Mahatma Gandhi or today, 

of Jayaprakash Narayan, to name t\'Jo, have reached 

many areas relying on oral communication. The mass 

meeting is still ~~ important forum in India. The, 

growth in recent months during the emergency of the 

'anti-.fascist• meeting is more along the lines of 

Soviet public meetings where what the leadership 
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seeks is not proposals or discussion from the floor 

but public approbation of already decided lines of 

policy. 

In both countries., there is also a marked gap 

bett>~een declared policy and its final implementation 

if one is to judge by criticism at official levels in 

both societies. Also officials in both states are 

compelled to violate 'complex and often non-market 

responsive laws in order to run their particular 

sector efficiently. · \Yhether the problem is endemic or 

not it is hard to tell. Certainly the 20-point programme 

brought in under the Emergency in India reflects long

standing Congress party programmes and nothing netv. 

again: 

In this context it may be loJOrth quoting Verma 

Ministerial pronouncements are full of hope. 
One is led.to believe that sooner the progress 
of the country will be nearing its meridian. 
If all the past pronouncements came to be 
fulfilled, this country might have been in 
the forefront. This is not to denigrate the 
progress made, but to bring into focus the 
tribe of Indian ministers, who are like an 
Alexandrian stahza: read it forward, back\'lard 
or across, it still spells the same thing -
Promise, Promise, Promise. (86) 

(86) Verma, op. cit., p.4o. 
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LACK OF I•JATERIALS 

\'Jhile there are many areas which do differen

tiate India and the Soviet Union it seems to this 

author that there are some similarities which !ll'e 

ltTOrth\-Jhile exploring to see how each country has 

deployed its administration. 

There are serious difficulties hot·Iever facing 

the student who t·lishes to pursue a comparative study .. 

In examining t-tork by authors like Hough it is possible 

to see what \-Iork can be done on the restricted materials 

either ordinarily available or w·hich the Soviet them ... 

selves might make available. Essential in any such 

study would be access to Journals and Ne\·rspaper.s .. 

The latter 'is feasible in Net-v Delhi but only to a 

very limited extent because early editions have not 

yet been built up adequately. Of critical importance 

in such research are provincial ne\'Ispapers \'lhich are 

not available here and this represe11ts a major hurdle. 

It \'!Ould of course probably be possible for a student 

to make up for this gap by a field visit to the Soviet 

Union and the use of a place of research such as the 

Lenin library. These problems do not occur .for Indian 

material. 
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The value of interviews with individuals in 

administration cannot be overrated. They can give 

valuable insight into the problems which he faces in 

his day to day work. But while such interviews would 

be possible in India their being possible in the Soviet 

Union is very much open to doubt. And in one sense they 

would be even the more necessary there because so 

little true investigative \'Jork has been done by the 

Soviets for publication in this field. 

This leads us on to the question of statistics. 

· ~1e have already seen the valuable analysis that 

Mickiewicz has carried out in this field and of 

course we have also seen the painful paucity of 

material available statistically. Statistical research 

in administration is available aplenty in India and can 

generally be regarded as accurate. But the same cannot 

be said of the Soviet Union. 
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AREAS OF COt~ARATIVE STUDY 

Before considering what areas could be usefully 

compared in the administrations of both countries some · 

assessment has to be made of the serious difficulties 

which have just been mentioned. I£ they cannot be over

come then one ·has to cons.ider whether they make the 

task of research so difficult as to be valueless. It 

is more than likely that the Soviet authorities would 

not consider allO\'Iing a researcher to visit the Soviet 

Union to pursue the kind of investigations required 

.for adequate academic research. They would perhaps 

regard these as too delicate. It is probably true that 

research by the Soviets themselves in this area is on 

the increase, if one is to judge by the small but 

sure growth of materials on the subject. Some of them, 
I 

as can be seen in the bibliography, have appeared in 

book form while others in terms of sociological 

research are beginning to appear in significant 

literary or academic journals. That does not of course 

mean that the foreigner would therefore have easy 

access. However, according to some scholarst there does 

seem to be a shortening of the period for which it 

takes a certain taboo subject to enter the realms of 

respectability and acceptability in the USSR. 
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There is a. school of thought which suggests that 

even \<Ihen one is faced by severe limitations, such as 

those mentioned, then since one is avmre of a profitable 

area o£ research and problem for analysist then it is 

worth pursuing them. It could be argued that it is 

always :v1orth beginning the investigation of certain 

areas in the hope that at some later stage it may be 

possible to pursue the matter much £urther when circum

stances change. 

Bearing all this in mind, the author would like 

to suggest some areas relating directly to administra

tion \<lhich might be \'lorth taking up on a comparative 

basis. In the examination of these topics it may prove 

that there is little to be gained from such research. 

On the other hand, since the problems faced are often 

the same perhaps something fruitful may,arise which 

would offer improvements in both societiee,. 

In the first instance the very primary level o! 

recruitment and training of civil servants in both 

societies offers a basic departure point. This would 

make it possible to look at the form of education 

before recruitment, the conflict of 1 .. 1hether a develop

mental society requires a specialist or a generalist, 

and whether the training really equips them for the 

work in hand. This need researching in view of the 
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gro\1th of a whole new school of thought on development 

theory. 

There isa reluctance in both societies for the 

graduate or professional person to· pursue early careers 

in out of the way places and in both countries this 

usually means anywhere outside a major city. This 

raises the whole question of motivation in an individual 

faced by a developmental situation. Such a situation 

requires far more initiative and commitment than does 

probably a job in a developed western society, 

probably in an acceptable urban environment. 

\'lork_ .in the rural areas of course raises the 

question of ho\"i the ei vil servant involves the 

community. There are problems peculiar to Ino.ia 

because of illiteracy and numbers but that still 

leaves open investigation of the other media available 

today. Indeed in India and the USSR one sees a similar 

trend for using net\Y'orks such as television (includ

ing satellite-based t.v.) and radio to promote govern

ment policies. Ho\'rever what is at question here is hm'l 

can they help the administrator in his work, how can 

he gain credibility through them and what kind of 

information should they endeavour to carry. 

This question of communication relates directly 

to the idea that there must be involvement of the 

masses in a d~velopment administration situation. 



.. 
There \'lill be problema of comparison here because a 

large number of Soviets are highly educated and live 

in cities and there is heavy penetration of the \'IOrk 

and home life by the government-run media. But Hhat 

is open to_investigation here is whether that physical 

penetration does in fact produce mental or psychological 

results with a corresponding effect on the individual's 

participation in society. The effect of these efforts 

is often compared to };he way street advertising in the 

West becomes part of the unnoticed scene and is in 

fact ignored by the passerby •. Another question of 

course would be how far it affects people sub

liminally. 

The researcher might also consider how .far 

administrators are successful in implementing policy, 

and how far policy decisions are diluted by the time 

they reach the implementation stage. The case of the 

Khruschev educational reforms is one instance tJhere a 

major Soviet programm~ was not implemented because of 

passive resistance at the teacher/parent level and 

the various pressure groups which ~epresented them. 

There have been a number of corruption commissions in 

Indj.a which appear to have had little direct effect. 

The criticism by reformers of the way the Indian govern

ment has been so diffident taking up the recommendations 
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of the Administrative Reforms Commission is another 

illustration of the gap bet\'/een policy and practise. 

Indeed there is a general criticism by le~ders 
\ 

and pressure groups in both societies or the failure 

to deliver the goods as promised and on time. The 

role of the administrator is a key one in this area 

and important in any changes which might be made. 

The line or demarcation of authority bet\'/een 

party secretary and factory manager in the Soviet 

Union is often very confusing. But certainly the way 

the USSR functions depends very much on their role 
\ . 

in industry. To a similar extent in India much depends 

on the performance of the vast public sector under

'takings and on the quality of the man in charge and 

his subordinates .. A study could'be undertaken on the 

T:;ay the manager or civil servant copes \'lith his 

relationship with ~is political counterpart -- the 

Indian his ministry or the Soviet manager the party 

or party secretary. In addition, a valuable avenue or 
research to help assess their efficiency would be an 

examination of how the bureaucrat has to violate the 

law or regulations of his ministry in order to meet 

targets or deadlines or make a profit. 

Finally it could be useful to examine what 

machinery each administration has for its own reform 
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and control. The ability to reform is a very important 

one and ie an indicator also of how efficient the 

administration is by natur~. One charge levelled 

against the Indian government about the recommenda

tions of the Administrative Reforms Commission was 

that their implementation wa;3 handed over to the very 

people \'Tho were to be reformed. To some extent this 

is the same situation in the Soviet Union where the 

bureaucracy has vested interests in maintaining the 

status quo. A group of people who become more resistant 
- . 

to change are also unlikely to be those 1:1ho help 

initiate and administer bold public reform policies, 

and of course l'li thout thif3 the prospects of good 

government in any society diminish conside~ably. 
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