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BUREAUCRATIC ACCOMMODATION TO
CHANGE : A CASE STUDY OF PAKISTAN

Dr. Mustafa Chowdhuryx

Resistance to change is not only a property of
bureaucracies but can be found to some extent in
all organizations.! All organizations strive to
preserve their structures, and those who work in
them try to cling to ‘accustomed’ values and insti-
tutions for as long as they can. As Robert Lapiere
‘observes :

Bureaucracy, like other forms of organization,
discourages the emergence of changes from
within and resists the impact of changes from
without . . . . (it) does much to discourage the
emergence of innovative individuals, and even
more to retard the adoption of whatever inno-
vations do appear. ...The inherent tendency (is)
for any mature bureaucratic organization to
resist change from without, i.e. to be reluctant

- % Dr. Mustafa Chowdury did his Ph.D. from Canada in
Public Administration and is currently working as a
Lecturer in the Department of Political Science, Univer-
sity of Calabar, Calabar, Nigeria.

1. See Victor A. Thompson, Modern Organization (Alfred
A. Knopf : New Yerk, 1961); see also V. A. Thompson,”
Boreaucracy and Insovation,”” Administrative Sceince
Quarterly, Vol, 10, 1965; V. A. Thompson, ‘‘Administra-
tive Objectives for Development Admiaistration, ddminis-
trative Science Quarterly, Vol. 10, 1955 ; and Robert
‘Michels, Political Parties (N. Y. : The Free Press, 1962).
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to adapt itself to changed external conditions
or to adopt innovations that are available to it.?

The widely-held belief that bureaucracies neces-
sarily resist change is based on the assumption that
since such organizations are concerned with estal,.
lished procedures and continuity, any alteration in
these routines tends to be considered a unwar-
ranted disturbance. This identification with conven-
tions leads those who so identify to sanctify proce-
dure and therefore to resist change in them.
Michael Crozier contends that a bureaucratic system
resists change ‘“‘as long as it can; it moves only
when crises develops.”® According to him, crises is
a major basis of change in the bureaucratic organi-
zation, . .

The essential rhythm prevalent in bureaucracy
is, therefore, an alteration of long periods of stabi-
lity with very short periods of crises and change.
Most analysis of the bureaucratic phenemenon refer
only to periods of routine—but this is a partial
image, Crisis is a distinctive and necessary element
of the bureaucratic system. During crisis individual
initiative prevails and people eventually come to
depend on some strategic individualsarbitrary whim.

2. R.T. Lapiere, Social Change (N Y.: McGraw-Hill, 1965),
pp. 329, 409411 ; Sce aiso M. P, Smith, *Barriers to
Organizational Democracy”’, Administration and Society,
Vol. 8, pp. 275-375 ; Robert Presthus, The Organisational
Society (N.Y. : St. Martin’s Press, 1978), p. 253 ; A.
Etzioni, The Active Societry (N. Y. : Free Press, 1918):
M. Creziex, The Bureaucratic Phenomenon (University of
Chicage Press, 1564).

3. Crozier, op. cit., p. 196.
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Forgotton, strained dependence relationships re-
appear. Personal authority supersedes rules.

M. H. Halperin, agrees, pointing out that ““the
bureaucratic system is basically inert; it moves
only when pushed hard and persistently.® Robert
Merton makes a similar claim :

Adherence to the rules, originally conceived as
~a means becomes transformed into an end-in-
itself ; there occurs the familier process of
displacement of goals whereby “‘an instrumental
value becomes a terminal value.” Discipline,
readily interpreted as conformance with regula-
tions, whatever the situation, is seen not as
a measure designed for specific purposes but
becomes an immediate value in the life organi-
zation of the bureaucrat. This emphasis, result-
ing from the displacement of the original goals,
develops into rigidities and an inability to ad-
just readily. Formalism, even ritualism ensues
with an unchallenged insistence upon puneti-
lious adherence to formalized procedures....
Thus, the very elements which conduce toward
efficiency in general produce inefficiency in
specific instances.®

Implicit in all these arguments is the idea that
bureaucratic identifiaction with existing procedures
prevents affective operations and leads to rigidity.

4, Ibid., p. 195.

5. M. H. Halperin, Bureaucratic Politics and Foreign Policy
(Washington, D. C., 1974), p. 99.

6. R. K. Merton, Social Theory and Social Structure (Glience,
11, : Free Press, 1957), pp. 199-200 ; see also J. M, Pfiffaer
and Robert Presthus, op. cit., p 58.
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F. W. Riggs argues that in political systems where
representative institutions are weak, administrative
reforms cannot be carried out and bureaucracy
becomes inneffective and irresponsible.” More
specifically, administrative reforms, according to
Riggs, cannot be achieved without political reform
where the principles of ‘capacity’ and ‘equality’ can
be realized. In other words, a roughly equal
balance of the two is essential to the success of
administrative reforms.

Riggs has a contextual approach to administra-
tive reform in the sense that he takes ‘‘a compre-
hensive view of government as a system of interde-
pendent elements.”® This approach is based on
his conviction that the effectiveness of Government
hinges on “‘its ability to command the continuing
support and loyalty of its population.””® Riggs finds
a positive correlation between non-bureaucratic
participation in policy-making and administrative
effectiveness. He puts it this way :

If groups outside a bureaucracy exercise major
influence in controlling the actions of the
bureaucrats, the decisions of the bureaucrats
must be largely concerned with the implemen-
tation of terms set by the controlling groups,
i.e., with administrative functions. But if there
~are no such control groups..then the officials

7. F. W. Riggs. ‘“Administrative Reform aand Political Res-
ponsiveness”, in Harry Eckstein and Ted Robert Gurr (ed),
Sage Professional Papers in Comparative Politics, Vol. 1
(1970), pp. 561-608.

- 8, -Ibid., p. 567.

9. Ibid., p. 573.
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cannot devote themselves primarily to imple-
menting policies. ... If external groups control
a bureaucracy...then (the bureaucracy) can pro-
duce services and impose regulations with
relative effieiency and effectiveness.1

Regarding Pakistan Albert Gorvine has obser-
ved that administrative reform cannot be successful
if it is not associated with major social, political, or
economic reform which in effect ““cracks the power

structure” of the bureaucracy.!!’ He argues that
since administrators see administrative reforms
either as a means of enhancing their power or as
neutral with respect to their roles, reforms must be
introduced from outside the administration in the
form of ‘ancillary’ measures to major social, politi-
cal, or economic reforms. :

The purpose of this paper is to test the thesis
of those who hold that bureaucratic organizations
necessarily resist change,’® and to determine the
validity of Riggs’ proposition that administrative
reforms cannot be carried out in a bureaucratic
polity and that bureaucracy cannot be effective in a
- polity dominated by bureaucracy. Our analysis
will also test the validity of Gorvine’s observation

10. F.W. Riggs, ““Relearing an old Lessen : The Political
Context of Development Administration,” . Public Adminis-
tration Review, XXV (March, 1965), p. 76.

11. Albert Gorvine, **Administrative Reform : Function of
Political and Bconomic Change,” in Guthrie S. Birkhead
(ed.), Administrative Problems in Pakistan (Syracuse
University Press, 1966), p. 185 211.

12 See, for example, F, J. Roethlisberger and William J.
Dickkson, Management and the Worker (Combrige,
Mass: Harvard University Press, 1939,
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cited above, namely, that administrative reforms,
to be successful, must be preceded by social, politi-
cal, or economic reform.

Since 1947 various attempts have been made to
reorganize the structure of government and to
improve administrative procedures in Pakistan.
After assuming office in 1958. President Ayub ‘“made
a concious and well publicized effort to modernize
the social, economic and political life of the coun-
try”.3® Thirty-three commissions were set up to
study various issues like land redistribution, and
constitutional reforms, educational reforms, legal
provisions, and administrative reorganization. In
what follows we confine our discussion to certain
reforms which are of direct relevance to administra-
tion. In 1958, the government set up an Adminis-
trative Reoragnization Committee consisting of the
following career civil servants :

- G. Ahmed, H.Q.A., Chairman Planning

Commission
Members
A. R, Khan, CSP Secretary, Establishment
Division |
H. A. Majid, CSP Secretary, Ministry of
Finance
N. A. Faruqui, CSP Secretary, Ministry of
| Industries
M. Khurshid, CSP Secretary, Ministry of
' " Defence

13. Wayne Avyres Wilcox, Pakistan, The consolidation of a
Nation (N. Y. : Columbia University Press), p. 208,




Hamid Ali, CSP Ministry of Health and
’ Social Welfare

M. Ayub, SPK, CSP Director, Pakistan Indus-
trial Development Corpo-
ration

Secretary

S. S. Haider, Joint Secretary, Efficiency
and O. M. Wing, Estab-
lishment Division, Presi-
dent’s Secretariat.

Source : Administrative Reorganization Committee
Report, 1961

The Committee had the following terms of refe-
rence : ' :

To review the organizational structure, func-
tions and procedures of the Ministries, Depart-
ments and Subordinate Offices of the Govern-
ment of Pakistan, and to recommend improve-
ment for efficiency and expeditious disposal of
business in consonance with requirements of
economy.

To carry out a survey of the staff position of
the central government with a view to stren-
thening, retrenching or re-allocating the staff
wherever necessary.

To recommend measures for the establishment
of close liaison between the Central and Provin-
cial Government administrators, particularly
-in the field of development work.,
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To examine and co-ordinate the recommenda-
tions of the Committee to be set up by the
Provincial Governments with a view to ensuring

uniform approach to the problem of organisa-
tion of the Government Offices,14

The Committee studied the administrative
management of Pakistan for about three years and
submitted its report in 1961. With a view to
achieving efficiency, economy, and speedy disposal
of business, the Committee recommended certain
structural and procedural changes in the adminis-
trative system of Pakistan.

Perhaps the most important reform was the
introduction of a Section Officer System in the
Secretariat, which eliminated several layers of
subordinate staff and put a single officer in their
place. Fundamental changes were also introduced
into the system of financial control, budgeting and
accounting. Administrative Ministries were given
substantial power, and ‘the dilatory system of multi-
ple clearances prescribed for incurring expenditure
against appropriate funds was abolished.”?® Fur-
thermore, a system of financial advice was erected
which enabled other Ministries to have a larger
voice in financial planning.

The scop of -the Finance and Commerce Pool
(developed in prepartition India) was substantially
expanded through the creation of an Economic Pool
intended to include officers selected from outside

14. Pakistan 1958-59 (Karachi, 1939), p 11.
15. Governoment of Pakistan, The Repert of the Administrative
Reorganization Commitiee (Karachi, 1961), p. IV, .
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the CSP to serve the Ministry of Industries. In
effect, this increased the participation of officials
from other specialized services. The responsibility
of officers of the Foreign Service of Pkaistan were
increased as a result of a recommendation that
they would assume the commercial and public
relations functions performed by representative of
the Ministries of commerce and information.’®

The objectives of these reforms were many.
The Section Officers Scheme was introduced to
speed up the flow of files through the secretariat.
Another objective was to separate the policy func-
tion from ’the executive function. Policy functions
would be performed by the ministries and executive
functions by the departments ‘and subordinate
offices. The Secretary in charge of a ministry was
to have substantial administrative and financial
power. The heads of departments would also enjoy
administrative and financial powers within the
sphere of their responsibility.

The economic pool mentioned earlier attempted
to provide opportunities to officers from the finance
and custom services to move out of their specialized
positions. As a ministerial document stated: The
specialized and increasingly complex character of
the work of these Ministries and officers subordi-
nate to them makes it necessary that an expert
cadre should be built up to ensure a regular supply
to these ministries, of officers, who, apart from
having general administrative qualifications, should

16. Ibid, p. iv.
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have special knowledge and experience of the
working of the economic policies of the Govern-
ment.”’?

This Pool consisted of three categories of
class 1 officers : Class ‘A’ posts, Class ‘B’ posts, and
Class ‘C’ posts,. There were twenty posts in the
class ‘A’ category, thirty-five posts in each of
classes ‘B’ and ‘C’. The posts in the class ‘A’
category were reserved for secretaries, joint secre-
taries, and other officers of equivalent rank. Sixty
per cent of the posts were reserved for the members
of the CSP and forty per cent for members of the
Central Superior Services.

The critical point to be emphasized here is that
all recommendations of the Administrative Reorg-
anization Committee were implemented without any
resistance from CSP officers. My interviews with
CSP officers revealed that they endorsed the recom-
mendations of this committee because these recom-
mendations did not affect their interests. Indeed,
the power of CSP officers was. increased since a
certain percentage of posts in the Economic Pool
were reserved for them.

Although they are only illustrative, the follow-
ing quotes suggest the generally positive response of
CSP officers. One civil servant, now serving in the
Ministry of Finance in Bangladesh, maintained that:

The changes suggested by the Administrative
Reorganization Committee further increased

17, Ministry of Interier (Establishment Division) Resolution,
Constitution of the Ecosnomic Pool (Karachi, September
16, 1959),
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the power of the CSP. For example, one of
the objectives of the reform was to separate
the policy function from the executive function,
i.e., policy functions would be performed by
the ministries in which most of the top posts
were held by the members of the civil service
of Pakistan, and executive functions by the
departments and subordinate offices. The
civil servant’s role in policy making increased
substantially as a result of such a clear demar-
cation of functions.®

Anothor, now officer working in the Ministry of
Educationin Bangladesh, claimed that ‘“‘the Economic
Pool created as a result of the recommendations of
the committee did not stand in the way of the
CSP’s upward nobility since Class ‘A’ posts were
reserved (sixty per cent) for members of the Civil

service of Pakistan. It gave the CSP more access
to finance posts.”

That CSP’s influence over financial matters
increased substantially as a result of the committee’s
recommendations is evident from the fact that the
creation of the Economic Pool was opposed by non-
- CSP officials like the Comptroller and Auditor-
General, who exercised enormous financial powers
before the creation of the Economic Pool.1®

Other reforms were also carried out. In 1959,
a Provincial Administration Commission, again,
made up entirely of senior civil servants, was set

18. The statement is made by a eivil servant whem I interveiwed
19. See Albert Gorvine, op. cit., p. 196.
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up. The Commission was asked to suggest reforms
relating to the reorganisation of the bcundaries of
districts and divisions in both provinces (East and
West Pakistan), as well as on other matters which
would ensure efficiency in the provincial adminis-
tration. The following lines of reform were sug-
gested

The present independent and disconnected acti-
vities of Government in the field (in the divi-
sions and districts) have led to a situation
where there is urgent need of coordinating
governmental activities at district/divisional
level. This coordination ..should be secured
through District/Divisional Councils of which
the Deputy Commissioner/Commissioner will
be ex-officio chairman as is contemplated under
the Basic Democracies Order. To discharge
the essential role of coordinator, the District
Officer/Commisioner should become the captain
of acombined operations team of district, divi-
sional officers of various departments operating
within their respective jurisdiction.20

The Commission therefore sought to increase
the power of division and district heads, to whom
more power was to be delegated by the provincial
government : '

They (divisional and District Heads) should be

declared as the heads af administration within

their jurisdiction and this position should be
made known unambiguously to all departments.

20. Report of the Provincial Administration Commission, 1960,
p. 99.
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They should have the authority to call for a
report direct from any regional divisional or
district level officers (as the case may be) having
jurisdiction in their areas. The Commissioner will
in addition have the power to call for the relevant
files and papers.

It should be the responsibility of divisional/
district departmental officers to consult the commis-
sioner/District officer in all important matters
affecting the welfare of the people.

The Commissioner should have the power to
enquire the divisional or regional officer of any
department having jurisdiction in his Division to
enquire into the conduct of any of his subordinates
and to report the result of the enquires tohim
(Commissioner).

The Commissioner/District Magistrate should

exercise adequate control and supervision over the
working of the Police Department. ...2

These recommendations clearly indicate that
the powers of the Divisional/District heads, who
usually were the members of the civil service of
Pakistan, were substantially increased. Such dele-
gation of power to the Divisional/District heads
was also made with a view to enabling the
administration to undertake development activities
under the Basic Democracies Syestem. Once
again, all these recommendations were accept-
ed by ‘the government. Bureaucracy offered no

21( Ibid.. ppa 99'100.
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resistance to the changes suggested by the Commis-
sion ; rather they hailed the recommendations of
the Commission since they increased their power
and enhanced their status.

Additional reforms were also carried out.
During the Ayub regime, an attempt was made to
transform the bureaucracy from an agency of law
-and order into an instrument of socio-economic
development and modernisation.

The regime made economic development and
modernization its primary objective and sought to
bring about a fundamental change in the bureau-
cracy’s training and ethos. '

In 1960, an Administrative Training Council
was established to introduce an elaborate training
programme for officers of the central services. The
scheme submitted by the council envisaged syste-
matic training programmes for officers of the various
services.2? Various training institutions such as the
Administrative Staff College, the National Institutes
of Public Administration, Academies for Rural
Development, the Civil Service Academy at Lahore,
and the Secretariat Training Institute imparted
training to officers of the various services.?

One significant result of this training sche-
me was that it brought together for the first

22. Report of the Administrative Training Council, 1960,

23. For an analysis of the functions of the Administrative
Staff College, the National Institutes of Public Administra-
tion, the Civil Services Academy, and the Aacdemies for
Rural Development, se¢ Inayatullah (ed.), Bureaucracy and
Development in Pakistan (Peshawar, 1962).
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time men from various services like the CSP, the
Police, audit, and accounts, PCS (Provincial Civil
Services), education, and agriculture. This pro-
duced a collegial sensec among members of the
services, something which permitted them to work
together more closely in subsequent year. The
programme was also successful because it imparted
considerable information to officers of the various
services. They could now acquire knowledge in
fields like administration, economic development,
and constitutional development.

For example, the courses offered by the NIPA
(National Institute of Public Administration) inclu-
‘ded public administration, management process,
management analysis, human relations, personnel
administration, financial administration, social and
economic devclopment and its administrative
- requirements, structure and functions of govern-
ment in Pakistan, and the administrater and the
public interest. The courses offered by the Civil
Service Acamemy included public administration,
development economics, and Islamic Studies.

Once again, this training scheme, prepared by
the Administrative Training Council, met no resis-
tance from CSP officers because it increased the
power of the Establishment Division and its secre-
tary. Moreover, senior CSP officers were made
heads of the National Institute of Public Adminis-
tration, the Civil Service Academy, and the Admi-
nistrative Staff College, Since no change was made

24. See M. A. Chaudhari, The Civil Service in Pakistan
(Dacca ; NIPA, 1963), - : : ~
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in the organizational pattern for personnel adminis-
tration, the Civil Service Academy and the Public

Service Commission continued to be dominant by
CSP officers.

Besides these reforms, bureaucracy also accom-
modated other salient changes. With the consoli-
dation of West Pakistan into one unit in 1955 (integ-
rating four provinces into one), a vast administra-
tive reorganization also took place. The task of
eight secretaries serving respectively Punjab, Sind,
Baluchistan, Bahawalpur, and the North West
Frontier Province were integtated into one. A
number of services, provincial and state, were
thereafter consolidated, and recruitment procedures
were also changed.

Though the consolidation of West Pakistan into
one unit was essentially a political reform, it had a
tremendous impact on the administrative manage-
ment of the country.? Democracy accommodated
the necessary changes brought about by the consoli-
dation. It offered no resistance to these changes ;
rather, it supported such reorganization since its
power and status were enhanced by it. When asked
to express their opinion about the consolidation
of West Pakistan into one unit instead of the four
provinces which had existed up to 1955, all civil
servants expressed their support for the proposed
integrations. They further maintained that though
this was a political reform, it had no adverse effect
on ‘their status and power ; rather such consolida-

25. Willcox, op. cit., pp. 166-197,
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tions extended the authority of the civil servants
over the provinces.

The foregoing anmalysis has indicated clearly
that the recommendations of Administrative Re-
organisation Committee, Provincial Administration
Commission, and Administrative Training Council
were implemented without any resistance from the
CSP officers. It strongly suggests how capable
Pakistani bureaucracy in fact was when it came to
accommodating change.

One of the reasons why the bureaucratic elite
offered no resistance is that these recommendations
were consistent with the values of civil servants.
Those who recommended those change were mbstly
senior members of the Civil Service of Pakistan.
Consequently, they recommended changes which
would be acceptable to the members of civil service.
Since President Ayub depended on the burerucracy
to achieve his objectives of socio-economic develop-
ment and modernization, he did not want to antago-
nize it. ‘

All these reforms enhanced the power and
status of the bureaucracy. Even political reforms
like the consolidation of West Pakistan into one
unit and the introduction of Basic Democracy
System (to be discussed later), which brought about
fundamental changes in the administrative system,
did not challenge the status and power of the
bureaucracy. Even economic reforms like the deve-
lopment of an effective national planning system,
and the use of public corporations for development
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purposes, increased the power of the bureaucracy.
Whatever reforms were undertaken in Pakistan,
none dare to attack bureaucracy’s privileged position.

Therefore, Albert Gorvine’s conclusion to the
effect that administrative reform, to be successful,
must be preceded by social, political or economic
reform, does not scem to be true, at least in the
case under review here.. The reforms we _have
looked at were implemented by the bureaucracy,
who perceived no threat to its status and power.
It must be emphasized once again that none of the
reforms, whether social, political, or economic,
affected the privileged position of the bureaucracy.

We now turn to an analysis of the role played
by bureaucracy in the functioning of the Basic
Democracies System. This should show the extent
to which Ayub was dependent on the bureaucracy
to achieve his political and socio-economic objec-
tive. It should also demonstrate the extent to
which the Pakistani bureaucracy was effective in
carrying out the regime’s policies.

Basic Democracies System

On October 27, 1959, President Ayub promul-
gated the Basic Democracies Order providing for the
creation of a five tiered structure,?® which consisted

26. Basic Democracies, District Administration and Development
(Peshawar : PARD, 1963) : Government of West Pakistan,
A Handbook on the Law of Basic Democracies (Lahore,
1962) ; see also Elliett L. Tepper, *‘Changing Patterns of
Administration in rural East Pakistan,” South Asia Service,
Occassional Paper no. 5, Asian Studies Centre, Michigan
State University ; Elliet L. Tepper *“The Administration of

Conintued
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of a union council, thana council (Tehsil in West
Pakistan), district council, divisional council,
and a development advisery council (abolished in
1962). Reason for the introduction of the Basic
Democracies System inciuded “‘the need to accele-
rate rural development, import social welfare facili-
ties, and create a new politically conscious class
of leaders with administrative skills capable of
the rural population,”%

Initially, each province was divided into 40,000
electoral units. The number of clectoral units was
subsequently increased to 120,000, 60 000 for each
province. Each electoral unit would elect from
among themselves an elector who must be at least
25 years of age. The electors of all electoral units
would collectively constitute the Electoral College
of Pakistan. The latter would elect the president
and the members of the National and Provincial
Assemblies. After performing this political func- -
tion, the members of the Electoral College would
be converted into members of the union councils in
the rural areas.

Conintued

Rural Reform :  Structural Constraints and Political Di-
lemmas,” in Robert D. Steveus, Hamza Alavi, and Peter
J. Bertocci (ed.), Rural Development in Bangladesh and
Pakistan (The University Press of Hawaii, 1976) ;) A.T. R.
Rehman, Basic Democracies at the Grass Roots (Comila ;

- PARD, 1952).

27. Lawrence Ziring, The Ayub Khan Era: Politicsin Pakis-
tan, 1958-69 (Syracuse University Press, 1971), p. 18, '
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Table 1. Basic Democracy Structure, 1965

Divisional Council (Total number 16)
Chairman : Commissioner ;
Members : balf or more elected, remainder officials

District Council
Chairman : Deputy Commissioner
Members @ half or more elected, remainder officials

| |
In Rural Areas } | In Urban Areas
N
Tehsil or Thana Council Cantonment Board  Municipal
Chairman ;: Subdivisional Committee
Officer Chairman : official Chairman
Members ; half or more Official
chairman of = Members: half chair« Members :
uvnion councils, men of union comit- half Chaimau
remainder tee, balf officials of union com-
officials mittees, half
| | officials
| [
Union Council or Town Commitee Union Committee
Chairman : elected Chairman : elected
Membeis : 10 to 15 elected Melmbcrs: elected
Wards

Source : Lawrence Ziring, “The Administration of Basic Democ-
races,”’ in Birkhead (ed.), Administrative Prablem in
Pakistan, p. 32,
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The Basic Democracies System created a histo-
rical administrative structure for legal government,
Essentially, a four-tiered system, the lowest tier
was composed of the union councils in rural areas
and the union and town committees in urban areas.
The chairman of the union council was elected by
the members of the union councils from amongst
themselves. The second tier was the thana council
in East Pakistan and Tehsil in West Pakistan. A
Thana council consisted of the chairman of the
union councils and town committees, if any, and a
number of official members, as determined by the
commissioner. The sub-divisional officer appointed
the official members while remaining as chairman
of the thana council.

The district council above the thana/tehsil was
the most important tier in the Basic Democracies
System. It consisted of officials and elected mem-
bers as determined by the government. But
the total of elected members could not be less than
the total number of official members. Elected mem-
bers of the districy council were designated by the
chairman of the union councils and town commit-
tees within the district. Official members were
appointed by the commissioner. The Deputy Com-
missioner (usually a CSP officer) was chairman of
the district council and chief executive of the coun-
cil. Elected members, however, failed to act inde-
pendently because of the presence of the deputy
conimissioner and other official members.

The divisional council was the topmost tier of
the system. Elected members of the district coun-
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cil in turn elected the members of the divisional
council. Before promulgation of the 1962 consti-
tution, half the members were appointed officials,
and half were not. The Commissioner was the
presiding officer. The council was really a coordi-
nating body, meshing the activities of all local coun-
cils and municipal bodies within the division, It
also recommended certain development schemes to

the government.

This discussion suggests that different tiers of
the system were interdependent, and that higher
civil servants like the subdivisional officer, the
deputy commissioner, and the commissioner were
the key individuals enpowered to superwise the acti-
vities of its different tiers. Civil servants continued
to dominate these institutions as chairman of the
thana/tehsil, district and divisional council,

We will now consider the role played by the
Bassic Democracies System. One of its functions
was to undertake development activities, but a
shortage of funds made this key task virtually im-
possible. Though the Basic Democracies System
had taxing powers, the villagers had no way of
paying the taxes.® Moreover, government grants
to the union councils were not sufficient to under-
write development activities.

- In 1961-62, compared with a province-wi‘de;
current budget of . approximately 36 million dollars,
the resources commanded by the Basic Democracies

28. Lawrence Ziring, “*The Administration of Basnc Democ-
racies,” in Birkhead, (ed.), op. cit., p. 45.
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was only .., approximately 16 million dollars. Of
this about one-third was required for current ope-
rations, leaving less than ... twenty-one cents U.S,
per capita for development. While the Basic Demo-
cracies made a brave effort and supplemented their
limited resources with voluntary assistance, it is not
surprising that the villager should have found it
difficult to see any improvement.?

The Second Five Year Plan, scheduled to begin
in 1960, provided the government with an oppor-
tunity to formulate strategies of economic develop-
ment. Since available resources were not sufficient
to insure development activities, the government
had to adopt a strategy which called for an expanded
programme of United States Public Law 480 assis-
tance.3

With this assistance, the government introdﬁc—
ed Rural Works programmes,® first as an experi-
ment in 1961 by the Comila Academy then as a pro-
vince-vide scheme in 1962-63. The economic objec-
tives of the programme included the following :

1. to provide larger employment, by creating
work opportunities in the rural areas on
local projects not requiring large capital

29, Ibd., p. 26.

30. Government of Pakistan, Planning Commission, Use of
f;;;);nces Provided by Expanded P. L. 480 Aid (Karachi,

31. For detailed analysis of the Rural Works Programme in
East Pakistan, see John Woodward Thomas, ““The Rural
Public Works Programme and East Pakistan’s Develo-
pment,” (Ph. D. Thesis, Harvard University Press, 1968).
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ihvestment, the benefits of which can be
easily recognized by the workers. ...
2. to create an infra-structure such as roads,

bridges, irrigation channels, and the like in
the rural areas, and

3. to raise additional financial and manpower
resources for the implementation of local
projects, through taxation or voluntary
labour.?2

The rural Works Programme undertaken by the
Basic Democracies System achieved considerable suc-
cess. A large number of roads, bridges, canals,
embankments, community and training centres were
constructed or repaired in East Pakistan.?® Table 2
shows the physical achievements of the works prog-
ramme also realized success.®* About 1600 projects
were undertaken in 1963-64. Table 3 shows the allo-
cation of resources in works programme. Respond-
ing to these successes President Ayub observed in
1963, “You would be surprised how much happiness
it (the Rural Works Programme in East Pakistan)
has given to the people of East Pakistan...and how
much they really feel thankful to the government. ...
Wherever you go you get the spontaneous word

32. Pakistan Planning Comumission, Final Evaluation of the
~ Second Five Year Plan, p. 129. S

33, See A. H. Khan, “The Public Works Programme and A
Developmental Proposal for East Pakistan,” in PARD, A4n
Evaluation of the Rural Works Programme in East Pakistan:
also see Walter P. Falcon and G. F. Papanek (ed ), Deve-
lopment Policy [1--The Pakistan Experience Harvard Uni-

" versity Press, 1971).

34, 8. J. Burki **West Pakistan’s Rural Works Programme : A
Study in Political and Administrative Response,” Middle
East Journal vol. 123, 1969,
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Table 2.  Physical achievements of works programme

in East Pakistan

Items of Work ~ 1962-63 1963-64 1964-65 196566 1966-67

Kutcha roads 20,929 27,553 28,410 . 17,848 16,678
(miles)

Pucca roads 48 4,928 1,080 742 446
{(miles)

Bridges and 7,428 103,788 300,415 8,585 20,565

culverts (nos)

Drainage and

canals (miles) 920 1,248 5,357 953 1,562

Embankmenté
(miles) 258 1,842 3,654 1,560 1,560

Union commu-

nity centres 2,307 1,742 586

Coastal com-

munity centres 79 22

Thana training

and develop-

ment centres 244 . 230 225

Source :  Jahan, op. cit. p. 213.

Table 3. Allocation of resources in works programme

(million rupees)

Year East Pakistan West PaPistan
1962-1963 100.00 100.00
1963-64 200 00 100 00
1964-65 150 00 17.70
1965-66 100.55 §7.70
1966-67 121.08 17.60

Source : Jahan, op. cit. p. 212.
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thanks from' even the ordinary villager. ... We are
going to continue the system.””3s

In support of Ayubs’s enthusiasm the govern-

ment released the following figures.

Comparative study of the physical achievements
of the Works programme during 1962-63 and
1963-64 reveals that larger percentages of allo-
cations was devoted in 1963-64 to complex ...
~works. ... The Municipal Committees and Town
Committees built 363 culverts and bridges,
28,250 miles of pucca (hard top) roads and 163
drains and canals in 1963-64 ; the correspond-
ing figure for 1962-63 were 112 bridges and cul-
verts, 336 miles of roads and 84 miles of drains
and canals. Of 27,818 miles of roads built
during 1963-64 in rural areas 487 miles were
pucca construction as against 20,926 miles of
roads during 1962-63. ... 856 miles of embank-
ments were raised or repared and 1,315 miles
of canals were excavated or reaxcavated during
1963-64 as against 248 miles of embankments
and 902 miles of canals during 1962-63.38

Though there is considerable skepticism about

the reliability of official statistics on the perfor-
mance of the Rural Works Programme,® it is beyond

35,

36.
37.

Government of East Pakistan, 4 Retrospect on Basic Demo-
cracies in East Pakistan (Dacca, East Pakistan Government

Press, 1965). p 7.

Quoted in Lawrence Ziring, The Ayud Khan Era (Syracuse
Uaniversity Press, 1971), p. 154,

See Rahman, Scbhan Basic Democracies Works Programme
and Rural Development in East Pakistan (Dacca : Bureau of
Economic Research, University of Dacca, 1968).
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dispute that the Works Programme achieved consi-
derable success in developing a rural infrastrac-
ture.3® Our main question is this : What role was
played by civil servants in carrying out the Rural
Works Programme ? The evidence suggests that
they were an essential part of its success, again pro-
viding empirical evidence of bureaucracy’s capacity
to implement change when change is consistent with
its own interests.

The three major activities of the Works Prog-
ramme, planning, approval and execution, will now
be discussed.

Planning

The development schemes of Thana and union
~councils were prepared in a meeting of unit mem-
bers, who decided what problem were to be solved
first. They were responsible for tackling the various
problems of the union council. The next step was a
meeting by the union council where the proposals
for the year under the Works Programme were fina-
lised. These proposals were nothing less than the
schemes for development themselves, which were
thereafter transmitted to the Thana Approving
Authority, a committee of the Thana Council. The
function of the Thana Council was to discuss all
the schemes recommended by union councils and to
assign priorities for their execution. Such priorities
were determind according to instructions given by
the government. First, priority was given to mainte-

38, See Pexformance Report on  Rural Wor!cs Programme,
1965-66 (Government of East Pakistan, Basic Democracies
and Local Government, 1967).
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tenance schemes, second, to the incomplete schemes
from previous years. Local councils were required
to set apart 25 per cent of their budget for mainte-
nance of schemes under the Works Programme.

Approval

The next stage was to get approval of the sche-
mes selected by the sponsoring councils, Thana or
Union. The chairman of the Thana Council approv-
ed the schemes in a meeting of members of th.
Thana Council. The Circle Officer, subordinate to
the sub-divisional officer, acted as the secretary.s?
The Thana Council’s chairman was the sub-divisional
officer who was usually a member of the civil service
of Pakistan. The approving authority for the Tha-
na Council at the district level consisted of the
Deputy Commissioner as chairman, the assistant
director, Basic Democracies, the secretary and engi-
neers of Construction and Building, and Water and
Power Development Authority, plus a few other
members. The approving authority for District
Council and Municipal Committee consisted of the
Secretary, the Basic Democracies Department, the
Deputy Secretary, the Works Programme, the Chief
Engineer, Public Health Engineering, and the Depu-
ty Secretary of the Basic Democracies Department.

- What emerge from the foregoing is that civil
servants were the key individuals who alone had enough
power to approve or disapprove the schemes submitted

39. See ibid.
40. For an eleborate analysis of the role of circle officer, see
%23) Anisuzzaman, The Circle Officer (Dacca: NIPA,
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by local councils. Without the cooperation of these
eivil servants, the schemes of the Thana and Union
Councils could not have been carried out.
Execution
The final step is to execute the approved pro-

jects. The unit committee which acted as the pro-
ject committee was responsible for the implemen-
tation of schemes. The chairman of the project
committee received necessary funds from the Circle
Officer (a non-CSP officer). He was responsible to
the S.D.O. (sub-divisioual Officer, usually a CSP
officer) for his activities, The work of the project
committee was supervised by the circle officer and
his staff, and by the sub-divisional officer and
other officers of the Basic Democracies Depart-
ment under the general guidance of the Deputy
Commissioner, who was ultimately responsible for
the successful implementation of the Works Prog-
ramme within his jurisdiction.

- His role was summarized in the following way
by a former member of the civil service of Pakistan :

The D.C. (head of a district) is involved in the
development process at various stages. He
stimulates project preparation before his help
is sought in the actual preparation of a scheme.
He is an agent for articulating the views of the
common man, that he functions as a catalyst.
Whether an irrigation project or a road prog-
ramme, a programme for agricultural extension
service or one for use of pumps and fertilizers,
a dairy scheme or one for establishment of a
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telephone network, a post office programme or
dredging and river port project, a scheme for
expansion of educational facilities or a public
health scheme or for that matter even a scheme
for a processing plant ; in most cases the re-
quirement of an area is generally impressed
upon by the D.C,, at times he stimulates public
awareness of the necessaity for the programme.
In this way he contributes to the planing pro-
cess at the stage of preparation of the plan-
framed. In the preparation of the actual sche-
mes, his role is no less significant. Being in the
- picture of the overall situation of the area under
his jurisdiction and being the kingpin of admi-
nistration, in the district, he has to ensure that
schemes envisaged in the planframe are, indeed,
prepared in time.

In project administration, the responsibilities
of the D.C. (Deputy Commissioner, head of a
district) are multifarious. Securing cooperation
from the members of the public and stimulating
interest in a project among them is the primary
and the most difficult job in this area. The
example of the planning programme is enough
to bring out the pathos of the problem. ... There
is the watch-dog responsibility. A scheme has
to keep to the schedule of work, its qualitative
as well as quantitative achievement has to be
up to the standard. ... Last but not the least
is the responsibility to provide basic facilities
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to ptojects and remove bottleneck as they deve-
lop during the process of implementation.4

Civil servants who were interviewed were asked

the following question: What was your attitude
toward the rural works programme undertaken by
President Ayub ? All 50 higher civil servants whom

I

interviewed indicated a positive attitude, one

CSP officer, now serving in the Ministry of Educa-
tion, maintained : :

We have always been conscious of the fact that
the civil servants should play an important role
in stimulating economic growth and initiating
social change. Such a need was felt because
of the absence of private elites able and willing
to undertake developmental activities, When
President Ayub introduced his rural works prog-
ramme under the Basic Democracies System,
we supported the programme since it would
contribute to national economic development,

Another civil servant observed that :

It is the responsibility of the civil servant to
implement the policies formulated by top poli-
tical leaders. Since the civil servants were
entrusted with the task of undertaking rural
works programme, they naturally carried out
this programme.

41,

A. M. A. Mubhith, C S P., The Deputy Commissioner in East
Pakisian (NIPA: Dacca, 19063), pp. 59-60} also see
A. M. A Mnuhith, C.S.P., “Political and Admistrative Rules
in East Pakistan’s Districts,” Pacific Affairs, 40, 1967,
pp. 279-293 3 Abunasar Shamsui Haqae, *District Adminis-
tration in East Pakistan : Its Classical Form and the Emer-
ging Pattern," Administrative Science Review, no. 4, 1970,
pp. 21-48.
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He further maintained that ‘“the introduction
of the rural works programme under the
Basic Democracies System gave the civil
servants an opportunity to act as an agent of
secio-economic change.”

One of the reasons for the positive attitude of
the CSP officers is that the system of Basic Democ-
racies increased their power. We have seen how
members of the civil service of Pakistan worked as
heads of divisions and districts, and how they super-
vised and coordinated the activities of the different
tiers of the Basic Democracies System. In sum,
they controlled the functioning of local bodies.
The deputy commissioners were authorised to receive
funds from the government and to distribute these
funds to the various coucils in the districts. By
controlling funds and by acting as head of the civil
administration, and as the ‘controlling authority’
of all the local councils in his area, the deputy com-
missioner easily influenced the decisions of the
Basic Democracies institutions.

The forgoing analysis suggests that members
of the civil service of Pakistan supported the rural
Works Programme undertaken by the Basic Democ-
raceis institutions because they had ‘controlling
power’ over the local bodies. Unlike the organiza-
tional and personnel charges reviewed earlier, the
system of Basic Democracies increased the power
of the CSP. As Burki observes :

By being the undisputed leaders of the local
communities, the civil servants commanded
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authority not as the agents of a law and order
administration, but as the representatives of
an avowed welfare state. And with the laun-
ching of the massive Rural Works Programme
in 1962, aimed at developing the rural areas by
further activating the local councils, the CSP
divisional and district administrators obtained

a new lever of power : control over develop-

ment funds.

The conclusion to be drawn from the evidence
presented here is that bureaucracy is indeed capable
of accommodating change within its own sphere,
and that it can even act as an agent of social change.
Our analysis of the reports of Administrative Re-
organization Committee, Provincial Administration
Commission, Administrative Training Council, has
shown that bureaucracy accommodated necessary
changes suggested by these commissions. Further-
more, without the support and coo-operation of the -
civil servants, the functioning of local bodies would
not have been possible.

Therefore, our findings challenge the common
thesis who hold that bureaucratic organizations
necessarily resist change. Our analysis has also
shown that bureaucracy accommodates the necess-
ary changes if these do not effect the privileged
position of the bureaucracy. Our findings also chal-
lenge Riggs’ argument that in an unbalanced polity
bureaucracy cannot be effective in undertakig deve-
lopment programmes. Therefore, it may be con-
cluded on the basis of the Pakistani experience that
bureaucracy is clearly capable of accommodating
change,





