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INTRODUCTORY NOTE

In the course of its work during the past year the Planning Com-
mission has had to consider in different fields the question whether
the present administrative machinery and methods were adequate
and could meet the requirements of planned development. The
Commission felt that it would be of considerable value at the present
time to obtain an independent and objective assessment of the
problems of public administration. Accordingly, it requested Mr.
A. D. Gorwala, to make such a study and suggest measures for
bringing about improvements in public administration, especially in
relation to the implementaticn of development programmes of the
Central and State Governments.

Mr. Gorwala’s report is a valuable analysis of these problems. It
Is important that weaknesses in the existing system and methods of
administration should be widely appreciated and steps for remedying
them undertaken. For, there can be no doubt that cleen. efficent

and impartiql administration is the first condition of successful
democratic planning.

The Commission wishes to express its gratitude to Mr. Gorwala
for undertaking the present study.

N. R. PILLALI,
Secretary,

Plannin issi
New D | g Commission.

July, 27, 1951






Bombay, 30th April, 1951
To
The Deputy Chairman,
Planning Commission,

NEw DELHI.
SIR,

I have the honour to submit the report desired by vou. The
scope of the report was not defined by fogrmal terms of reference.
In the letter No. PC(C)116/50, dated March 1st, 1951, to Ministries
of the Government of India and State Governments it was stated,
however, that the Planning Commission, having had to consider
whether the present administrative machinery and methods were
adequate and were calculated to create confidence in the public,
Mr. Gorwala had agreed, in an honorary capacity as a mnon-official,
ts prepare a report during the next two or three months on the

measures necessary for bringing such changes as may be required
in public administration.

The enquiry was begun on the 1st March and the report has been
completed to-day. The States of Bombay, Madras, Travancore-
Cochin, Mysore, Madhya Pradesh, West Bengal, Orissa, Uttar Pradesh
were visited. Some time was spent in Delhi. Opportunity was also

taken, while in Delhi, to contact gentlemen from the East Punjab
and Madhya Bharat States.

I have the honour to be.
Sir,
Your most obedient servant,
A. D. GORWALA.
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CHAPTER I
INTRODUCTORY

SINCE public administration is not merely a science that can be
expounded, but also and essentially, an art that is practised, public
welfare demands that from time to time an assessment should be
made of its practice and of the opinion about it of those for whose
benefit it is assumed to function. More than ever is this necessary
now in India, when new proposals are likely to impose upon the
machinery further responsibilifies. The questions then arise: Is the
administration fulfilling its existing duties adequately? Is it cap-
able of taking on the fresh burdens involved in development?

Before attempting to answer these questions, we must take into
account certain fundamental facts. Administrative machinery and
methods cannot be considered apart from those who use them. Bad
Government and good administration, for example, are at best a
temporary combination. The interplay between the two being
continuous and unremitting, the quality of the administration is
bound to be affected by that of thes Government. Government for
its part derives the main features of its strength or weakness from
the character of the people, their leaders and the nature of the
prevailing political set-up. Since administration has to be consi-
dered not merely as a machine but as the vital instrument through
which a democracy carries out its policies, its organic connection
for good or ill with the body politic in general and with the Ministry,
parties and Legislature in particular cannot be ignored. An enquiry

into administrative machinery and methods has necessarily to con-
sider these aspects.

The points that have to be kept in view in such an enquiry are

trends of deterioration if any, the causes underlying them, possible

short-term remedies to arrest further deterioration, and long-term
bu_t nonetheless urgent measures to fit the machinery better for

"@:lndertahki_n'g the basic tasks of administration and the expanded
responsibilities that follow from future development. The aspect of

deterioration, as revealed by the enquiry, is sp significant that it is

t eali
;:;M at some length. In dealing with it, it is taken for granted
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that the administrative machinery is to function within the frame-
work of the present Constitution, the country remaining a federal
democratic republic with autonomous States. It is also assumed
that in the political set-up there is a core of integrity and a will
to improve and that these are capable of being felt through the party
constituting the Government in power.

It need hardly be said that no criticism of individuals or parties
is intended. The good of the country is the common objective.
More than ever is it necessary at the present stage of our history
to build up sound traditions for the future, and it is from this point
of view that comments are made in the chapters that follow.

To some of these comments, especially such as concern them-
selves with the present condition of Government and administration,
it may be objected that there is much generalisation and little data;
in other words, that particulars are not mentioned and facts mar-
shalled in support of the conclusions drawn. The answer is simple.
Nothing is said which is not based on views elicited in confidence
during the enquiry from representative and responsible people. To
mention names, describe instances or quote statements is neither

necessary nor expedient.

It may be said against some of the suggestions made that they
partake of the nature of abstract maxims of morality rather tham
concrete recommendations for reform. It must be remembered that
morality in its wider sense is inherent in the nature of the problem.
There can consequently be no escape from discussion about it in the
attempt at solution. Nor is it correct to assume that moral consi-
derations must necessarily be abstract or recommendations dealing

with them necessarily vague.

A section of opinion holds that because of the degradation of moral
standards, more especially in the business and political worlds, ne
improvement in administration is possible and that consequently all
effort towards that object is futile. The natural tendency of the
optimist is to dismiss this view summarily, but it is held by some
men of intelligence and understanding and, if only for that reasom,
needs consideration. The question of moral deterioration is treated
at some length in subsequent chapters. Here it will suffice to say
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that quite a number of responsible people, ministers, legislators,
officials and non-officials, seemed genuinely anxious to establish on
sound foundations good government within this country. So long
as such men are to be found in appreciable numbers, there is no
reason for discouragement or for holding that we must inevitably,
though perhaps gradually and imperceptibly, slide down into the
pit of corruption and disorganisation.

It may perhaps appear superficially that a good deal of what
follows has not much connection with, or relevance for, planning
and development. Planning, however, can only proceed on sound
foundations. In a democracy there can be no successful planning
‘without a clean, efficient and impartial administration.



CHAPTER II
THE PROBLEM: NATURE AND APPROACH

THE degree of excellence in the functioning of the administrative
machine is not a matter of mathematical calculation; it can only
be judged from impressions and experience. The impressions of a
recent tour through the larger portion of the country, combined with
many years of official and non-official experience, lead to the con-
clusion that the machine, though sound in essentials and capable
after improvement of undertaking arduous tasks, even different in
kind and degree, is at the present moment run-down. The work
allotted to it has increased, the quality of its output has deteriorated.
The parts removed from it have, in many instances, been replaced
by those of inferior workmanship. The edge has been taken off
through strain and occasionally, Tough treatment, of many of those
that remain. The tenter too is new, often impatient and inefficient.
Co-ordination is frequently wanting. For reasons, some within and
many beyond the machine’s control, efficiency 1is undoubtedly
impaired. All in ail, there is considerable room for improvement.

There is also considerable public dissatisfaction with it. The
public often does not discriminate between Government and the
administrative machinery of Government. Accordingly, it is not
unusual for it to visit both on the Government and its machinery,
the anger engendered by the policies of Government as well as that
caused by the actions of Government servants. Economic conditions
are at the root of a very great deal of public discontent. The high
cost of living and the inability to get essentials, which have recently
culminated in both rural and urban areas in higher prices for food-
grains and acute scarcity of cloth, have embittered large sections
of the population very greatly. The gist of this, the most general
and the most important complaint against Government, is: Why
are adequate quantities of food and cloth not provided at reasonable
prices? Why are the prices of other essentials being allowed to be
pushed up? Has Government no time for this? Must it waste its

energy on useless things?
4



THE PROBLEM: NATURE AND APPROACH 5

This feeling is intensified by a fairly general belief in, the lack
of integrity of many of those in high pesition. Ministers, legislators,
officials—all fall within the ambit of this disapproval. There is a
tendency to believe the worst of everyone and there are not very
many against whom nothing at all is sajd. The lack of integrity
alleged takes many shapes. Pattonage, undue interference, actual
corruption—these are all different forms of the disease which large
sections of the embittered public believe has = infected the body
politic,’

Delay in the despatch of business contributes further to publie
dissatisfaction. The ordinary citizen gets very tired of having to
wait for an answer and he is apt to ascribe any undue delay to
the desire to obtain illicit gain on the part of the official or minister,
who will not come to a conclusion in regard to his particular matter.
A certain amount of dilatoriness is inherent in the system, but it
cannot be denied that a great deal of the dilatoriness so bitterly
complained against is due to those working the system rather than
to the system itself. When to delay is added, as often happens,
lack of personal touch, lack of explanation of policy and lack of
explanation of the reasons for refusing to take certain action, the
dissatisfaction is naturally greater. Members of the public are often
inclined to feel that from the puplic servant, minister as well as
Government official, they are not getting a fair deal. H’ence the
feeling of lack of confidence, which makes them’forget that quite
often they themselves have been attempting to obtain from Gov-
ernment. something which is not their right but which they‘ desire
for their own private benefit or in order to obtain an advantage
over sdmebody else. The disappointment of many sections of the
people is, of course, all the greater because they had been brought
up to think that all the ills of this country were due to the foreigner
T S o et e

matically follow.

Thjere is a belief firmly held in some quarters that what we are
suffering from today is not so much material poverty or intellectual
o ¢ iy e e iy

- uilding up of the
Clilaracter of the' human -material involved, Observers who hold this
View contend. that there ,has been a ‘grqét' dé;clin:e in éharacter
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generally in the recent past. For this, two reasons are urged.
India took part in the last war and while, for example, many millions
of the poor died in the Bengal Famine as a result of the scarcity that
followed the loss of Burma, some of her industrialists and business-
men acquired great riches during the war. Though many people
shared in the war-effort, for most it was not their war. The spirit
of self-sacrifice and high endeavour that comes from participation
in a war in defence of ideals was generally absent. Accordingly,
the material benefits that came from it not only affected detrimen-
tally the character of those who gained from it enormously in ways
legal and illegal, but reduced on the whole the moral calibre of many
others. Even some officials belonging to classes that had hitherto
been regarded as incorruptible found temptation too great to resist.
The example set by vast wealth acquired illegally without undue
difficulty and enjoyed freely without the least apprehension was a.
further factor responsible for the decline in character.

Secondly, the political movement, it is said, contributed to the
moral decline. The standard of conduct imposed By the leader of
the political movement was so high that the bulk of his followers
could not lift themselves up to it, with the result that their
acceptance of his doctrine was superficial. Moved by his personality
they became fired with emotion and followed his lead. Emotion.
however, is transitory, and, when it dies down, leaves its subject,
morally, exactly where he was before he felt it. It does not impose
upon him that deep discipline which permeating the mind, burns
Hence, with the success of the movement, in many
d nothing but the original
ally when enthroned 1in
in a number of instances,
n according to the tenets

lly inspired by his great

away all dross.
of its prominent followers there remaine

man: and the original man, more especi
power and endowed with moral phrases,
acted according to his nature rather tha
he had ostensibly accepted when emotiona

master.

There seems little doubt that greater moral discipline is a pre-
requisite for the advancement of the nation. This discipline must
permeate from the core to the essential parts. Emotion can never
be a substitute for discipline and at the present time- even that fire
is not burning very brightly. Plans, in any case, are unlikely to






