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4.0 OBJECTIVES

This unit aims at explaining the evolution of Public Administration4s a significantarea of
inquiry. After studying this unit you should be able to:

» appreciale and summarise the importance of the study of the evolution of Public
Administration

* to distinguish between different traditions of academic inquiry in Public
Administration; and

* identify and explain the different phases in the growth of the study of Public
Administration.

4.1 INTRODUCTION

In this Unit we shall trace the historical evolution of Public Administration as a field of
inquiry and also explain different traditions in the development of Public Administration.
Broadly, we have identified three traditions, viz. Absolutist, Liberal Democratic und
Marxian, in the evolution of Public Administration. The classification 1s done for
¢ducative purposes rather than for the purpose of explaining their empirical implications
The analytical frame, we hope, will enable you to have a broad perspective on the
developments in Public Administration considered in terms of the impulses. 1deologicai or
otherwise behind them. This unit introduces you to diverse traditions in the practice

and theory of Public Administration. Such a diversity has arisen mainly because of
differences in not only the history. culture and levels of development at vanous socielies
but also the impulses shaping them at different times. Before discussing them in detail. let
us briefly consider the imporance of the study of the evolution of Public Administration.

4.2 WHY STUDY EVOLUTION OF THE SUBJECT?

There have been few studies in the evolution of Public Administration, aithough its
importance has been widely recognised. A possible reason is the erroneous impression tha
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4.3 ABSOLUTIST TRADITIONS

In this section we shall discuss the absolutist tradition which antedates the other two- |
Liberal Demaocratic and Marxian, Absolutist tradition refers to administrative traditions of
absolute monarchical regimes, where all powers are concentrated in the monarchy. The
carliest work conceming it ix Kautilya's Arthasastra, the most important work on Public
Administration in ancient India. We confine our discussion to the Indian tradition mainly
for two reasons. Firstly, sufficient information is not available on the absolutist
administrative traditions of other Asian societies, Secondly, the students of administration
should be acquainted with their own traditions in the field of Pablic Administration.

Acconding to tradition, Kautilya, also known as Chanakya and Vishnugupta, was the Prime
Minister of Chandragupta Maurya (322-298 B.C.), who founded the Maurya Dynasty of
Magadha (Bibar). Kautilya's treatise known as Arthasastra may be regarded as an ancient
Indian text-book of practical politics. It, according 10 some, ranks in importance with
Manusmritl and Kamasastra and forms a triad with them in dealing with the three
imperatives of the social philosophy of that time—Dharma, Kama, Artha. It deals mainly
with the Science Polity, which, according 10 Kautilya, is a combination of Science of
Wealth and Science of Government, [ Vittasastra (Economics) and Dandanithi
(Statecraft)]. To Kautilya, finances provide the sinews of government and financial
considerations are paramount in the govemment's activities. Thus, his treatise adopts the

) political economy approach to the understanding of the problems of govemance. H.V.R *
Jyengar descnibed Arthasastra “as an exceptionally able dissertation both on the aims of
the State as well as on practical means by which these aims can be achicved”. Arthasastra

is both an analytical and a perspective document revealing amazing perception and
mastery of detail,

Kautilya's Arthasastra mainly discusses thrée aspects of the science of Public
»n Administration, viz. the principleseaf Public Administration, the machinery of Govemment
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detailed in it. The machinery of G y the functions of the monarch, ministers. ¢lc. as Administration
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conversant with the science of ‘;)0:" the a"_of Public Administration only if he is
Crown Prince, the High Priest "“‘:j }l\C At!n?lmslruliun. So it is necessary for the King, the
Administration. He “mphasi;ed h L ¢ ministers to be conversant with the science of
being central to the admini-\‘l‘rm' ¢ principles of authority, obedience and discipline as
work, hierarchy and CO(?rdi}\- .'0". of the state. He considered principles like division of

ation important to the mechanism of internal organisation.

Further, Kautilya is, perhaps, the earli
! e s, the earliest known thi S . :
statistics in administration. inker to recognise the importance of

I\-auulya made a s_ysxematic study of the society and did not blindly accept the current
views based on faith anc‘l tradition. Ancient Hindus held that the Vedas constitute the sole
_\-ou‘n:c of law. But Kn-utllya laid down four distinct sources of law, namely, sacred ‘
scriptures, the rules laid d.own in Arthasastra, customs and edicts of kings', Each of these
he considers m.ort? aulhor}tativc than the one preceding it. He explicitly states that when
the sacr'ed -Iaw is in conflict with the corporal law the latter should prevail. Arthasastra is
sec.u!ar in its t:cnor ;‘md puts politics in command over religion. According 10 Kautilya,
mhslqus consnder.:mons should not outweigh political considerations. The King according
to hlm. should strive and maintain the stability of the State and increase his power and
material resourc.c‘s by policy or subterfuge. To this end he even proposed an elaborate
system of rec_rumng spies and training them. Some of these propositions of Kautilya are
termed Machiavellian. Here it is interesting to note the observations of H.V.R. lyengar,
who said that “Kautilya was honest and stated frankly what today is hidden under duabious
veil of secrecy™.

Kautihlya's ‘Ideal State’ was sorhething like a modern Welfare State under an all powerful
ruler. He clearly required the State to provide for thg maintenance of children, women, the
old, the infirm and the disabled. The State was to run agricultural farms, help the artisans,
and exploit the forest wealth and mineral resources for the benefit of the people at large.
Indeed. the basics of ‘Welfarism’ can be traced in Kautilya's Arthasastra.

ority vested in the monarchy. As pointed out

Kautilya advocated a strong centralised auth
he democratic Public Administration are in

by N.R. Inamdar, “the principles governing t
many respects different from the principles underlying a monarchical Public Administration

described in Arthasastra, a$ the sources and the configurations of authority in the two
systems are different”. The administrative system as discussed in Arthasastra centres on
the king. His orders are unquestionable. His interests are supreme. He is the source of

authority for all institutions. The fading away of the monarchical form led to other
traditions to explain and un ative systems in democratic societies.

derstand the administr
However, it should be noted that the traditions of Public Administration as established by
Arthasastra are significant for its emphasis on the Science of Public Administration and

systematic analysis of the art of govemance.
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The Nature of Public
Administration

4.4 LIBERAL DEMOCRATIC TRADITIONS
— separale arca of inquiry arc traced

3 Administration as 3 . . ‘

"J';';:; Study of Administration. pUbll‘-thblln 1887, M
ng of systematic investigation into the field nf. Pu |;'

o dy of the subject pa\'scd through various phases, each

e h. Broadly, seven phases are

. paradogmatic approac _
lar ';:li‘:)n zf the subject in the broad paradigm of libera)

ch one of them.

. . ch
4.4.1 Politics—Administration Dichotomy Approa _'
Administration. considered poliics and

Woodrow Wilson, the father nf“:::xicnr: ;;’tlif;l;ud 0 conceptually distinguish between e

made by Frank Goodnow. an‘ogrrcr exponent of
“politics has to do with policies or expressions
the execution of these policies™. This

ecution. Policy making is

Im of Public Administration.

Traditionally, the origins of
10 Woodrow Wilson’s essay.
essay marks the be
Administration. Since then the s
phase charactensed by a particu
identificd for understanding the evo
democracy. Let us bricfly discuss €3

administration as scparate proce
two arcas of study. A similar attempt was
the dichotomy approach who observed that
of state while administration has to do with ‘
distinction is made between policy making and policy €x
regarded as the realm of politics and execution as the rea
tion are differentiated on the basis of their

f politics is identified with the legislature and the
licy-decisions would be made and the

n, The location of administration on

f government—the bureaucracy. The
rtain regularity and concreteness about
ble to develop a science of

Further, politics and Public Administra
institutional locations. The location 0
higher echelons of government where major po
larger questions of allocation of values decided upo
the other hand is identified with the executive arm O
processes of administration, it was argued, have a ce '
them. which can be successfully investigated. Thus it is poss!

Administration.

4.4.2 Structural Approaeh

This approach is marked by. the tendency to reinforce the ide
dichotomy and to evolve a value-fre¢ ‘Science of Management'.

a of politics—administration

The *Public” aspects of Public Administration was virtually dropped at this stagg and the
focus was almost wholly on economy and efficiency. The questions of “value® were not
considered important to the new science of Administration. Politics as practised by the
politicians was considered irrelevant. Scientific Management for the efficient handling of
the ‘business’ of administratipn became the focus of interest. Principles of management
were worked out as readymade aids to practitioners. The administrative practitioners and
the business schools joined hands to emphasise the mechanistic aspect of management
unaffected by the predilections of politicians and the failings of human’beings.

The approach emphasised the structure of the organisation. Structure is a device through
which human beings working in an organisation are assigned tasks and related to one
another. It is believed that the effective functioning of the organisation depends upon the
structure that a group of human beings build and operate. The structural approach was
criticised for the ambiguity of its principles, absence of scientific validity and its
mechanistic approach to human problems.

4.4.3 Human Relations Approach

The Hawthorne experiments pioneered a movement which came to be known as the
Human Relations Approach to management. Its impact on Public Administration was felt
much more widely in the postwar period than before. This approach to organisational
analysis firew al:‘enlion to the formation and effect of work groups in the organisation the
force of informal organisation in the formal setup, the phenomena of lcadcrfshi and ‘
conflicts and cooperation among groups in the organisational $etting. In short g\c human
rcla.uon’s approach brought out the limitations of the machine conccg. of o a;\isaﬁon in
‘fScncnuﬁrc Managqm;tm' t.hought. By drawing attention to the socist and :ychologiCll
;c::ﬁ;rm situation, it underlined the importance of the “human side of the

The social psychologist has extended the concern of human relati bringing

Ve . L i i i
additional knowledge about the sensitivity to human cmr;l::co:gtslr {s Aimed a:nuingins
about: (1) greater organisational productivity or effectiveness a.n.d (2) greater human
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happiness and increased self-realication. Prominens writery advocaring Com roproacs
include Abrzham Maslow. Douglas McGregnr, Renais Likerr andt

The human relations 2pproach has been criticined for ns mamspaiaceve onescxson. X n

alleged that the aim of the movement i4 1 manipulace the mur = orpacsation o CeEYe
higher productivity. It 1 also criticised for Ignoning the muitational and swoczal tyteem=
variable in understanding the organisation

|
|
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4.4.4 Behavioural Approach
Ha’beﬂSimons'Adﬂin'ﬁ!ntichchaWhaqu‘ of the cider Pl Ademin .
More importantly. it sets forth the NEoTous re

: rtrements of wennfuc anafytes o Polbic
Administration. 5imon’s conclusion zboot wrme of the clastacal

were unscientifically derived and were ~ne moke ¢
politics-administration dichotomy: and ar

logical positivism for the study of policy making and the relarion of means 208 ends.
Reflecting the perspectives and methodol

!
psychology. Administrative Behaviour Pieaded for the enforcerment of wwrric N
in Public Administration. The substantive focus was on “decision-makmg”. =d 3 Sevoe
insisted. "If any “theory” is involved. it is that decivion-making is the b o
administration. and that the voczbulary of admin;

logic and psychology of human choice™,

Promogies . was thas ey
han peoverts ™ He repecied o

the same time bromgst = the penpecuyr of

Ogy of bebay wearaliuzs o= peychoiogy aod socad

Wrative theory mex be dermved from the

Swmon's approach provided an altemnative definition of Public Ad-. “misearion. 2o
widened the scope of the subject by relating it to Psychology. Sociolog, Ecomoemics ad
Political Science. In the development of the “discipline” he idertified rao mu w2y
supportive streams of thought. One was engaged

administration which called for a good grounding in socizl psychoiony o e ofer =
the development of 2 broad range of values and in working o prescripnoes for peblc
policy. The second approach was. in Simon's view. analvtically far-ranging It womld
imply the assimilation of the whole of Political Science 22 E

) 2o Eoonoencs znd Socuiony &S
well as Public Administration. Thus Public Adms:

i the developmens of 2 pore scwence of

s~

|

misratonq. be fazed. oo kose =
identity in the second approach. But he favoured the coetistencs of hocs &
thought for the growth and development of the discipline. As 22 said. ~There does oot
appear 1o be any reason why these two developments in the fisk
should not go side by side. for they in no way conflict or

ficld must keep clearly in mind in which area 2¢

oozt B e wodies = e
a@ny given Ume. TRy fropose 0 work ™

4.4.5 Development Approach

ﬂwmologimlappomhmdwsmdyofadminiszximqigirazdt::h:n&:@&
emergence of the Third World and increasing realisation of trelevance of most of the
Weslerm organmation  theories to the study of administanon To Quots Rober: Dadl ~The
study of Public Administration incvitably must become 2 much more beoady baxad
discipline. resting not on a rarrowly defined knowledge of technagues and mm S
rather extending 1o the varying historical. sociclogical. econctnic snd ocher ccoditoemy
factors__": This suggestion has been taken up as a challenge and efforts have been made
h!hcmnydpuukmmmmmmmmnxhdnm‘&q
Propositions about administrative behaviour which ransoend matonal boendanes™. Saca
efforts have given rise 10 Comparative Public Administration and Developemen:
Administration.

4.4.6 Public Policy Approach

mw-&M‘mmfamnmm“‘rdc&hf

. “‘ - = .‘;.:gd‘
wmmﬁkpdk)'.MmM) of Public Ammmb:sﬂsehrmz:ﬂ-m‘n:h
hp\ﬂtpolicypcrspccﬁvc.mmcfpdirhsm i

X : -nis::nn&idxm\m_s
meﬂmpdqwmaguﬁkmmmm\em)m
Evmfmmw‘wammmmmmmﬂ;m
TeXus between politics and adminisation. As povernments seek 1 ¢

rwe——Vas. - _ 3
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4.4.7.Political Economy Appmach
¢ Administration is brought about by the

Another development in the study of Publi " L
adoption of thc‘;)oliticnl economy approach to the analysis of adrg;msualil::if‘ng:zlci::
This is associated witli the moving of Political Sclcn'cc closer to Dp(:mlike e rest
of greater theoretical coherence and better policy guidance. ECOﬂO\':nlS S( g lhey
Downs and Gordon Tullock have gone over the boundary by BXPCUQI‘;:;"lgub“c
application of economic methods and models to polmc?l problems. s a fia
Administration as a branch of Political Science and on its own has mov iaison

with Economics.

The liberal democratic tradition in th
above shows that, starting, with an assertion of inde
the assimilation of ideas, methods and techniques of _
Thus the scope of the discipline seems to be broadening whi

The Nature of Public
Administration

e evolution of Public Administration as described
pendent identity, it has moved towards

f different Social Science disciplines.
le the question of 1ty identity

remains unanswered.

Check Your Progress 3
Note :i) Use the space below for your answer.

i) Check your answer with those given at the end of the unit.
1) Explain different phases in the evolution of Public:Administration in Liberal

Democratic Traditions.

.....................................................................
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4.5 A CHART INDICATING THE DIFFERENCE
BETWEEN VARIOUS APPROACHES

Politics-Administration  Structural Human Relations Behavioural

DichotomyApproach Approach Approach Approach

(1) Politics and ad- (1) A value-free (1) Emphasis on (1) Dealisyithites
ministration are Science of Manage- the human side e
distinct ment. of the enterprise. being with a focus

on his values and
. rationality.

(2) Politics is con- (2) The focus is on (2) Brings out the (2) Decision-making
cemed with policy economy and limitation of the is considered to be
making, adminis- efficiency. machine concept of the heart of the
i with \ organisation. administration,
execution of policy.

(J)Thg Foc:}rion of ~(3) "Public™ aspect of (3) Emphasis on the (3) Widens the scope
FOI‘IUIC: lrsc andithe qu}nc Adminis- soc_ial and psycho- of the subject by
ch:: atu " n tration was logical factors of relating it to Psy-

abinet; the droj ) ituati Socio
el pped work sltuant?ns. :::ology. logy
administration == '
the executive amm
of the government.

(4) A value-free (4) Emphasis on the (4) Deals with the

rch :r:‘:c: :12 ’ structure. relationship
2 . among the people
working in organi-
sation.

Development Approach Public Policy Appro&ch_ Political Economy Appr;t:h

1) Emphasis on th i i i i lication

( = ch va:lt;p?cn :a lS;u;;ycc C:f (1) Emphasis on Public policy. (1) Emphasis on the applicati
of the administration. :.rodek of :,conw F“::"'

b is i : : .

2) Empha§|s onlp!smnc:fl. socio-  (2) With the formulation and im- (2) Emphasis on the Rublic
cc'?n:muc.dpq it lc;I ra; tors plementation of welfare pro- Administration's closer inter-
which condition development, grammes, policy stud ionshij interaction

' y relati p and
assumes greater significance. with politico~economc policies.
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o MARKIAN TRADITIONS R
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The October Rc;nlufun;;»l 1917 penerated debate amang e M ' the roke of
o a : 1 / MMarrintg ¢ VB LA
purcaucracy 10 ussla, But the Marxist interesy in (e bsteans n: 'n‘ - dW’ﬂ ardd
Y . (A QAT

nt became pronounced
managcme only in the de 1
dc\fclnpﬂl in a number of directions, e i

back to Mar
we have 10 0 Y0 understand the
1the Cassical Maryist view of bareascracy.

Although Marx has not paid much attention 1) the cong et of bureancracy, hisews on

-y and its relatic
purcaucracy clation 10 the power snycnyre of the wxiety fmnd in by rmays wers

provide an important clue to the understanding of the |ater develomments in e Marrist
thought on burcaucracy. His ideas on bumuucm.y figure ~m,,,'”j :r:a’t‘i'- .,:,:ﬁ -—i'-r, )2tk
prumaire of Lngls Bonaparte” His ideas aboust bure s rac ,,,'ﬂ’p, 'l,;y,..,,;; ,,;:m
cnmldctcd within the general framework of his Ihr,my. of il;u u;n‘;'lvl- l}r crisis oA

capitalism. and the emergence of communisrh, In the wider comtert of class struggle Marz
regards burcaucracy as an instrument of the dominant mlmyﬂclzt‘t ervﬂ’lm ity partculas
interests. Its existence and development thus have a transient and 'pmaum charucter. Froes
this poin! 0.[ view burcaucracy and funther bureaucratisation become unavodabie in 2
socicty divided into classes. Marx envisaged that with the abolition 'nf the clasvees, the Sae
and its burcaucracy would ‘wither away’. The “withering away” of the bereascracy world
mean 1S gradual absorption  into the uxciety as a whole, :lhut instezd ;:f having an
oppressive structure. Marx visualised that in a Communist vciety, the furctions o the
bureaucracy would be taken over by the members of the sciety themaelves. The
administrative tasks shedding their exploitative character, would come to mezn

administration of things and not of people. This philorophic sance of Marx has had a great
influence on his followers as well as on his critics,

The October Revolution.of 1917 in Russia and the establishment of socialist govemnment
in many countrics of the world in subsequent years led 1o experimentation with Mazrxizn
ideas, There has been in the Socialist world a proliferation of bureaucracy znd 2 growing
tendency to apply Western management techniques. Lenin viewed the wrengthening of B
centralised bureaucracy in Post-Revolutionary Russia 23 2n indication of the immazturity of
socialism 2nd the inadequate development of forces of production. Lenin like Marx
considered it a transitional phenomenon. In contrast, the critics of the system have put
forward theories regarding the bureaucracy 25 a “New Class”, ie. a newly emerged class

in Soviet Union and other socialist countrics ruling in the name of proletanat

It is indisputable that Marxian studies of bureaucracy, its organisation and manzgement
have added a new dimension of the study of Public Administration and helped o develop
it. The atiempts of Stewant Clegg and David Dunkerly, Nicos Mouzelis, Braverman, and
many others to build a radical organisation theory have led 10 some significant advances |
the study of Public Organisation. Indeed, the Marxian traditions have placed the study of
Public Administration in the wider perspective of social ransformation.

Check Your Progress 4
Note : i) Use the space below for your answet.

ii) Check yauamwawimdmgivmadwcnddﬂtmﬂ.
1) Explain Marx's views on bureaucracy.
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