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CHAPTER ONE

INTRODUCTION

Inefficiency, cdelay and wastace are part of the folklore
of cdevelopment administration. This situation 1is contrasted with
an 1dealised notion of efficiency and eccnomy in public admini-
stration and the maladies are cenerally conceived 1in terms of
deficiencies in the organisation of the Covernment. In Pangladesh
also, a nurmber of administrative reform/reorganicsation cormlittees

were set ur in tlhe past with the overall aim of irproving effi-
ciencv in administration and their terms of referernce were res-

tricted to structural issues mostly.l

METHCDOIL.OGICAL ISSUES

Conceivino administrative maladies as lack of efficiency
is a gross overqeneralisation and rencers diaanosis of specific
causes for specific tvpes of maladies virtually impossible. Lon¢

tire back Christopher Hood hacd briefly dealt with the manv

F

Terms of reference of the three imrortant Ccrmmittees for
adrinistrative irproverents constituted at different times
after the liberation of Banalacdesh may be seen in Report

of the Administrative and Services Reorcanisaticn Comritteec.
Part 1I. The Pcrinistratior. Dhaka:Governrent of the People's
Republic of Bancladesh,1973; The Pay anc fServices Cormrission
Report. Dhaka : Government of the People s Fepublic cf Banc-
Gesh,1977 ancd Feport of the Committee for 2clministrative
Peorcanisation/Reforrw. [haka : Government of the Feople's
Revublic of Banglacesh, 1984.




dimensions of administrative inefflclenc1es.2 He classified adri-
nistrative dysfunctions in terms of their basic nacture and oricin.
Some administrative problems emerge on the scene as dilemras;
there are others which are eéxternally generated; while a further
category of dysfunctions can be explained in terms of internally
generated factors. Unless the nature of adrinistrative dysfunctions
are clearly identified and understood, the suggested remedies will
merely tinker with the symptoms rather than the causes or adminis-

trative answers will be sought to non-administrative problems.

Linking administrative malfunctioning with lack of efficiency
creates the further necessity of an explanation of the term effi-
ciency in the context of public adrinistration. What is the defi-
nition of the term administrative efficiency ? Is 1t the same as
economic efficiency ? If not, what are 1ts attraibutes and measures?
Jhat.types of administrative operations are amenable to a test
of efficiency and what types are not ? Without these clarifications
and delineations, studies on administrative efficiency will lack
the focus and the sharpness needed for the operationalisation of

the suggested remedies.

If conceptualisation of administrative raladies as lack of
efficiency is an over-generalisation,seeking their reredies in
structural terms only 1is egually restraictive and partial. Delay

as a bureaucratic phenomenon has innumerable sources of 1ts

2. Christopher Hood, "Administrative Diseases : Sore Types of
Disfunctionality ain Administration," Public Admlnlstratlog
(Winter 1974): 439-454,

(>



occurrence,though 1t 1s primarily manifested in organisational
outcomes,

Administration does not operate in a vacuum : 1t operates
through a cluster of organisations with upward and downward laink-
ages. Governmental system 1s a functionally differentiated sub-
system of a larger social system. Similarly, various units of
governmental system also perform differentiated functional roles
but are related to each other for the achievement of overall
purposes of the state. The larger system thus constitutes the
environment for a particular organisation in which 1t operates.
The mode of operation of a particular sub-system 1s ainfluenced
by 1ts task environment. The question of efficiency of a systenm
3s,therefore, not lirited within the confines ot 1ts own domain
but necessarily extends far beyond.3

The structure and processes of an organisational systemr can
be further clarified through the three subsystems in the structure
of every organisation elaborated by Pasons.4 Every organisation
consists of a technical,a managerial and an institutional sub-
system. The first sub-system provides the basic frarework through
which organisational activities are carried out. These activities
contribute directly to the achievement of organisational goal.In
the case of a Governmental unit,the function of the technical

sub-system will be,for example,processing and interpretang

information for decision-making. The managerial sub-system 1s

3. Talcott Parsons, '"A Sociological Approach to the Theory of
Organisations'" in Talcott Parsons, Structure and Process 1in
Modern Societies. Glencoe,ll:The Free Press, 1864.

4, Ibaid, p 65.




responsible for administering the maintenance functions of the

organisation and mediating between the technical sub-system and

1ts task environment for procuring the necessary ainputs and deli-

vering the processed outputs. The institutional subsystem has
the difficult task of engendering enduring values for the sur-
vival of the system by seeking support from and adjustment with

the larger environment.

Structure 1is the anatomy of a system; 1t 1s infused with
life through the process. An organisation is not an agglomeration
rules and procedures : in the last analysis, 1t 1s run by people.

It needs a kind of people who have the capacity, the willingness

and the environment to pursue the needed activities for the
achievement of the organisational goals. None of the three fac-
tors 1s given in an organisation nor can 1t be taken for granted.
Tge sare conditionalities apply to all sub-systems and at all
levels. Structure 1s the bhasic starting-point but 1t cannot pro-

vide the final answer to all organisational 1lls.

Ti.re 1s a reductionist tendency to explain oraanisational
1lls in structural terrs. However, such an atterpt should follow
a well-articulated concertual framework that will clearly aiden-
tify the relevant factors for explaining a particular phenome-
non. Once the broad framework is given, the scope and limraita-
tions of focusing on a set of variables become clear. Structural

mocifications can indeed lead to vast administrative imrprovements

(w



but these must be cast within a framework for underscoring
their relevance towards the purported outcome of the suggested

nrodifications.

PAST REFORM EFFORTS

AND TEEIR LIMITATIONS

The concern for increasing administrative efficiency has
occupied the attention of all successive Governments 1n Bangla-
desh. Indeed, a few revolutionary steps have also been taken
towards that end. The creation of a unified civil service with
30 sub-cadres and the introduction of the Upazila system are
two such noteworthy examples. Unfortunately, under the shadow
of these major initiatives looms large the many details of admri-
nistration that remain neglected. These details are either taken

for granted or are not made part of the reform analysais.

Previous works on administrative reform are found to suffer
from a number of major limritations. The first liritation relates
to their failure to develop an appropriate frame of analysais.
Their terms of reference are restricted to structural 1ssues gen-
erally. If the target is structural improvement, there has to be
an overall analysis of all the factors bearing on efficiency.The
frame will then provide guidance as to what irprovements can be
expected through structural mwodificatiocns and what else will need

to be done for achieving the best results. Without this analysas,



the recemmendations are liable to be looked upon as either too
general or too narrow depending on the rerspective of tbhe concerned people.

As a conseqguence of the 1ndeterminate scope of previous
works, the focus has always been on big 1ssues at macro level.
There has been over-concentration on such 1ssues as the structure
of the service, organisation of Government and organisation of
field administration. There has been an implict assumption that
Oorganlsa .ons are structurally determined , self-contained and

organic and structural improvements at the macro level will have

its 1mpact at other levels of the organisation.

The second limitation 1s a general lack of attention towards
clarifying the notion of efficiency so far as 1t relates to public
administration. Somre description of the correlates of the term
efficiency, 1f not i1ts precise definition, 1s essential to any
study of efficiency 1in public administration.The term 1s used
in a ritualistic and stereotyped fashion without taking the
trouble to explicate its attributes and implications for public
admlnlstratlon.5 There 1s a tendency to measure the performance
of public administration by using the criteria of business effici-

ency. However, the notion that public administration 1s fundamen-

tally different from business administration has also been

5. Attention 1s drawn to the following recommendation made 1in
the Report of the Administrative and Services Reorganisation
Committee, op cit.: "Keeping 1n view the cultural orientation

and traditional values, the basic pPrinciples of administrative
efficiency and economy should be applied to the exi1stang
system." (p 253). Nowhere 1n the Report,however, the terms
'economy' and ‘efficiency' are defined,



gaining more acceptance now than at any other time before. Accep-
tance of that notior will call for very different set of criteria
tor measuraing efficiency of certain kind of public organisations.
What craterion should apply to what kinds of public organisation
1s a matter of coherent and logical analysis and cannot be left
to the wish or whim of concerned individuals. Elucidation of

that notion 1s also crucial towards defining the scope of admi-
nistrative reforms.

Yet another limitation of these studies 1s the excessive
reliance on personal intuition and judgement of the Committee
members and on opinions sought from the so-called concerned
members of the public. Stories of maladministration do 1indeed
make up a popular 1image of the failures of administration but
these cannot tell us 1n precise terms as to what are the processes
that give rise to such phenomenon as delay and wastage. The outcome
of these Committee work is a set of conclusions which are at best
inferences and in no way should be labelled as explanations. An
investigation of the purported administrative maladies will require
empirical data to verify the many stories of maladministration,
augmented further by suitable case studies. Without these rein-
forcements,there are dangers that broad policy changes may be
suggested without any serious consideration of internal adminis-
trative functioning. In such cases, reform takes the form of
tokenism where minor alterations are made in such a way that

little or nothaing 1s achieved in the end.



OBJECTIVE AND SCOPE
OF THE STUDY

"e are conscious that a large measure of the above mentioned
limitations may be part of the contrivances emanating from what
1s called the "politics of administrative reform.” It 1s,however,
possible to achieve some success with genuine reform efforts 1f
an eye 1s kept on their implementability. There 1s evidence that
well-diagnosed administrative problems have been successfully
resolved by incremental doses of improvements initiated by parti-
cipants themselves.6 Chances of success of reforms for increasing
administrative efficiency are great when they relate to structure

of organisations and modifications can be made without seriously

affecting the power relationships of the various part.cipants.

Reform attempts on a grand scale involving the entire govern-
mental system affect too many interests and engender insurmount-
able opposition. For these reasons, it 1s imperative that studies
on 1increasing administrative efficiency develop a frame of analy-
sis that will clearly specify the unit of analysis, the nature
of the problem to be studied and the various structures and pro-

cesses that relate them within the uniti and outsade. This frame

6. Instances of this type of administrative improvement may
be seen 1n Malaysian Administrative Modernization Unit, One-
stop Bi1ll Payment Centres.Kualalumpur : Asian and Pacific
Development Centre(APDC),1967; Civil Service Institute,
Singapore, Work Improvement Teams.Kualalumwpur : APDC,1987
and Office of the Civil Service Commission, Thailand, Sara-
kham Development Project. Kualalumpur: APDC,1687.




«<

then provides an i1ndication as to what kind of interventions can
be 1nitiated that are within the capacity of the system to ven-
ture and what are the others that need to be handled through

the political process.

THe present study owes 1ts origin to a belief 1n the effi-
cacy of incremental reform. There 1s a continuing criticism
against delay caused 1n the Bangladesh Secretariat 1in the dispo-
sal of 1ts business. The perceived delay not only affects the
viability of the Secretariat as a mechanism for decision-making
but also sets 1n motion an adverse chain reaction 1n the entire
governmental system leading to poor performance of public admi-
nistration. The present study seeks to understand the causes of
delay ain the disposal of public business by concentrating on

the Bangladesh Secretariat as 1ts unit of analysis.

The Bangladesh Secretariat is part of the governmental
system with higher and lower subsystems above and below 1t. It
has many backward and forward linkages. Structurally,delay may
have many causes of occurrence at any of the sub-system level
having ramifications for other sub-systems. Some of these causes
w1ll be internal to the system while others will be external

over which the Secretariat has little or no conirol.

Beyond structures are the many intangible variables conve-
niently labelled by some as processes. These are the determinants

of behaviour c¢f pecple whe run the organaisations. A sound
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organisational structure will be meaningless 1f the organisation

members are not motivated to
Lo work, what kind of people

organisation,how should they

perform well. What motivates people
are required for specific types of

be oriented towards the goal of the

organisation and what should be the strategy of an organisation
to obtain continuous support from its environment are all very
important factors bearing on its performance. A comprehensive

study of delay has to contend with all these factors.

It 1s, however, argued in this study that 1t 1s neither
possible nor desirable to measure performance of all kinds of
governmental operations by the criterion of efficiency as con-
ventionally understood. For a large part of governmental activi-
ties such an atterpt will not only be futile but counterproduc-
tive. Judgement about much of what happens in the institutional
and technical sub-systemrs of an organisation 1s a matter of
perception of the general public. However, such a perception
1s heavily influenced by what people sece happening ain the mana-
gerial sub-system. It 1s at this level that people's demands
are processed and delivered and delay in delivering the goods
and services have implications not only for their expected good

li1fe but even for their survival.

In the Bangladesh Secretariat, the managerial sub-system
1s geared towards the most efficient use of techniques. The

Rules of Business and the Secretariat Instructions have detailed




cumbersore and obstructive procedures. However, this requirement
presupposes the existence of an orderly state of affairs within

which these can be carried out.

An important part of disposal 1s the guality of decisions
made. Do these decisions satisfy the needs of the clients ? Are
they complete ,final, unambiguous and clear ? Is disposal treated
as a ritual to get rid of files by the officers to avoid bad
names and look good to their superiors ? Does disposal result
1in substantive outcome ? There are many qualitative dimensions
of decisions relating to equity, equality, economy and efficiency.
This 1s another part of the efficiency equation of the disposal
of business at the Secretariat. These are important cuestions
and need to be studied thoroughly.This study, however, has not
ventured into that domain and has remained contented with the
téchnlques only. It 1s our expectation that on the basis of the
findings of the present study, 1t would be possible to explore

the qualitative aspects of decision-making through appropriately

designed case studies.

PLAN OF PRESENTATION

The design of the study and 1ts findings are presented 1in
s1x chapters. In chapter I we bring out the major methodological
1ssues 1involved in this kind of work and the scope and lamita-
tions of the present study. Chapter Il 1s devoted to the deve-

lopment of a conceptual framework of analysis wherein an attempt



15 made to braing

and 1ts measures.

desh Secretaraiat
criteria against

can be measured.

13

out the many causes of the occurrence of delay
In Chapter III1 a static analysis ol the Bangla-
1s made with a view to 1dentifyaing the major

which the speed of disposal 1n the Secretariat

Chapter IV delineates the processes of finding

a suitable methodology for carrying out the survey while Chapter

V presents the survey findings. In Chapter VI, on the basis ot

the survey findings some recommendations are made for improving

the rate of disposal of business at the Bangladesh Sc¢cretaraiat.



CHAPTER TWO

ADMINISTRATIVE DELAY: CAUSES AND MEASURES

Bangladesh is predominantly an administered polaty. There
1s hardly any sphere of life where the public can avoid direct
contact with the Government and 1ts functionaraes. In this inter-
face, people hold unique expectations about the role and perfor-
mance of the Government and deviations from that expected role
naturally create frustrations. Public organisations are perceived
as being owned by the state and citizens: the public,therefore,
thaink that they have more claims to attention and service from
these organisations than they do have from the others in the pri-
vate or non-Governmental sectors.1 They even expect more of public
servants in terms of their responsiveness,integrity,falirness and
accopntablllty.z Delay 1s undoubtedly vexatious and annoying : when
1t occurs at the hand of the public servants 1t becomes all the
more unbearable. The public organisation 1s there to serve and

perceived delay naturally hurts the most sensitive chord of the

citizens.

1. Many authors have highlighted this issue to bring out the
unique nature of public organisations as compared to the
private ones. See, among others, Paul H. Appleby,Big Democracy.
New York: Alfred A. Knopf, 1945; Lewas C. Mainzer, Political
Bureaucracy. Glenview, III: Scott, Foreswan, 1973 and Gary
L. Wamsley and Mayer N. Zald, The Poliatical Economy of Public
Organizations. Lioxington, Mass : D.C. He .h, 1973.

%]

Gerald . Caiden, The Dynamics of Public Administration.
Hainsdale, II1: Dryden Press, 19.1.
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Delay in the disposal of business at various levels of the
Bangladesh Government 1s widely criticized by members of the
public and also in the journalistic literature. Many people asc-
ribe the causes of delay to downright inefficiency, some to corru-
ption and still others to failure to run Government i1n a '"busi-
ness like" manner. There 1s also a growing concern about the qua-
lity of manpower at various bureaucratic levels. The intensity
of popular criticism, however, has not been followed by any sig-
nificant attempt to diagnose and analyse the causes of delay in
a systematic and objective manner.3 We have largely contented
ourselves by levelling the allegations at a broad and general
level. Needless to mention that meaningful remedial action can
hardly be derived from accusations. The prerequisite ifor any
worthwhile improvement in speeding up disposal of government busi-
ness needs a careful diagnosis of the causes of delay. Such an
analysis will then lead to discovering various options for add-
ressing the 1l1lls of delay. Without this, the 1ssue of delay will
continue to remain an elephantine problem with every person sugg-

esting his own prescraiption which may not be very relevant to the

1ssue.

3. The only two studies that have come to our attention are:
Saadat Hussain and Mosharraf Hossain, "The Speed of Case
Disposal in Public Organisations in Bangladesh', COTA
Bulletin 6(January - June,1983) : 98-115 and S.A. Magsood
Records Management 1n the Ministry of Agraculture. The
Ministry of Agriculture, Dhaka : 1987.
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Every affected citizen in Bangladesh has suffered the 111
consequences of delay. At organisational and national levels
also, the existence of the problem 1s well-recognised. This has
truly become a problem of national dimension. Then why has 1t
not been systematically explored and studied ? There are many
reasons for this. First, we are so much afflicted with delay at
every walk of our lafe that 1t 1s too obvious to be studied,
requiring little or no empirical support for substantiation.
Secondly, the detachment and secrecy of government operations
make 1t difficult to collect relevant data tfrom public offices.
However, even 1f one has the will and the wit to undertake such
a study, the conceptual and methodological problems surrounding
the issue of delay would appear to be enormous. Delay lacks

precision as to 1ts meaning and ambiguity as to 1ts measure.

DELAY AS A BUREAUCRATIC PHENOMENON

We would like to comprehend the nature of delay and the

various causes of 1ts occurrence within an organisational frame-

work. One reason for taking thais approach 1s that all adminis-
tration, whether public or private, 1s run through organisations.
Delay 1s primarily a phenomenon connected with administrataive
process and the best way to look for 1t would be organisations
themselves.Secondly, organisations are consclous contrivances

for the achievement of goals. For that purpose, all organisations

are i1ntendedly rational ensuring precision, speed, impartiality



and predlctablllty.4 Delay 1s an anti-thesis of organisational
rationality highlighting the unintended consequences of other-
wise sound purposes and practices. An analysis of organisational
design will provide us the 1deal attribuics against which the
way an organisation actually operates could be compared. This
w1ll help us 1in i1dentifying the dynamics that gives rise (o the
instances of delay. Last but not the least, despite many cri-
ticisms against the classical organisation theory in the West,
1t continues to provide the solid toundation for our ocrganisa-
tional design. We are now at a level of societal development
where structural 1ssues 1n government organisations are wtill

. 5
the dominant factors in determining efticiency. It 18 our assu-

mption that the classical approach provides the best clue towards

4. See, Max Weber, From Max Weber: Essays in Sociology. Trans-
lated and edited by H.H. Gerth and C. Wright Mills. New York.
"Oxford University Press, 1946. pp 196-244. A nice summary
of the literature on organisation theory focusing Lho 1ssue
of rationality 1in 1ts continuous development in the American
context may be seen in William G. Scott, "Orgeni<ation Theory .
A Reassessment', Academy of Manugement Journal.(June 1974)

5. The criteri~ of relevance of oiganisation theory 1in the
context of developing countries are discussed 1n A.T.M\.
Shamsul Huda, "The Sociology of Organisation Theory : Impli-
cations tor 1ts Teaching and Practice in Developiug Countrics'
Bangladesh Journal of Public Administration J(January 1987
36-58. Also see, Peter Self, Administrative Theorics and
Politics. London : George Allen and Unwain, 1982.(Second
Edition).
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6 .
our understanding of various administrative 1issues. It is fur-
ther assumed that modifications in formal structure will have
predictable impact upon administrative processes 1including the

phenomenon of delay.

ATTRIBUTES OF BUREAUCRATIC ORGANISATION

Modern administration 1is 1ncreasingly and inevitably bureau-
cratic. By defainition, an organisation 1s a consciously created
social unit for the purpose of attaining specific goals. Bureau-
cracy 1s also a kind of organisation which 1s formally establaished
for dealing with complex and large-scale operations of modern
5001et1es.7 The main outlines of a bureaucratic organisation 1s
given by classaical theory. Interestingly enough,classical theory
developed 1n three streams:bureaucracy,administrative theory
and scientific management. The basic postulates and the assumptions
of the three streams are strikingly similar, although they deve-

loped, more or less, independently. The fundamental assumption of

€. Despite academic criticaisms against the classical theory,
1t played a significant role in the formulation of such
major administrative reform reports as the Hoover Commission
and the Fulton Committee. See,Commission on Organisation
of the Executive Branch of the Government.Personnel and
Civil Service.Washington,D.C.,1255 and Report of the
Committee on the Civil Service,1966-68. Lord Fulton Committee
Report,Cmnd 3638. Vol.I.

7. Peter M. Blau and Marshal W.Meyer, Burcaucracy in Modern
Society. New York:Random House,1971.(Second Edition) p 4.
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21l the three streams was that bureaucratic organisations 1ry
to maximise efficiency. A number of propositions are advanced
as originataonal attributes that will typically have this effect.
We will present below a list of those attributes drawing from

all three sources.

Departmentalisation: Given a general purpose of an organisation,

tasks are to be 1dentafied for achieving 1ts purpose. The central
problem here 15 to group these tasks i1nto indavidual Jobs,the

individual Jobs 1nto administrative units and the basic adminis-
trative units 1nto haigher administrative units until the organi-

sation takes the shape of a pyramid with one supreme ofticial

at 1ts apex. Luther Gulick propounded four prainciple- tor group-
ing tasks in an organisation tor optamal efliciency and coOiiol)

by process, by purpose, by client and by place.8

Grouping of tasks on these principles poses several problems
in practice. Thompson has pointed out that while the Gulick scheme
1S based on unidimensionality,positions 1n complex organisatlons
are not unidimensional."Homogenizing lhem c¢n one daimension does

o]
not homogenize them on all dimensions."  The fact 1s that large

8. Luther Gulick, "Notes on the Theory of Organization'" in Luther
Gulick and Lyndall Urwick(eds), Papers on the Science of
Administration. New York: Institute of Public Administration,
1.3, pp 1-16.

9. James D. Thompson, Organizations 1in Action. New York
McGraw Haill, 1867. p. 27.
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organisations perform functions relating to each one of the
classificatory principles. The important issue here 1s not the
guestion of making an absolute choice of the alternatives but
of assigning prioraty to one according to which activities cun
be grouped.

I{ 1t 1s a guestion of assigning priority,organisation by
client and by place need not be discussed here. The reasons why
they are not very useful have been discussed by others.10 Grouping
by process and by purpose are the two competing alternatives that

need to be discussed.

Grouping tasks by process means that each unit 1s assigned

to perform one of the major activities of an organisation. Thus
for each of the major functions of an organisation like adminis-
tration,planning,budgeting and research,there would be an exclu-
s1ve unit of the organisation. The major advantage of grouping

by process 1is tLhe economies of scale that can be achieved. It
also facilitates high specialisation. The disadvantage of this
type of organisation 1S the strong interdependence that 1T engen-
ders. The economies of scale achieved may be wiped out by the
need for heavy co-ordination.

Organisation by purpose 1s an arrangement of work into self-

contained units. Under this arrangement, each unit of an orga-

nisation 1s entrusted with completing specific tasks. The major

10. Peter Self, Op Cait,pp 55-56 and James G. March and Herbert
A Slmon,gggigigailggg. New York: John Wiley,1958. p.27
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advantage of this tvpe of organization 1s self-containment. March
and Simon have defined this term as follows: "A unit 1s self-
contained to the extent and degree that the conditions for carry-
1ng out 1ts activities are independent of what 1s done 1n the
nll §

other organization unit. A major shortcoming of organization
by purpose 1s that public organizations cannot divide work 1nto
self-contained units. Moreover,1t cannot achieve economies of

scale nor can 1t ensure uniformity of standard and administration.

The two grouping principles present a major administrative
dilemma : no one principle 1s more advantageous over the other 1n
absolute terms. In this situation, the choice of any prainciple
could be made on the basis of net efficiency gains that accrue

by comparison of the costs and benefits of the two alternatives.

Clear Delineation of Jobs: As a corollary to the attribute of

departmentalisation, the classical theory also emphasized a clear
delineation of jobs to be performed by each aindividual official.
The classicists fairmly believed in the virtues of division of
labour in fostering specialisation and in increasing productivity.
The classical approach thus made the division of labour 1ts cen-
tral tenet. It was assumed that the more the work can be divided
into simple tasks, the more specialised and skilled an official

will become.12 The division of jobs i1into simple tasks make 1t

11. March and Simon, Op Cit, p 28.

12. Gulick and Urwick, Op Cat.



possible to allocate them to positions,each of which requires
routine or repetitive movements of a single official. Authoraty
to discharge the duties of each job can then be distributed to
each Jobholder. This also helps to frame laws and regulations
under which the jurisdictional area of each official 1s clearly
separated. Upon delineation,personnel assignments can be made

on the basis of the requirements of the job and each individual's

ability to perform the tasks.

Unity of Command: As organizations become differentiated, they

are required to manage more 1internal and external interdependen-
cles for the achaievement of goals. Lawrence and Lorsch have called
this phenomenon the process of integration: " a process of achi-
eving unity of effort among the various sub-systems in the accom-
plishment of organization task.”l3 Internal interdependencies
become more and more complex corresponding to the i1ncrease 1n

size of organization and varaiability of technology.l5 This inte-
gration 1s sought to be achieved through unity of command in un
organlzatlon.16 It facilitates control because 1t charges every

official with an area of responsibility and establishes a chain

of command whereby every organization member knows to whom he

13. Paul R. Lawrence and J.W. Lorsch, Organization and Environment.
Boston : Harvard Business School, 1967. p.4

14. Peter M. Blau,"A Formal Theory of Differentiation in Organi-
zations,'" American Sociological Review(Aprail 1970) : 20-18.

15. Joan Woodward, Industrial Organisation :Theory and Praciace,
London: Oxford University Press, 1965.

16. Gulack and Urwick, Op Cit.



reports and who reports to him. There 1s no confusion over who
1s responsible for organizational activities and who gives orders

and who carries them out.

Hierarchy of Authority: From unity of command logically emerges

the concept of hierarchy ot authority. This means "a firmly ord-
ered system of super and sub-ordination in which theie 1s a su-
pervision of the lower offices by the higher ones.”ll7 In terms

of enhancing the efficiency of an organization,hierarchy performs
many useful functions. Firstly, in public organizations 1t 1s a
major means for '"co-ordination of large-scale activities without
markets.”l8 Secondly, 1t helps the management of an efficient
communication network. Thirdly, 1t also provides points at which
conflicts can be resolved.19 Organizations are basically social
units consisting of human beings where 1t 1s only natural that
confllcts w1ll arise. If these are not resolved guickly and satis-
factorily, organizational efficiency may bhe impaired.Finally,
Drucker makes the interesting point that hierarchy protects '"the
subordinate against arbitrary authority irom above.”ZO A bureau-

cratic organization, by clearly delineating the sphere of acti-

vities of each person,restrains the superior from unnecessaraly

17. Max Weber, Op Cit, p. 197.

18. Anthony Downs, Inside Bureaucracy.Boston : Little,Brown
and Company, 1967. p 52.

19. Amatail Etzioni. Mhodern Organizations. Englewood Clafrs,
N.J.,: Prentice-Hall, 1964. p 27.

20. Peter Drucker, "New Templates for Today's Organizations',
Harvard Business Review. (January-February 1974).
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interfering into the activities of hais sub-ordinate. The latter
1s also clear about his jurisdaction and tries to be responsible

in the performance of his assigned tasks.

Span of Control : This indicates the number of subordinates a

supervisor can effectavely control. The classical theorists have
argued 1n favour of a narrow span of control by holding the num-
ber of subordinates reporting to a supervisor to very narrow
11m1ts.2 Given the focus of centralisation in classical theory,
1t was natural for them to prescribe a tall hierarchy. Critacs,
however,argue in favour of wide spans resulting in a flat organi-
zation because of the communication and decision problems created

by an organization with many 1evels.d2

The debate on span 1n a prescriptive mode 1s,however, not
vefy useful. It 1s not possible to make any generalisation about
an 1deal span. What could be an effective span would depend,besides
frequency and time of contacts between supervisor and sub-ordinates,
on managerial ability, nature of work, stabilaty of organizational

task environment,delegation of authority and institutionalisation

of organizataion.

21. Lyndall F. Urwick, '"The Manager's Span of Control,'" Harvard
Business Review 34(May/June 1956).

22. L.W. Porter and E.E.Lawler III, "The Effects of 'Tall' versus
'Flat' Organization Structures on Manageraal Satisfaction',
Personnel Psychology 17(1964) : 135-48.
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Formalism : This 1s the most crucial aspect of a bureaucratic
organlization manifested through a {ormally articulated and
differentiated structure. Formal rules delimit the jurisdictional
area of each agency,spell out the duties of each position and
establish a rather stable and predictable procedure for carrying
out these dut1es.23 Extensive use of rules 1s essential for orga-
nizational efficiency. These rules provide the public officials
wllh guidance as to the manner in which each i1ndividual case 1s

to be treated and disposed. They also save the officials the
uncertainty and delay involved in coordinating complex activities.
And,finally,these rules ensure uniformity of response to similar
conditions. This point has been rightly emphasized by Weber

"the authoraty to order certain matters by decree - which has

been legally granted to an agency - does not entitle the agency
to.regulate the matter by individual commands given for each case,
but only to regulate the matter abstractly. This stands 1n extreme
contrast to the regulation of all relationships through individual
privileges and bestowals of favor,which 1s absolutely dominant

24
in partimonialism."

As a necessary part of the process of formalism,1t 1s also

required that administrative acts,decisions and rules are fornmlated

23. Max Weber, From Max Weber, Op Cit pp. 196-244.

24. Max Weber,Economy and Society, Guenther Roth and Claus
Wittich(ed).Berkeley : University ot California Press,1978.
p $58.




and recorded in wrating. Oral communication cannot maintaln uni-
formity of standard and systematic interpretation and enforce-

ment of rules.

Impersonality: The formalism of bureaucratic organization 1s exten-

ded to 1ts impersonal and functional purposes. The imperatives of
impersonality require the official to act "without hatred or pa-
ssion, and hence without affection or enthu51asm”.25 Such 1mper-
sonality 1s sought to be engendered by a complete separation of

the members of the administrative staff from the ownership of the

means of administration, on the one hand, and by a separation of

the property belonging to the official from those belonging to the

organisation, on the other.26

Career System: The officials are appointed to positions 1n a

bureaucratic organization on the basis of their competence through
written competitive examinations for a life-long career. They are
paid remunerations in the form of salary and are provided with

pension after ret1rement.27

Technical Efficiency:The efficiency of a bhureaucratic organization

rests fundamentally on knowledge. This 1s ensured by the mainten-

ance of a level of specialised technical knowledge through

25. 1Ibid p. 225.

26. Max Weber,From Max Weber, Op Cit,pp 196-244.

27. 1bid, pp 196-244.



impersonal and formal method of recruitment and training withan

the framework of a life-long career.

The above attributes of a bureaucratic organization, when
fully developed,gives rise to the most etficient human organiza-

tion. Weber epitomises this conviction in the following way:

"Precision, speed,unambigulty,knowledge of the f1les,con-
tinuity,discretion,unity,stricl subordination,reduction of fiic-
tion and of material and personal costs - these are raised to the
optimum point 1n the strictly bureaucratic administration,espe-

cially 1n 1ts monocratic form”.28

The classical theory has been criticised by subsequent theo-
rists of organization. The criticisms have basically proceeded on
two directions. The first set of criticisms are directed apainst
administrative theory for 1ts lack of precision or comprehensave

29 .
framework of analysis. "eber's theory of bureaucracy has been
criticised for presenting an 1i1dealised conception of burcaucracy:
1t has totally ignored 1ts various dysfunctions and iniormal rela-

~

30
tionships 1n organizations. It 15 not ovuil intention heic Lo delve
28. 1Ibad, p 211%.

29. The most devastating critique dgainst the administrative
theory was written by Herbart A. Simon. See,Administrative
Behavior. New York:Macmillan Co.,1957(Second Editicn).

30. Among others ,see the works by Rober K. Merton ,
"Bureaucratic Structure and Personality" in Amital Etzioni(ed),
A Sociological Teader in Complex Organizations. New York
Holt, Rinehart and Winston,Inc.,1969. (Second Edition) PP
47-58; Philip Selznick, TVA and The Grassroots.Berkeley:
University of California Press,1949 and Alvan Gouldner,Patterns
of Industrial Bureaucracy. Glencoe,III1:The Free Press,1955.
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into the extensive literature that already exists on 1he subject.
We maintain the posation that despite their many shortcomings,
the classical theory provides a good framework in the context of
Bangladesh for an analysis of the problem of delay in disposal

of cases in the Bangladesh Secretariat. In that effort,we will
try to conceptualise the problem of delay with reference to the
structural framework of bureaucratic organization discussed ear-—

lier and the relevant criticisms made against 1t by later theorasts.

ADMINISTRATIVE DYSFUNCTIONS

The criticisms against the classical theory of organization,
particularly those related to the theory of bureaucracy have noted
several administrative dysfunctions. Like the theory which these
wrlpers attack, the concept of dysfunction alsc lacks precision
to the extent that 1t does not analyse the mechanisms for thear
occurrence. However, the concept provides sufficient clues to look

for areas where productive research can be carried out.

The dysfunctions are defined as the unintended negative conse-
quences of methods of organisaticons which are i1in themselves ratio-
nal. Thus Merton suggests that emphasis on strict adherence to
rules i1nduces the individual official to use tlhem as ends in them-
selves rather than means. The formalism of the bureaucratic orga-
nisation becomes more important to haim rather than 1i1ts goals.

The dysfunctionality is further reinforced as a means to defend



2
Lis rigid and inflexible behaxuour."1

In a somewhat similar vein Gouldner argues that impersonal
bureaucratic rules partly reduce the tension created by too closec
supervision but these are also reinforced to cope with poor per-
tornance engendered 1n a bureaucratic organlzatlon.32 Michael Cro-
z1er characterises the bureaucratic systemr of organization as 'a
series of relatively stable vicious circles that stem irom cen-

z3
tralization and ainpelsonality'.

Tke Ccncept of Delay

Dvsfunction, by definition, 15 a consecuence of an organi-
zation method which 1s not intendec. Bureaucratic impersoconality
and formalisr are i1intended to enhance and ensure efficiency of
organization. The whole thrust of the construction of bureaucra-
ti1c structure by elaborate division of labour,hierarchical arrange-
ment of authority,clear delineation of jurisdiction and detaxled
rules anc nrocedure 1S to leave nothing to chance or whim of
individual officials. Cureaucratic organizaticn 1s a shield against
all possible sources cof interruptions against 1ls singleminded

pursuit of organizational efficiency.

In terms of system, an organicullon 1S composed of at least

three 1nterrelated nrocesses : a process for supnly of resources

31. Merton, Op Cit.
32. Gouldrer, Op Cat.

33. Michael Crozier,The Bureaucratic Phenomenon.Clticago: The
University of Chicago Press, 1564.
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(1nputs), a conversion process(throughput ) and the final process
culminating in the production of an object or objects(output).
Intended speed 1s the rate of any part of an organization at

which 1t can either supply or deliver the goods and services during
any of the above processes. A delay may occur anytime during any

of the processes due to interruption of the delivery of goods and

services at the intended speed.

Delay,understood as above, may be both a cause and a conse-
quence of bureaucratic dysfunctions. The dynamics of delay 1is
intermingled with various types of dysfunctions 2n a manner that
1t 1s not possible to 1solate 1ts attributes and study 1t as an
independent variable. It 1s,therefore, necessary to find out its
many ramifications in various types of dysfunctions of bureaucratic
organization. This will be done by trying to classify them under

a few broad categoraies.

TYPES OF ADMINISTRATIVE DYSFUNCTIONS

Administrative dysfunctions can be broadly divided as falling
under three distinct categories: those created by "“impossable
external derands'; the ones that are internally generated and the

few others that can be explained as dllerrmas.s4

Externally Induced Dysfunctions occur during the interface between

an organization and i1ts task environment. The organization has

34. The various damensions and processes of administrative dys-
functions are discussed in Christopher Hood.Op Cat.
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little or no control over 1ts environment but is affected by 1its
activities in the pursuit of 1ts goal. For example,the auality of
personnel of public organisations has deteriorated over the years
1n Bangladesh due to the fallaing standard of the educational Sys-—
tem 1n the country,heavy brain-drain and declining attractions

to public service. The recrulting agencies have no control over
the situation though all of them are adversely affected by 1t.
Hood recognises this to be very important in as much as 1t 1s
necessary to understand the source of a particular dysfunction

for arpropriate remedial action.

Dysfunctions as Dilemras refer to situations involving trade-

offs: more of the ore cannot be achieved without having less of
the other. Blau and Scott discuss three situations of dilemma of
formal organj sation as are prescrt in the needs of communication
and coordination,bureaucratic discipline and professionzl expert-
ness and managerial planning and i1vw1ti1ative. The dilemma in all
these cases are 1inherent 1in thear conflicting requ1rements.35
There are many administrative situations which appear as dilemmas.
These can be i1dentified but will defy all attempts at their re-

solution,

Internally Generated Dysfunctions are those which emanate,more

0 less,from the malfunctioning of formally avr:iculatec and

25. Peter M. Blau and W.Rickard Scott,Formal Crganizations: A
Comnarative Arnroaci. London : Routledge & Kegan Paul,1964.
pp 242-253,
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differentiated structure of the organisation. To the extent that

these dysfunctions are related to the internal structure,it 1s

possible to take corrective actions for increasing the overall

efficiency of the organisation. In the light of popular criticism

about delay in the disposal of cases in the Bangladesh Secreta-

riat, a number of hypotheses about these dysfunctions can be gen-

erated.

(i)

(11)

Jurasdictional Infringements

One set of allegations relate to the continuous violation
of clear delineation of jurisdictions between sub-systems
o1 an organisation whereby the higher unat ainfringes into
the territory of the lower units. The power of control

and supervision of the activities of the lower unit 1s
usually invoked by the higher unit for this kind of infri-
ngements. This phenomenon 1s also abetted by the lower
unit through 1ts preference for not taking any decision

on controversial,delicate and hard issues and sending

them up for resolution.

Passaing the Buck:

Within an operational unit, oificials sometimes do not
like to take the decisions despite clear specification
of duties and responsibilities of particular positions.
Decisions are taken at levels two or three steps higher
than what 1s prescribed. This creates a very unequal
distribution of workload with too much work at higher

levels and too little at the lower levels of the hierarchy.

Another manifestation of passing the buck syndrome
1s holding of unnecessary meetings and anter-organisaiional

consultations. Undeniably inter-ministerial consultations



(111)

(1v)
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are essential for governmental decision-making. There 1s,

however,perversion of this process when (1) this 1s not

at all necessary, (11) the organisation has the powers to

decide but 1s not willing to take the risks of the outcome
of a particular decision, (111) the bureaucratic politics

requires a certain matter to be delayed and (1v) the poli-
tical exigencies are met through examination of sensitive

issues by a Commlttee.36

Distortion of Priorities:

Jurisdictional infringements create a situation of very
strong centralisation. Very few things get resolved at
lower levels. Ordinary routine matters like sanction of
efficiency bar, grant of increment,sanction of posts and
appointment of lower staff cannot be settled without refe-
rence to some higher organisation. Work multaplies at the
lower level to meet the various queries raised by the higher
organisation. Queries beget queries with the result that

a major part of the activities at all levels of the govern-
ment 1s devoted to the maintenance iunctions to the utter
neglect of the substantive work for which organiSations

are created.

Employee Disoraientations:

One of the classical problems of orpanisations has been
the reconciliation of the organisational and individual
goals. Various means are adopted by the organisation for

the internalisation of 1ts norms by the organigation

36. The bureaucratic abuses of meetings are discussed in Abdul
Muyeed Choudhury, '"Measures for Improving Co-ordination' 1n
A.T.M. Shamsul Huda(ed), Co-ordination in Public Administra-
tion 1in Bangladesh. Savar,Dhaka: Bangladesh Public Adminastra-

tion Training Centre, 1987, pp 151-168.
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members. In Bangladesh, the dysfunctions emanating from
jurisdictional infraingements and distorted priorities cre-
ate the further dysfunction of employee disorientations.
The officials perceive a wide disparity between what they
were required to do and what they actually end up doing.
The mismatch between requirement and doing lead to tremen-
dous under-utilisation of trained capacity. Consequently,

employee morale becomes exceedingly low.

Misallocation of Resources:

The formal blueprint of organisation is prepared following
the rules and procedures of tne government. Deployment of
personnel ,provision of support services and allocation of
budget are also rationally made to match the requirements
of the bluepraints.Jurasdictional infringements upset all
these rational calculations. While 1t 1s possible to call
up cases for consideration at a higher level than prescribed
under the rules, 1t 1s not legally possible to usurp the
resources placed at their disposal. The higher organisation
thus creates additional workload for 1tself without being
able to make any corresponding 1increase of resources to
support the load. It tends to cope with this eventuality

in any of the following ways: (1) either to keep gquiet and
be content with the speed of daisposal that 1s commensurate
with the ratio of existing manpower to increased workload
or (11) informally use the resources of the lower orga-
ni1sation to cope with the increased load. Neither option 1s
conducive to the best use of the scarce resources of the

government.

MEASURING DELAY

Delay 1s both a cause and a consequence of administrative



dysfunctions. There 1s a tendency to treat all kinds of delays
as 1neffiaiciency. This kind of inferences are made 1n a very gen-
eral way and they do not tell us anything interesting or 1llumi-
nating. The important point to note here i1s the complexity of
organisational dynamics where many of 1ts attributes are active
simultaneously. Some of the attributes may be relevant to the
study of dysfunctions while others may not. There 1s thus a need
to 1solate those attrabutes of an organisation with respect to

which a certain factor is functional or dysfunctional.

INEFFICIENCY AS DELAY

One majgor source of confusion has 1ts origin in the American
tradition of Public Administration scholarshaip that has uncraiti-
cally espoused the tenets of economy and efficiency as the prin-
c1§a1 goals of public admlnlstratlon.37 The impact of the growth-
oriented nature of American political economy has been rather

all pervasive and 1ts spill-over into administrative theory was

1nev1tab1e.38 Thus Luther Gulick defained efficiency as the

37. Throughout this book a distinction 1s made between "Public
Administration” and "public administration'". The former 1is
used to 1ndicate 1t as an academic subject-matter while the
latter refers to activities of the state and the E8overnment.

38. For a critical analysis of the development of American Public
Administration,see,Frederick C. Mosher(ed), American Public
Administration : Past, Present, Future.Alabama : The Uni-

versity of Alabama Press, 1975. Also see, Nicholas Henry,
"Paradigms of Public Administration', Public Administration
Review 35(July/August,1975):378-386.
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accomplishment of a task at the least possible cost.39 At a more

sophisticated level Simon defines efficiency as '"that choice

of alternatives which produces the largest result for the given

applacation of resources”.40

If we analyse the above two definitions, 1t will be evident
that efficiency basically refers to an input-output relationship whose
models are provided by economics. In that relationship, the term
cost or resource 1is used in a comprehensive sense to cover a
wide variety of relevant factors. This relationship also envisa-
ges a structure, a set of roles and a set of prescraibed procedu-
res through which organicational activities are set in motion
for task accomplishment. There 1s an implicit ccondition of 'opti-
mal' performance by all the inputs so that maxamisation of out-
put can be achieved. When input performs below 1ts optaimal level,

1t may be termed i1nefficient for that particular operation.

From public administration point of view,the question now
being raised continually 1s : 1s 1t proper to denigrate perfor-
mance below optimal level on the yardstick of economics only ?
Should not one also look for the reasons,other than the economic
ones, as to why 1n certain government operations some instances

of below optimal performance will occur ? These questions lead

us to a consideration of effectiveness of organisational activities

39. Luther Gulick,''Notes on the Theory of Organization™ 1in
Gulick and Urwick, Op Cit.

40, Saimon, Op Cat, p. 179.
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Efficiency and Effectiveness

It 1s well-documented 1n the literature that public and
private organisations are converging and facing similar constra-
ints and challanges.41 This 1s true not only in the developed
countries: 1in Bangladesh also this convergence between sectors
1s now very apparent. The role of the NGOs 1s a good example of

this convergence.42

Despite the convergence, there should not be any doubt as
to the basic purpose of a government organisation. Government 1s
"in a fundamentally different "business" from ”bu51ness”.43
Welfare of the society 1s 1ts basic goal and in that pursuit 1t
has to perform tasks that other sectors cannot, will not and should
not undertake.44 The breadth of score,impact and consideration

of "1ts operations obligate the government to consider not only

the costs but also their effectiveness.

41. Several authors have noted this convergence. Among other see,
John Kenneth Galbraith, Economics and the Publac Purpose.
New York: Houghton Mifflin, 1973: Louis C. Gawthrop, Admi-
nistrataive Politics and Socaial Change.New York : St.Martin's
Press, 1971 and Michael A. Murray. "Comparing Public and
Private Management: An Exploratory Essay'", Public Adminis-
tration Review 34(July/August 1975):364-371.

42. An account of the role of NGOs in Bangladesh may be seen
in the entire 1ssue of Development Dialogue 1(June 1984).
An account of one of the leading NGOs may be seen in A.T.M.
Shamsul Huda,Approaches to Rural Health Care: A Case Study
of Ganoshasthaya Kendra. Savar,Dhaka: Bangladesh Public
Administration Training Centre,1988.

43. Peter Drucker,''Managing the Public Service Institutaon'",
The Public Interest 33(Fall 1973) : 43-60.

44. Paul H. Appleby, Op Cit, and Mainzer, Op Cit.
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While efficiency 1s concerned wilth processing costs,effec-
tiveness praimarily aims at achieving the departmental goals.45
A department may be said to be efficient when 1t can achieve a
higher level of input-output conversion by lesser organisational
efforts compared to a previous level: fewer men, less equipment,

less time or lower expenditures. Effectiveness 1s the degree to

which an organisation reaches 1ts goals.

It 1s evident that efficiency and effectiveness are inter-
related. Efficiency ensures doing things right or doing better
what 1s already beang done. But 1t 1s also important that organi-

sations do the right things in a better way.

Primacy of Effectaveness in Public Organisations:

However, it has to be noted that in developing countries with
a Eoncern for equity both efficiency and effectiveness will not
go hand in hand always. There are activities which the government
must undertake to ensure equity or to alleviate poverty irrespec-
tive of their costs. No government, with good political judgement,
would like to limit 1ts scope of actaivities on criterion of effa-

ciency only. In such a situation, 1t 1s effectiveness of activities

45, The subtle dastinction between efficiency and effectiveness
are discussed in Amitai Etzioni,Modern Organizations.Englewood
Cliffs, N.J: Prentice Hall, 1964. pp 8-19. Also see,Peter
Drucker,People and Performance: The Best of Peter Drucker
on Management, London : William Heinemann Ltd,1977,pp 32-34.
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that will guide the political ch01ce.46

Having recognised the primacy of elfectiveness in public oOrgani-

sations,interpreting efficiency as a measure of delay will require a comprehension

about the relevant unit of analysis and relevance of the various
co-efficients of the term efficiency. We will briefly discuss

below only a few problems for expository purposes.

Test of Efficiency: The fundamental problem with the application

of efficiency criterion for judging the performance of public
sector organisations 1s that 1t 1s not at all an appropriate test.
In business, 'the invisible hand' awards penalties and rewards on
the basis of performance and thus prices,sales and profiit can be

useful indicators for judging their operating efT1c1ency.47

But there 1s no equivalent indicators in the public sector.

The efficiency test, even 1f this could be made applicable for

46. The call for paradigm reformulation of Public Administration
for accommodating questions of social justice and equilty may
be seen in Frank Marini (ed) Toward a New Public Administra-—
tion: The Minnowbrook Perspective. New York: Chandler Publi-
shing Company, 1971, Also see, Arthur M.Okun, Egualily and
Efficiency: The Big Tradeoff.Washington D.C.,The Brookings
Institution, 1975.

47. In the last decade "public choice'" economists have stressed
the lack of test of efficiency in public organizations and
have suggested opening up many public services to the market
for better performance. See,Gordon Tullock, The Politics of
Bureaucracy.Washington D.C.,Public Affairs Press, 1965;William
A. Niskanen, Jr., Bureaucracy and Representative Government.
Cliicago: Aldaine, 1971 and J.A. Stockfisch, The Political
Economy of Bureaucracy. New York: General Learning Press,1972.
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parts of a public orgunisation or for an operation thereof,may
have to be used with caution for the reason that such organisa-
tions are subject to greater public scrutiny of their actions.
There are established mechanisms of check and balance, oversight
and accountability and these are bound to affect the speed of
their operations. This 1s one of the trade-offs between efficiency
political accountability and needs to be understood clearly."The
government must be accountable to the citizens , and accountabi-
11ty 1s as costly 1n resources as 1t 1s precious to the integrity

of the political procesé:48

II. Test of Effectiveness: In some cases, 1t 1s possible to test

the effectiveness of a public programme 1f the goals are clearly
defined and operationalised. But i1n government operations,goals
are.characterlstlcally multiple,conflicting and vague.49 Various
criteria of goal attainment(i.e.,number of people served,miles

of road built,number of patients treated etc.) can be devised
to test the results of a programme, but they provide only partial

answers and needs to be supplemented by gqualitative judgement.

ITI. Level of Analysis: There 1s also a great diffaiculty in

determining the unit of analysis while studying questions of

effectiveness of public organisations. ''Business management 1s

48. Arthur M. Okun, Op Cait, p 60.

49. Giandomenico Majone and Aaron Wildavsky,"Implementation as
Evolution ' in Jeffrey L. Pressman and Aaron Wildavsky,
Iuplementation.Berkely, University of Calafornia Press,1984,
(Third Edataion)’
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guided by specific but socially narrow tests of resource effi-

ciency,which can be confined to the farm in question. The equi-
valent tests for government must refer ultimately to the welfare
of the whole society, as politically artlculated.”50 The diffu-

seness of impact of public programme make micro-level analysis

of individual projects or activities next to impossible.

The above analysis of the meaning and attributes of admi-
nistrative efficiency calls attention to two important factors.
Questions of efficiency of public organisations can be raised
and studied generally at macro level and these evaluations will
be highly qualitative in nature. However, at that level, 1t 1s
impossible to 1solate delav as a co-efficient of inefficiency.
If we are interested 1n seeking some relationship between ineffai-
ciency and delay, 1t will have to be done on a much narrower
plane and with a very limited objective. This can be done for
specific components of an organiSation that are ammenable to some
kind of quantitative analysis and with the understanding that

the discovery of the relationship may not have much to do with

effectiveness.

50. Peter Self, Op Cit, p 269.



CHAPTER THRLE

THE STRUCTURE OF THE BANGLADESH
SECRETARIAT

The purpose of this chapter is to make a static analysis
of the organisation of the Bangladesh Secretariat in terms of
the main attributes of the classical organicsation theory. It 1s
our assumption that the main features of the Secretariat organi-
sation roughly correspond with the basic design variables of that
theory. It 1s expected that this analysis w1ll provide us a
number of ocuestions relating to various structural 1ssues that

w1ll help us design a methodology for data collection.

NATURE OF THE SECRETARIAT

The Secretariat can be viewed from two perspectives. In
one perspective, taken in terms of a system, the Bangladesh
Secretariat 1s the highest level sub-system of the povernmental
system with both upward and downward linkages. Below 1t are the
various Government Departments,Autonomous,scmi-Autonomrous and
Public Statutory Bodies and subordinate oifices. The Departments
and other bodies have,wherever necessary, thelr own field offices,
at the divisional,district and upazila levels. In case of a few
Departments,the field services even extend upto the village level.
At the upper end,the Secretariat 1S linked with the Council of

Ministers and ultimately with the Presadent. According to the



Constitiution of the People's Republic of Bangladesh,the Presi-
dent 1s the head of both the state and the Government% All exe-
cutive authority vest in him and he exercises such authority
either directly or through subordinate officers in accordance
with the provisions of the Constitution. All sub-systems of the
Government are heavily dependent on each other for achieving

the ultimate goals of the state. Lack of performance in one part
1s bound to adversely affect the actavities of other parts of
the system.

The other perspective emphasize the indivisibility of the
Secretariat. It 1s divided into Ministries and Divisions for
facility of work and management purposes only.2 Government 1S
one and 1t resides 1in all the Ministries. It 1s,therefore,appro-

priate for purposes of this study to treat the Secretariat as

one entity.

GENERAL FEATURES

The Secretariat organisation has been designed on the
basis of certain assumptions. It 1s important that these assump-
tions are clearly understood before evaluating 1ts performance
on disposal. The nature of the Secretariat informs us that it

1s part of a larger system, and for that matter,the most important
o Ministry of lLaw and Parliamentary Affairs,Trhre Constaitution
of the Republic of Bangladesh.Dhaka:Government Praintina
Press, 1979 (As modified upto 28th February,1979) .Artacle 56(1).

2. M.Mujibul Buag,"Femarks by the Chairman" in A.T.M.Shamsul
Huda (ed) ,Co-ordination in Public Admrinistration in Bangladesh,

Op Cit, p 32.
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part. We discuss below two important assumptions 1n 1ts organisa-

tion.

Assumptions in Organising
the Secretariat

The first assumption relates to an uninterrupted flow of
duly processed 1inputs from the lower sub-systems. The Departments
and Public Statutory Bodies are required to furnish the necessary
information to the administrative Ministry for further processing
at 1ts level. Incomplete processing of information or non-compliance
with Government procedures will necessitate return of the subject
to the sender with request for due processing. Saimilarly,the
higher sub-system has to be satisfied as to the technical,adminais~
trative,financial and other details of a subject before 1t can
accede to 1t. Satisfactory performance at either end 1s assumed.

Any breakdown will upset the systemic process.

A further assumption 1s made relating to the availability
of all necessary support for the proper functioning of the Secre-
tariat system. It 1s assumed that the necessary manpower of the
type required for specific positions will be available,rules and
procedures will be followed,co-ordination will be routine and
management will be ratlpnal and goal-oriented. Disruption of support

at any point will necessaraly disrupt the scheme of things.

Having underscored the two basic assumptions i1n the design

of the Bangladesh Secretariat, we would now like to discuss 1ts
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main organisational features.

Distraibution of Business

All Government work 1s distributed and regulated by a com-

plex system of laws,rules and conventions. The Rules of Bu51ne353

4
and the Secretariat Instructions® contain the basic provisions

relating to distribution of business among the various sub-systems

of the Government. The distribution can be seen horizontally bet-

ween different Ministries of the Government and vertically bet-

ween a Ministry and 1ts lower organisations.

(1) Horazontal Distribution: The Secretariat vork 1s differenti-

ated and distributed among various Ministries mainly on the basais
of major purpose or function. A Ministry consists of one or more
Divisions under the charge of a Minister. There are at present
31 Ministries 1in Bangladesh. The business of Government has been
distributed among these Ministries under the provisions of the

Rules of Busines:(Annexure I).

On matters involvaing finance,personnel and i1ntricate ques-
tions of law or its interpretation or on 1ssues where other Minis-

try's interests are involved, there 1s need for consultation.

3. Cabinet Division,Government of the People's Republic of
Bangladesh, Rules of Business 1975.(Revised upto 1982).
Dhaka:Bangladesh Government Press,1984. Schedule I.

4, Organisation and Management Division,Cabinet Secretariat,
Secretariat Instructions.Dhaka:Bangladesh Government Press,1876.°
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Policy involves a number of Ministries. Within the Secretariat,
there 1s an inherent strong interdependence among 1ts various

components. The Rules of Business and the Secretariat Instructions

recognise fully the heavy burden of policy co-ordination and have
prescribed detailed procedures to avoid delay. In suitable cases,
the Ministries of Finance and Establishment have made adequate

delegation of powers to the various Ministries from time to tlme.5

(11) Vertical Distribution: Below the level of a Ministry and

under its direct control and supervision are a number of agencies
for executing the policies of the Government. Attached Departments
and sub-ordinate offices are pure pgovernmental organisSations in
the sense that they are controlled and guirded by rules formulated
by the Government 1tself. Attached Departments are basically exe-
cutive agenciles providing directions to 1its subordinate offices
for the implementation of government policies. They also provide
the necessary technical information and advise the Ministry on
technical aspects of matters dealt with by them.6 The Attached
Departments are mostly based at the capital for maintaining close

liasion with their controlling Ministry.

5. The circulars relating to various financial and administrative
delegations may be seen 1in Ministry of Establishment and Re-
organisation,Government of the People's Republic of Bangladesh,
A Handbook of Important Laws,Rule & Orders on Personnel &
Office Administration in Bangladesh. Dhaka: Bangladesh Govern-
ment Press, 1984.

6. Secretariat Instructions, Op Cit,p.3.
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The subordinate offices are spread all over the country at
the divisional,district and upazila level. A few major service
Ministries like the Ministry of Agriculture,Ministry of Health
and Family Planning, the Ministry of Land and the Statistics
Division have their staff even at the village level. These offices
have the responsibility of actual implementation of government
policy at the field level. They function under the direction of
the Attached Departments and, 1n a very few cases, of the Ministry
1tself.

In addition, there are a number of Autonomous,semi-Autonomous
and Public Statutory Bodies created under laws/rules for the pur-—
pose of achieving specific objectives. These bodies may be of
various types; but normally they are either commercilal,promotional
or regulatory. The same body may have all, any two or one of these
charécterlstlcs.7 These bodies were created with the specific
intention of granting their management more operational freedom
which was not otherwise available to Government Departments.Most
of these bodies run commercial operations and there i1s a need to

help them operate on commercial lines.

For these reasons,the role of the Secretariat in the affairs

of these statutory bodies has been confined to:policy-makaing,

Ve Cabinet Division, Government of the People's Republic of
Bangladesh, Guidelines on the Relationship between Govern-
ment and Autonomous Bodies/Corporations and Enterpraises
under them. Dhaka: Bangladesh Government Press, 1974,p 1.
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appointment of Chalrman/Dlrectors/Members,approval of budget,
appointment of Auditors and review of audit reports,evaluation
of performance and such other matters as may be prescribed in

the relevant laws,rules and regulatlons.8

The vertical daistribution of business between a Ministry and
the agencies under its control 1s based on a policy-execution
dichotomy. The Ministries are primarily concerned with the for-
mulation of policy while the agencies are concerned exclusively
with their execution. There 1s,0f course, a lot of controversy
regarding the justifiability of the dlchotomygbut the Rules of
Business has very clearly enunciated 1n Schedule I appended to
1t the responsibilities entrusted to a Government Ministry. These
are

a) Policy formulation;

b) planning;

¢) evaluation of execution of plans;

d) legislative measures;

€) assisting the Minister in the discharge of his
responsibilities to Parliament;

f) personnel management at the top level e.g.,managing
the personnel matters of the officers not below the
rank of Member-Directors ain Public Statutory Corpora-
tions and those of the class I officers 1n the case
of Attached Departments/subordinate Offices;

g) such other matters as may be_determined by the
President from time to time.

8. Ibid, p 1.
9. The contradictory viewpoints on this 1ssue has been summarised
1n the Report of the Administrative and Services Reorganisation,
Op Cit. pp 188-190.
10. Rules of Business,Op Cit, pp 1-4.




The Government's concern about Jurisdictional infringements
by the Ministries have been expressed 1in the instruction that
"there wi1ll be no interference in the day to day operation of a

Department by the Secretarlat”11 The Secretariat Instructions

have further sought to minimise the infringements by holding the
Head ot a Department responsible for the technical soundness o1 his
proposals which will not normally be subject to any technical

examination by the concerned Mlnlstry.12

Hierarchy
The Secretary 1s the administrative head of a Ministry. He
acts as the prancipal adviser to the Minister and 1s responsible

for the proper conduct of the business allocated to his Ministry

under the Rules of Business. He also acts as the Prancipal Accoun-
ting Officer of his Ministry and has the ultimate responsibilities
tor all departmental expenditure.For clear delineation of duties
intra-organisationally, a Ministry 1s divided into a number of
Wings,Branches and Sections. An Additional/Joint Secretary,unless
in charge of a Ministry/Division, 1s placed as the head of a Wing.
In that capacity, he assumes responsability for disposal of busi-
ness of a clearly defined sphere of duty subject to the overall
control of the Secretary. Several Branches make up a Wing and

each Branch 1s headed by a Deputy Secretary. Similarly, a number

of Sections make up a Branch and each Section 1s put under the

11. Secretariat Instructions, Op Cit, p 39
12, Ibad, p 39.
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charge of an Assistant Secretary. The Section 1s the basic work
unit of a Ministry which 1s the gateway of all communication to
and from the Ministry. The Section is manned by a Section Assis-

tant, a Record Keeper, a Typist and a Peon.

To keep the span of control within reasonable limits for
expeditious disposal of cases, 1t 1s laid down 1in the Secreta-

riat Instructions that, " not more than two officers(excluding

the Secretary) will note upon a case before 1ts fanal disposal

except where more than one Section may have to be consulted.”13

Disposal Time

The diastraibution of work among the officers of a Ministry

of all business allocated to 1t under the Rules of Business 1s

done by the Secretary. In doing S0, 1t 1s ensured that:

a) the distribution of work is equitable;

b) the channel of submission of cases 1s vertical and
not horaizontal ; and

c¢) the tiers through which a case has to pass are ordi-
narily not more than two excluding the Secretary.l4

There are also clear instructions as to who will do what

and under what circumstances.

The following cases are required to be submitted to
the Secretary or Additional/Joint Secretary-in-charge

of a Ministry/Division:
13. Ibad, p 26
14. 1Ibaid, pp 3-4.




o1

a) All cases, summaries and reports called for by the

President or the Council of Ministers;

b) All cases involving major policy and any case/cases
involving important administrative matters which the

Ministry/Division feels should be seen by the Secretary;

¢) All cases of appointments or promotions that have

to be referred to the Selection Board or the President;

d) All cases involving foreign delegations and deputa-

tions abroad;

e) All important cases relating to development plans,

annual budget and foreign exchange requirements;

f) All cases of transfer of Heads of Departments and

their Deputies; and

g) Proposals received from Heads of Departments.15

All other cases will be disposed of by the other officers

in.the following manner.

An Addational/Joaint Secretary,unless he 1is 1in charge of a
Ministry, shall assume full responsibility within his own sphere
of duty and will submit all cases direct to the Minaister for
orders. Such cases will be returned to him through the Secretary.
The Sec.etary,however,reserves the right to call for any such
file prior to submission to the Minister or that he be consulted

prior to such submission.

A Deputy Secretary will dispose of all cases 1in which no

major question of policy 1s involved or which,under the rules
15. 1Ibid, p 4.




52

or standing orders, he 1s competent to dispose of.

An Assistant Secretary will dispose of all cases where there
are clear precedents and no question of deviation from such pre-
cedents is involved or which under the rules or standaing orders
he 1s competent to dispose of. In case of doubt,he may seek ins-

tructions from his superior officer.

The Secretariat Instructions, rules and standing orders have

clearly delineated the duties and responsibilities of each indi-
vidual position 1in a Ministry. The Secretary has been given the
full powers of distributing the work of his Ministry ain such a
manner that work 1s equitably distributed among all officers.
There are elaborate rules and procedures as to how to dispose of
cases. For these reasons, Government has thought 1t possible to
prescribe time-limit to be observed by officers in completing
detailed analysis and examination of a case for 1ts disposal.

The time-limit prescribed for this purpose 1s as follows:16

Assistant Secretaries S 5 o e 72 hrs.
Deputy Secretaries o e 48 hrs.
Other Senior Officers wE® w Sse o 24 hrs.

The above limit may not be applied in dealaing with cases

of a complicated nature or requiring inter-agency consultation.

Communicating Decisions

The Government attaches importance not only to making decisions
l6. Ibid, p 40.
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on time but also to their timely communication. The Secretariat

AInstructions reguire the concerned Ministry to communicate the

decisions of Bovernment to the concerned party within two weeks
of the receipt of the reference. In case a decision 1s not poss-
ible wit 1n two weeks, an ad interim reply has to ke furnished

stating that the matter 1s under the active consideration of

the Government.17

Acknowledging the problem of logistics an the Secretariat,

the Instructions have also gone into details as to how,by whom

and when the drafts will be typed and final orders despatched.
Interestingly enough, the approval and typing procedure of draft

has been short-circuited to involve only the concerned persons to

18
save time.

SPECIFIC FEATURES

Within the broad legal framework of Secretariat organigation,
each Ministry i1s organised according to the nature of the Job to
be performed and the nature,extent and complexity of 1ts vertical
spread. Withain broad uninformity, there are wide diversities in
the actual organisation of individual Ministries. In order to
design an appropriate study of the structural 1ssues of the Bang-
ladesh Secretariat, at least two factors deserve special consi-

deration: one is the nature of work performed by a particular

17. Ibid, p 9.
18. 1Ibid,pp 14-17.
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Ministry while the other 1s the principle of division of work

followed by 1t.

Classification of Ministries

Governmental business 1in Bangladesh 1s allocated to various
Ministries on the basis of major functions. However, a further
classification of the Ministries on the basis of the nature of
those major functions will be 1lluminating to the extent that
many tricklish organisation issues are settled on an understanding
of 1t. Broadly speaking,Ministries can be classified under three
categories on the basis of the nature of the major functions they
perform; service,regulation and economic. The Ministries,when cate-

gorised on the above basis, may be placed in different categories

as under:

Service

President's Secretaraat (Public Divasion)
Ministry of Agriculture and Forests

Ministry of Fisheries and Livestock

Minastry of Irrigation,Water Development and Flood Control
Ministry of Communication

Ministry of Ports,Shipping and IWT

Ministry of Post and Tele-communication
Rural Development and Co-operatives Division
Ministry of Education

Ministry of Religious Affairs

Ministry of Youth and Sports

Ministry of Works

Ministry of Health and Family Planning
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Ministry of Social Welfare and Women's Affairs

Ministry of Relief and Rehabilitation

Ministry of Food

Regulation

Cabinet Divasion

Parliamentary Affairs Division

Ministry of Establishment

Ministry of Defence

Ministry of Civil Aviation and Tourism

Finance Division

Ministry of Foreign Affairs

Ministry of Home Affairs

Local Government Division

Ministry of Law and Justice

Ministry

Ministry

Economic

Internal
External
Ministry
Ministry
Ministry
Ministry

Ministry

of
of

Land

Labour and Manpower.

Resources Division

Resources Division

of
of
of
of
of

Industry
Commerce
Textiles
Energy and Maineral Resources

Planning.

The above listing admittedly suffers from lack of exclu-

siveness and there are many points of overlap and inter- connection .

The Minastry of Establishment not only regulates centrally all

actions relating to personnel management, 1t alsc provides
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innumerable services to all public servants. The classification
1s based primarily on the major thrust of activities and 1s done
here for convenience of the study. Service Ministries have more
contact with individual clients as compared to economic Minis-
tries whereas group or organisational interests are more at stake
at the hands of the economic Ministries rather than the Minis-
tries 1n the other two categories. In terms of vertical spread of
organisation also, the service Ministries will have more exten—
sive type of field organisation compared to those 1n the other
two categories. All these have implications for speed of disposal

of government business.

Principle of Organisation

The other factor to consider is the principle according to
which Sections are organised. The basic work unit of a Minastry
1s the Section. Work may be distributed among various Sections

in a Ministry either on the basis of purpose or process. The

basic differences are highlighted through the following two fagures

of hypothetical organisation of Agraiculture Division.
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In the case of organisation by purpose, work 1is compart -
mentalised and 1s placed under one chain of command while under
process,work 1s allocated on the basis of 1ts nature for greater
Specilalisation and uniformity of standard. In the Bangladesh
Secretariat, Sections are organised on either basis. In some Mini-
stries, however, there 1s a mix of both the pr1n01plés. Organi-
sation by process may result in unequal distribution of work bet-
ween Sections whereas organisation by purpose creates need for

heavy co-ordination. All these also have implications for speed

of disposal of cases.
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CHAPTER FOUR

SURVEY DESIGN

Survey for collecting data for the study was made at the
Sections of the selected Ministries durang March 13-20,1987.
However, the final survey was preceded by two short surveys.
Their findings were helpful 1in designing the final survey and

needs to be recounted briefly.

THE ANTECEDENTS

Government became concerned at the alarming increase of
Vlisitors to the Bangladesh Secretariat during early 1986. It
was estimated that an average of 6000 persons visited the Secre-
tariat daily. Streams of visitors crowded the corridors and

»

office rooms 1in the Secretariat and naturally hampered 1ts smooth
functioning. To wave off the tide of visitors, Government restric-
ted the visiting time to only two hours from 12 noon to 2 V.M.
and set up an elaborate procedure of entry so that only persons
having genuine business in the Secretariat would take the trouble to
pay visits there. Even then the number of visitors continued to
average 2000 persons a day. Persistence of such a high faigure
raised the question that citizens must have genuine reasons for
making such visits despite discouraging rules of entry. Interests
were shown by the concerned authorities to find out the reasons

as to why so many people should take the trouble to visit the

Secretariat. It was hypothesised that Ministries may have started
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dealing with subjects previously handled by the agencies under
their control. It was also speculated that irrespective of whe—
ther Ministries had infringed into other's Jurisdiction, there
may have been an overall deterioration in the speed of disposal

for various other reasons.

Secretariat Visitor's Survey:

In order to enquire into the causes of large-scale visat
to the Secretariat, a short spot investigation was conducted on
December 22, 1986 with the help of 50 trainees of the Sixth Foun-
dation Course then under progress at the Bangladesh Public Admi-
nistration Training Centre (BPATC). All the visitors to the Secre-
tariat on that day numbering 1734 were covered. Information were
collected®through a pre-designed Guestionnalre incorporating
aspects like : background and locality of the visitor,purpose and
destination of visit,number of visits for the same purpose and

SO on.

The most important findings of the survey are summarised

below

(a) Background of Visitors. Of the total visitors,service

personnel constituted the highest percentage(48),followed

1n order of percentage ranking by businessmen(34) and student(6).

(b) Desired Ministry to be Visited. The largest number of

visitors for any one Ministry turned out to be the Education

Division constituting 11 percent followed by the Minaistry of



Land (9 percent). Approximately 8 percent visitors had work
1n the Ministry ot Works while 7 percent in the Minisiry oi
Relier and Rehabilitation. Minaistry of Home AffTairs,Ministry
of tablaishment ,Ministry of Cormerce and Ministry of Reli-

gious Aflairs had visitors constituting 5 percent or less 1n

each case.

(¢) Desired Persons to be Visited. Approximately 40 percent

of the visitors desired to sec the Ministers and their Private
Secretaries. 14 percent haa come Lo see Assistant Secretaries,

11 percent Deputy Secretaries and 12 percent Joint Secretaries

1n connection with offacial problems.

(d) Purpose of Visit. The purposce ol visit was clas-ilicd
as u%ﬁer

Official Purpose 18

pereent

(Expedite files,Posting/

transfer,Delivering

letters etc.)

Private Affairs 17 percent
(Pravate discussion,

Meeting oificers ete.)

Matters relatang 8.5 percent
to Development Work

(Release of fund,Food
for works,Upazila Parishad
fund etc.)

Land Affaars 7 percent

(Land disputes,Derequisition
of land etc.)
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Foreign Trainaing 5 percent

College Administration 5 percent

(Absorption of teachers 1in
Nationalised Colleges)

(e) Frequency of Visits. Roughly 66 percent of the visitors

stated that their cases were pending 1n the Secretariat for
a period of six months and 7 percent of the pending cases
were awaiting disposal for the last three years.15 percent
visitors paid visit upto 7 times 1including 8 percent among
them who visited the Secretariat every now and then for the

disposal of thear cases.

The Preliminary Survey

The visitors' survey confirmed the speculation that a large
pe?centage of visitors visit the Secretariat {for expediting dis-
posal of their long-pending cases,although there are a good number
of frivolous visitors also. It revealed a serious maltunctioning
01 the Secretariat system. This needed to be followed up by a

more comprehensive and systematic study.

For this purpose, a survey ol 49 Sections of 14 Minisiries
was conducted duraing January 14-17,1987. The survey was designed
to study the disposed cases only during July-December,1986 in the
selected Ministries with the following objectives in view

1) nature of business transacted in Ministries;
11) speed 1n disposal; and

111) 1level of decision-making.
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The. survey was carried out by 132 participants of the
Si1xth Foundation Training Course being conducted by the BPATC.
A total of 1506 cases were studied 1n detail by following a

pre-designed questionnaire.

The survey findings give the following information on the

major i1tems :

Nature of Business. Survey data showed that during the

period under study,correspondence relating to personnel
management was the hiaighest 1.e. about 46 rercent, followed
by financial management (30 percent)foreign training(1l1l
percent) ,purchase and sale (9 percent) and repalir and

maintenance (4 percent). The details may be seen at Table 4.1.
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Table 4.1 Dastribution of Correspondence by Subject and Ministry

Category of Correspondence

1
" 1
: 1
S1.No. ! Name of Ministry 'Personnel i Financial Purchase !'Repair & 1Foreign v Total
! 'Management Manage- '& Sales !Mainten- yTraining !
: : iment ! jance ! ;
1. Finance Division 40 68 2 5 41 156
* (10.36)
2. Education Division 4 147 - - 85 236
(15.68)
3. Comerce 45 7 25 5 15 97
( 6.44)
4. Relief & Rehabilitation 21 36 15 15 - 87
( 5.78)
5. Health and Famly 55 6 8 5 2 76
Planning ( 5.05)
6. Fisheries and Livestock 62 17 15 1 - 95
( 6.31)
7. Social Welfare and 77 24 4 3 14 122
Woren's Affairs ( 8.10)
8. Land 94 5 38 - 1 138
( 9.16)
9. Works 57 7 13 -~ - 77
( 5.11)
10. Home Affairs 74 5 8 7 2 96
( 6.37)
11. Relagious Affairs 36 34 S 7 1 133
( 8.83)
12. Establishment 49 4 2 3 1 59
( 3.92)
13. Food 28 17 6 - 9 60
( 3.98)
14. Irrigation,Water Resour- 50 21 - 3 - 74
ces and Flood Control ( 4.91)
Total 692 448 141 54 171 1506
(45.95) (28.75) (9.36) ( 3.59) (11.35) (100.0)

Note: Terms 1n the parentheses indicate bercentage.
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Speed 1n Disposal. Time taken to dispose cases varied from Mlnlstry

to Ministry. Finance Division took the shortest average time 1.e.
o5 days to dispose of a case while the Ministry of Works took the
longest average time 1.e. 7 months. The Ministries of Relief and
Rehabilatation and Education Division each tock an average of 6
days to dispose a case. In almost all Ministries maximum number of
correspondence were disposed within 15 days and those requiring a
period of 2-8 years constitute a fraction of the total, not excee-

ding 3 percent as such. The details may be seen at Table 4.2.

Table 4.2 Distrabution of Disposed Cases by Ministry

Duration of Disposal

Sl.No.E Name of Ministry . .
! 1 Month | Day ! Rank
1. Finance Division 00 05 1
2w Education Divisaion 00 06 2
3. Commerce 00 26 7
4. Relief and Rehabilitation 00 06 2
5. Health 00 23 5
6. Fisheries and Livestock 01 16 10
7. Social Welfare and Women's 00 17 4
Affaairs
Land 01 10 9
Works 07 01 12
10. Home Affairs 00 24
11. Religious Affairs 01 06
12. Establishment 00 20
13. Food 00 12
14. Irrigation,Water Resources 01 23 11

and Flood Control
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lL.evel of Decision-making. Officers at the level of Joint

Secretary were found to have disposed the highest number

of cases constitutaing about 27 percent of the total disposed
cases. They are followed by Deputy Secretaries who appear

to have disposed 25 percent of the disposed cases. The
Senior Assistant Secretaries and Assistant Secretaries alto-
gether were found to have disposed only about 3 percent of
the disposed cases. Similarly, at the Additional Secretary's

level only 1 percent cases were disposed. Details may be secen

at Table 4.3.
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Table 4.3 Dstribution of Correspondence by Ministry and Level of Officers

i
J
1

Level of Officers

- le ow o

1
.No.s Name of Ministry EPre51—', Advi- (Minis-|Secre- jAddl. !'Jt.Secy. |Dy. 'Sr.Asst. |Asst. ; Unknown Total
: 'dent | ser ter ‘tary 1Secy. ! 1Secy. !Secy. ‘Secy. !}
] 1 1 ] 1] 1 1 1 1 1 1
1. Finance Division - 2 1 11 1 54 45 - 10 32 156
(10.36)
2. Education - - - 3 4 o1 120 - — 18 236
(15.68)
3. Comrerce 9 - 7 20 - 51 9 1 - - o7
(6.44)
4. Relief and Rehabi- - - 5 8 - 10 14 - - 50 87
litation (5.78)
5. Health and Family 3 - - 30 1 12 27 - - 3 6
Planning (5.05)
6. Fisheries and Live- 1 - 4 47 - 17 21 - 1 4 €5
stock (6.31)
7. Social Welfare and - - S 23 - 60 30 - 3 1 122
Women's Affairs (8.10)
S. Land - - 1 1 - 2 37 - 9 88 138
(€.16)
J. Works - - 4 5! - 29 35 2 = 1 7
(5.11)
5. Home Affaars - - 24 25 - 14 - - - 33 96
(6.37)
1. Religious Affairs - - 5 24 = 8 8 - 5 83 133
(8.83)
2. Establishment 12 - 1 9 8 10 6 8 - 4 55
) (3.92)
3. Food 6 - 14 6 - 2 1 - 1 - 60
(3.28)
t.  Irrigation,Water Re- - - 2 17 = 15 27 - 9 — 74
sources and Flood Control (4'9:Q
Total 31 z 73 22€ 15 409 380 12 28 317 1506
(2.06) (C.12) (4.85) (15.21) (.992) (27.16) (25.23) (.80) (2.52) (21.05) (1C0.0)

Note: Terms in the parentheses 1indicate percentage.
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The preliminary survey of the Sections of the selected
Ministries revealed severe limitations of the study. TFairst was
the question of the representativeness of the sample. According
to our classification of Ministries by the basic thrust of their
work, there are 16 service Ministries,12 regulation Ministries
and 8 economic Ministries. In the survey, 9 of the selected Minis-
tries fell under the category of service Ministry, 4 under regu-
lation Ministry and only 1 under economic Ministry.The same was,there-
fore,heavily biased in favour of the service Ministries. Secondly,
we concentrated on delay at processing stages only. We realised
that considerable delay also takes place in communicating decisions
to the concerned individual or organisSation. A study of delay
has to look into this aspect also. Finally, the major deficiency
of the design was that it looked only at the disposal cases and
took no account of the undisposed ones. The conventional wisdom
regarding the subject 1s that most of the cases that get disposed
of within reasonable time-limit are the ones that are vigorously
pursued. It 1s not theoretically interesting to study them. The
more rewarding will be a study of those cases that take an unus-
ually long time to get disposed of or do not get disposed of at
all. Keeping these type of cases outside the purview of the study

was a major flaw.

It need to be mentioned that the study was very helpful

in conceptualisaing the i1ssues involved and in getting some
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prelimrinary i1dea as to the magnitude of the problem. In fact,

data collected through the study helped us in selecting the Minis-
tries for our final survey. Moreover, the intensive nature of

the study, despite the bias of sample,yielded valuable informa-
tion on the level of decision-making which can be used in inter-

preting the results of the final survey.

THE FINAL SURVEY

In the light of our experience of the two previous surveys,
1t was 1ntended to carry out a final survey of some Sections of
a few selected Ministries to enquire into the probable causes

of delay by concentrating on a few key variables. The survey had

the following objectives in view:

1) to identify the nature of work done at the Secretaraiat;

i1) to find out the levels at which dicisions are being
made ;

111) to find out the time generally taken at each level
1n decision-making;

1v) to find out the time lag between final decision and
its communication to the concerned individual or orga-
nisation; and

v) to find out the causes of delay in the disposal of
business at the Secretariat.

For this study, six Ministries constituting aboutl 13 percent
of the total Ministries at the Secretariat were selccted. The

selected Ministries are assumed to be renresentative in character



70

to the gxtent that 3 fall under service category while 2 repre-
senl the regulation and 1 economic category. Representation of
selected Ministries in their respective categories 1S propor-
tional to their total numbers. The six Ministries comprise of

89 Sections of which 59(66%) Sections were selected for the
purpose of the study. These 59 Sections were distributed pro-
portionately to each of the Ministries concerned. Thus the sample
Sections covered a total of 59 Sections, the distribution of

which was as follows

Table 4.4 Dastribution of Sample Sections by Minastry

! {Number of Sections ! Nunber of Sections
] . 1 1
Sl.No.: Name of Minastry ' (Population) I (Sample)
1 1 1
1. . Local Government 12 8
Division
2. Land 12 8
3= Health and Population 15 . 10
Control
4. Education Division 14 9
5. Relief and Rehabilitation 12 8
6. Commerce 24 16
Total 89 59
(100%) (66%)

The scope of the survey was extended to cover all corres-
pondence and all cases, disposed or undisposed,during the period

January-December 1986. A total of 59 Assistant Secretaries/
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Senior Assistant Secretaries were drawn from the Secretariat

itself to carry out the study during March 13-20,1987.

A questionnaire was prepared to collect information on the

following aspects 1in details:

Types of Communication:

Find out the total volume of correspondence received 1n the
Ministry during the year under study. What percentage of

1t was frivolous and disposable without any action by the
Ministry ? What percentage did require actions by the Minis-
try ? The other 1issue sought to be looked 1nto was the i1den-
tity of the clientele. Who were making the correspondence -
Government servants themselves ? Private citizents ? Agencaies

under the Ministries ? NGOs ? Donor Agencies ? or other

Ministries ?

Nature of Correspondence:

What did they correspond for - personnel or financial matters ?

Matters relating to project management ? Polacy and the 1like?

Initiation Time:

How much time did elapse between receipt and initiation ?
Was there any discrimination in lnitiation in terms of subject

or clientele ?

2

Disposal Time:

The Secretariat Instructions have fixed two weeks as the

normal disposal taime. All cases disposed within that time-
limit 1s consaidered as disposed for the purpose of the study.
On the basis of that criterion, the survey sought to find

out how many cases were disposed, how many were disposed at
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delays and the range of delay and how many cases remained
undisposed during the year.

It further sought to find out the kind of cases that
were disposed and the speed of their disposal.

Communicating Time:

What was the time lag between decision and its communication ?

Reasons for Delay:

The survey also sought the opinion of the concerned Assis-

tnat Secretaries as to what were the causes of delay ain the
disposal of cases.

Reasons for non-Disposal:

Finally, we also wanted the opinion of the concerned

officials as to the reasons for non-disposal of cases.

The survey entailed the collection of an enormous varie.Ly
of data. Their collation needed prior classification and codi-
fication for processing through the computer. For this purpose,
the probable answers under the 7 categories were mentioned and

each 1tem was given a code number.

The number of probable answere against two of the substantive

categories are shown below:

1. Source of Government servantis working under the
Correspondence Ministry,other individuals,praivate
institutions,NGOs, subordinate offices,
Statutory Bodies,Departments,Ministires,
Foreign Mission and International

Agencies = 9,
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o

Nature of Personnel management,financial manage-

Correspondence ment,general administration,project
management,training,purchase and sale,
repalr and maintenance,ministerial

business and policy = 9.

It may be mentioned here that under each of the 9 categories

on the nature of correspondence,there were several sub-categories.

For

the

far

the

was

1dentifying the sub-categories under "ministerial business",

1tems mentioned 1n Schedule I of the Rules of Business so

as they related to selected Ministries were used. To cover
items not mentioned 1in the data sheet, an "others" sub-cetegory

invariably appendcd as the last i1tem under aill the categories.

For easy comparability and calculabilaity of time across

references and Ministraes, the i1dea of recording the exact figures

was abandoned in favour of a range. Thus the time taken 1n dis-

posing a case or communicating a decision has been calculated 1in

terms of weeks rather than days.

For each correspondence, a separate data sheet was used.

Data so collected were processed through the computer of the

Bangladesh Bureau of Statistics.
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CHAPTER FIVE

SURVEY FINDINGS

The survey findings, as processed through the computer of
the Bangladesh Bureau of Statistics, may be presented under the

several broad headings of the design 1tself.

TYPES OF CORRESPONDENCE

During the calendar year 1886,the Sections under study
received a total of 5606 correspondence of which roughly 9 percent,

(479 cases) required no processing by the concerned Ministries.

Table 5.1 Distrabution of Category of Correspondence by

Minaistry

Category of Correspondence
No Action ' Actaon

Name of Ministry

RS S

Required , Required ! tetal
] \
Land 30 €89 71¢
(6.26) (13.44) (12.83)
Relief and Rehabilitation 11 341 352
(2.30) (6.65) (€.28)
ILducation Divisaion 17 911 928
(3.55) (17.78) (16.5¢6)
Local Government Division 67 1106 1173
(13.29) (21.58) (20.93)
Health and Family 178 10€1 1139
Planning (37.16) (20.70) (22.11)
Commerce 176 1017 1163
(36.74) (19.85) (21.29)
Total 479 5125 5604
(100) (100.0) (100.0)

Note: Figures in the parentheses indicate percentage of

column total.
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Frivolous Type

To the category of correspondence requiring no action by

the Ministries belong such receipt as copies of tour programme,
post copies of telegrams and routine acknowledgements,copies of
Joining reports,copies of posting/transfer orders of officers and
staff of lower organisations,press cuttings which are for infor-
mation only,unsigned or anonymous communications or advance copies of
representation on which no instructions have been recorded by officers,
1dentical representations from individuals or groups of individuals
excepting the one that was received fairst,publications on which no
specific action 1s to be taken and the like. Highest percentage of
this type of correspondence 1s received 1in the Ministry of Health
and Family Planning(37.16 percent) closely followed by the Ministry

of Commerce(36.74 percent).

Correspondence Requirang Action

Of the total correspondence received under '"action required"
category,the Local Government Division received the highest number
1.e. 21.58 percent followed by the Ministry of Health and Family
Planning (20.70 percent),Ministry of Commerce(19.85 percent) and

the Education Division (17.78 percent).

Share of Correspondence by Sources

The aforementioned correspondences were received from ten
sources. Of the total cases received by each of the sources,the
share of action required cases exceeds 90 percent for all

sources except government servants under Ministrv,praivate institutions,
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NGOs and others. As comvared to other sources,the number of action
required and no action cases for the category "Inter-Ministerial"

was the highest 1.e. 18.42 percent and 20.C4 percent respectively.

Table 5.2 : Distrabution of Category of Correspondence
by Source

Source of

1]
! Category of Corresnondence
] g
BT oy & mee ; No Acticn | Action Required ! Total
Government Servants 68 530 5¢8
Under Ministry (14.20) (10.35) (1C0.67)
Other Individuals 14 676 €S0
(2.82) (13.12) (12.31)
Praivate Institutions 47 328 375
(€.81) (6.40) (6.69)
NGOs 10 33 43
(2.09) (0.64) (0.76)
Subordinate Offices 79 7¢0 568
(1€.49) (15.41) (15.51)
Statutory Bodies 17 228 315
(3.55) (5.82) (5.62)
Departments 67 828 80%
(13.99) (16.16) (15.87)
Inter-Ministeraal 66 944 1040
(20.04) (18.42) (18.56)
FForeign Missions & 41 370 411
International Agencies (8.56) (7.22) (7.33)
Others 40 328 268
(8.35) (6.40) (6.58)
Total 479 512 5604
(8.55) (21.45) (1066.0)
(10C.0) (100.0)

Note: Fipures in the parentheses i1ndicate vercentage of
columrn total.
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Similarly, the number of both action required and no actaon
cases turned out to be the lowest for ithe NGO category accounting

for 0.64 percent and 2.09 respectavely.

In order of magnitude, Inter-ministerial was followed by the
Departments and the subordinate offices accounting for 15.97 and
15.51 percent of the total correspondences respectively. The corres-
pondences made by the government survants,other individuals and
private institutions constituted 10.67,12.31 and 6.69 percent of the total

correspondences respectively,

The Ministry of Land comes out Tirst in terms of correspon-
dence received by 1t from 1ts own employees(15.99 percent) followed
by the Local Government Division (11.00 percent), the Ministry of
Health and Family Planning (10.90 percent) and the Ministry of
Coﬁmerce(Q.OS ﬁercent). Ministry of Land also received the highest
percentage of correspondence from other individuals (34.35 percent),
followed by the Ministry of Health and Family Plannang(14.04 percent)
and the Local Government Division (13.81 percent). Pravate Insti-
tutions, of course, made the highest percentage of correspondence
with the Ministry of Commerce (19.78 percent). The Ministry of
Relief and Rehabilitation was a distant rival only at 7.39 percent.
Contact by private institutions with other Ministries was negligi-
ble.However, except the Ministry of Commerce, the sub-ordinate

offices accounted for a major share of correspondence of thear

own Ministries.The highest percentage(22.67) agalin was found in
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the share of correspondence of the Ministry of Land closely

followed by the Ministry of Health and Family Planning(20.90

percent). The percentage share of olther Ministries were Local

Government Division(15.86 percent),Ministry of Relief and Rehabi-

litation(13.92 percent)and Education Division(13.69 percent).

Table 5.3: Distribution of Ministry by Source of Correspondence

L

Name of Ministry

Source :
L 8 1) 1 ] 1 t '
 Land | Relief |Education|Local Govt.!Health ! Commerce! Total
1 1 1 1 1 1 1
Government Servants 115 30 &1 122 135 1C8 598
Under Miristry (15.92) (8.52) (8.73) (11.00) (10.90) (9.05) (1C.67)
Other Indaividuals 247 42 4z 162 174 23 60
(54.35) (11.93) (4.53) (12.81) (14.04) (1.82) (12.30)
" Private Institutions 25 26 29 20 29 236 375
(3.48) (7.39) (3.12) (1.71) (3.15) (12.78) (6.62)
" NGOs 2 2 3 3 17 16 43
0.28) (C.57) (0.32) (C.26) (1.37) (1.34) (0.76)
Subordinate Cffices 163 49 127 186 155 85 8€S
(22.67) (13.22) (13.69) (1£.8€) (20.20) (7.13) (15.51)
Statutory Bodies 26 9 23 116 25 102 315
(5.G1) (2.56) (2.48) (€.88) (2.24) (8.55) (5.€2)
Departments 7 G0 335 129 150 214 8S5H
(0.97) (17.04) (36.10) (11.00) (12.11) (17.98) (15.97)
Inter-Minasterial 113 77 173 186 233 258 1040
(15.72) (21.88) (18.64) (15.88) (18.80) (21.63) (18.5€)
Foreipgn Missions & Inter- 3 46 25 47 152 138 411
national Organications  (0.42) (13.07) (2.69) (4.01) (12.27) (11.57) (7.33)
Others 8 11 90 195 51 13 368
(1.11) (5.13) (9.70) (16.62) (4.12) (1.08) (6.57)
Total 719 352 928 1173 1239 1193 5604
(12.83) (€.28) (16.56) (20.93) (22.11) (21.292) (100.0)
(1006.0) (1CC.0) (100.0) (10C.0) (100.0) (100.0) (100.0)

Note: Figures in the parentheses indicate percentage of column total.
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Education Division received the hiphest percentapge of corres-
pondence(36.10 percent) from Departmenis under 1ts control followed
by the Ministry of Commerce(17.98 percent) ,Ministry of Relaief
and Rehabilitation(17.04 percent) and Ministry of Health and

Family Planning (12.11 percent).

Inter-ministerial correspondences constituted more than 15.00
percent of total correspondence received in each indavidual Ministry
under study.

Foreign Missions and International Agencies made the highest
percentage of correspondence with the Ministry of Relief and Reha-
bilitation(13.07 percent) followed by the Ministry of Health and

Family Planning (12.27 percent) and the Ministry of Commerce(11.57

percent).

NATURE OF CORRESPONDENCE

The subject-matter of the correspondences received from
various sources were classified into nine categories l.e.,personnel
management,financial management,general adminisiration,project
management,training,purchase and sale,repair and malntenance,minis-
terial business and policy. The Ministries under study were found
to have received the highest number of correspondences on minlis-—
terial business 1.e.,26.83 percent and the lowest on repalir and
maintenance accounting for 0.59 percent only. Matters relating to

personnel management and financial management occupicd the second

and third position representing 21.81 and 14.68 percent of total



Table 5.4: Subjectwise Distribution of Source of Correspondence

80

] ] 1 ' 1 1 ' t 1 t

'Personnel!Financi-,Gen. | Proj. | Trg. ! Pur.& !Repair &!Minis. | Policy :Unspe01fledf Total
Source ! :

'Mgt. 'al Mgt. !Adm. } Mgt. | ! Sales !Mainten.}Business, ! :

] 1 1 1 1 1 1 ] 1 ] L
Government Servants 185 105 62 30 9 23 - 106 10 68 598
Under Minaistrv
Other Individuals 158 81 47 8 18 17 15 317 3 26 690
Private Instatutions 7 29 14 8 1 44 - 236 7 29 375
NQ@Os 3 9 3 1 -~ 1 - 11 9 6 43
Subordinate Offices 185 103 88 107 28 66 1 265 1 45 869
Statutory Bodies 76 84 34 33 8 19 1 34 3 23 315
Departments 304 132 64 66 30 43 6 105 19 80 895
Inter-ministerial 170 108 126 118 177 54 5 145 43 74 1040
Foreign Missions & 3 33 14 43 134 8 1 73 55 47 411
International Acencles
Others 47 9 58 12 58 3 2 135 — 44 368
Total 1238 763 490 426 463 278 31 1423 150 442 5604
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correspondence respectively. The share of general administration
and project management turns out to be 9.40 and 7.12 percent res-
pectively. The policy oriented correspondence constituted only
2.46 percent of the total correspondence received from various

sources.,

iinistrywise Share of Different
Categories of Correspondence

Of the total action required cases assumed by each of the
Ministries, cases falling under the category 'ministerial business'
constituted the highest for the Ministries of Land,Relief,Local
Government and Commerce while those falling under 'personnel manage-
ment' constituted the highest for the Education Division and the
Ministry of Health and Famaly Planning. It is observed that in all
the Ministries the cases belonging to 'repair and maintenance’
category were the lowest accounting for even less than 1 percent
of the action required cases. It 1s interestaing to note that the
Ministries of Land,Relief and Education did not have any policy

oriented cases to be taken care of.
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Table 5.5 Distribution of Action Required Cases
by Ministry and Subject.
' 1 :
Source ! ; : k1nls?ry - ; ; Total
i Land , Belief [Education ;Local Govt.! Health 'Commerce :

Personnel 93 52 334 212 269 153 1118
Management (14.22) (15.23) (36.66) (19.17) (25.35) (15.05) (21.81)

Financial 98 7 176 193 120 88 752
Management (14.22) (22.58) (19.30) (17.45) (11.31) (8.65) (14.68)

General 36 50 147 138 49 62 482
Adminastration (5.23) (14.66) (16.14) (12.48) (4.62) (6.10) (9.40)

Project 2 20 44 76 214 9 365
Management (0.29) (5.87) (4.83) (6.87) (20.17) (0.88) (7.12)

Training 19 5 144 99 122 €3 452
(2.76) (1.47) (15.81) (8.95) (11.50) (6.20) (8.82)

Purchase & 1 6 2 16 25 277 277
Sale (0.15) (1.76) (0.22) (1.45) (2.36) (22.32) (5.40)

Repair & - 1 4 3 16 6 30
Maintenance - (0.29) (0.44) (0.27) (1.51) (0.59) (0.59)

Ministeraal 409 129 45 334 196 262 1375
Business (59.36) (37.83) (4.94) (30.20) (18.47) (25.76) (26.83)

Policy - - - 7 6 113 126
(0.63) (0.57) (11.11) (2.46)

Unspecafied 26 1 15 28 44 34 148
(3.77) (0.29) (1.65) (2.53) (4.14) (3.34) (2.89)

Total 689 341 211 1106 1061 1017 5125
(100.0) (100.0) (100.0) (100.0) (100.0) (100.0) (100.0)

Note : Figures in the parentheses indicate percentage of column total.
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INITIATION TIME

Data reveal that of the total action required cases,the time
lag between receipt of correspondence and 1nitaiation of action was
the lowest 1.e., less than one week for the highest number of cases
accounting for 63.43 percent. The cases requiring 2 and 4+ weeks
constituted 12.78 and 10.11 percent of the total action required
cases respectively. The share of those cases taking 1 week and 4

weeks turned out to be 3.51 percent each.

Of the total number of action required cases as assumed by

each of the Ministries,the lag was found to be less than a week

Table 5.6 : Ministrywise Distribution of Time Lag Between
Receipt of Correspondence and Initiation of Action
(In week)
i ) ]
Name of L4101 2 13 0 4 1 4+ Not Im- ! Total
Ministry . ; i : ! ; ! itiated |
Land 378 27 93 52 33 7106 - 689
(54.86) (3.92) (13.50) (7.55) (4.79) (15.38) (100.0)
Relief & 274 6 33 14 5 9 - 341
Rehabilatation (60.35) (1.76) (9.68) (4.11) (1.46) (2.64) (100.0)
Education 546 33 102 54 33 135 8 911
(52.93) (3.62) (11.20) (5.93) (3.62) (14.82) (0.88) (100.0)
Local 681 47 159 61 47 104 7 1106
Government (61.67) (4.25) (14.28) (5.52) (4.25) (9.40) (0.68) (100.0)
Health & Family 687 35 142 70 35 85 7 1061
Planning (64.75) (3.30) (13.38) (6.60) (3.30) (8.01) (0.66) (100.0)
Commerce 685 32 126 62 27 79 6 1017
(67.35) (3.15) (12.38) (6.10) (2.66) (7.77) (0.59) (100.0) °
Total 3251 180 655 313 180 518 28 5125

(63.43) (3.51) (12.78) (6.11) (3.51) (10.11) (0.55) (100.0) -

Note : Figures 1in the parentheses indicate percentages of row total.



84

for the highest number of cases(60.35 percent) in the Ministry
of Relief and Rehabilitation. Within the same time period, the
Ministry of Land was found to have initiated action on the least

number of cases 1.e., 54.86 percent.

Of the total correspondences requiring a time of 4 weeks
and more for initiating action, the highest number of cases
belonged to the Education Division (26.06 percent) while the

lowest to the Ministry of Relief and Rehabilitation (1.74 percent).

Initiation Time by Subject

Total cases on which action was 1initiated in less than a
week's time,ministerial business occupied the highest position
(26.67 percent), followed by personnel management(20.92 percent)
and financial management(15.13 percent). The same pattern 1is

repeated for all the other time intervals also.

In terms of share of total correspondences for each of the
sources 1nitiated at different time intervals,1t may be seen that
all the sources had their highest number of cases initiated in
less than a week's time. Those that were left out were taken care
of at a much slower pace to the extent that the second largest
number of cases on personnel and financial management and the

third largest number of cases on ministerial business were 1ni-

tiated on the 4th week or after.
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Table 5.7 : Subjectwise Distribution of Time Lag Between Receipt
of Correspondence and Initiation of Action.

( In Weeks )

Subject P/1 i 1 v 2 ; 3 ' 4 ; 4+ ) Total

t ] 1 ] 1] ] 1

1 1 1 H 1 A 1
Personnel 680 39 132 65 42 154 1112
Management
Financial 492 21 74 41 28 94 750
Management
General 324 15 66 23 14 36 478
Administration
Project 241 14 44 29 12 25 365
Management
Training 291 19 72 27 13 29 451
Purchase & Sales 179 9 37 21 6 25 277
Repair & 22 1 1 1 3 2 30
Maintenance
Minaisterial 867 49 193 85 56 117 1367
Business’
Polaicy 91 8 14 6 - 7 126
Un-specified 64 5 22 15 6 29 141

Total 3251 180 655 313 180 518 5097




STATE OF DISPOSAL

Of the total action required cases assumed by each of the

_Ministries, cases disposed within one week have been found to be
the highest 1.e.,39.00 percent in case of the Ministry of Relaief
and Rehabilitation and the lowest for the Ministry of Land accoun-
ting for 17.13 percent. Similarly, cases disposed at delays turned
out to be the highest 1.e.,57.30 percent for the Minaistry of Health
and Family Planning and the lowest for the Minastry of Land 47.17
percent. The undisposed cases are the highest 1.e.,35.70 percent

in case of the Ministry of Land and the lowest for the Ministry of

Relief and Rehabilitation accounting for 5.57 percent only.

Table 5.8: State of Disposal of Cases by Ministry.

Name of Disposed within !Disposed but!Un-disposed!’ T-£ 1
Minastry rone week ydelayed ! } ota
; 7 E: !
Land ' 118 325 246 689 -
(17.13) (47.17) (35.70) (100.0)
(2.50) (11.77) (21.93) (13.44)
Relief & 1.3:3 189 19 341
Rehabilitation (39.00) (55.43) (5.57) (100.0)
(10.71) (6.85) (1.69) (6.65)
Education 21¢ 513 179 c11
Division (24.04) (566.31) (19.65) (100.0)
(17.63) (18.58) (15.95) (17.78)
Local Govt. 229 627 250 1106
Division (20.70) (56.70) (22.60) (100.0)
(18.44) (22.71) (22.28) (21.58)
Health & Family 282 608 171 1061
Planning (26.58) (57.30) (16.12) (100.0)
(22.70) (22.02) (5.24) (20.70)
Commerce 261 499 257 1017
(25.66) (46.07) (25.27) (100.0)
(21.02) (18.07) (22.91) (19.84)
Total 1242 2761 1122 5125
(24.23) (53.88) (21.49) (100.0)
(100.0) (100.0) (100.0) (100.0)

Note:Figures 1n the parentheses indicate percentage of rov and column total
respectively.
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Of the total cases disposed within one week, the cases
disposed by the Minastry of Health and Family Planning turned
out to be the highest 1.e.,22.70 percent while those by the
Ministry o1 Land to be the lowest representing 9.50 percent. Of
the cases disposed at delays, the share of the Local Government
Division was the highest at 22.71 percent while that of the
Ministry ot Relief and Rehabilitation the lowest accounting
for ©.85 percent only. Cut of the total undisposed cases, the
proportion of the Ministry of Commerce was the highest 1.e.,

22.91 percent while that of the Ministrv Relief and Rehabi1li-

tation the lowest representing 1.69 percent only.

Disposal of Cases by Source

Of the total cases received from each of the 9 sources,
highest nunber ot correspondences (38.4¢ percent) made by the
Government servantis working under the hinisiries were disnosced
within one week while disposal 1n the same period was the lowest
for correspondences nmade by the other i1ndaviduals(17.31 pereent ).,
Simrilarly, the highest number of Cascs that were disposcd at
delays belonged 1o the subordinate clifilces(61.20 percent;, while
the lowest number of cases 11 this catcpory (14,21 percenty)
belonged to the private 1nstitution:, The undisvosced (awes AL an

Lo be the highest (32.84 percent) 1in respect of other indivaduals



and the lowest (15.85 percent) in respect of government servants

working in the Minastries.

Table 5.8 : Daisposal of Cases by Source.

1) 1 ]
Source yDisposed within} Disposed but !Un-disposed

E Total
yone week 1 delayed ! !
Govt. Servants 204 242 81 530
under Ministry (38.49) (45.66) (15.85) (100.0)
(16.43) (8.76) (7.49) (10.34)
Other Individuals 117 337 222 676
(17.31) (49.85) (32.84) (100.0)
(92.42) (12.21) (19.79) (13.19)
Praivate Instaitutions 79 145 104 328
(24.09) (44.21) (31.70) (100.0)
(6.36) (5.25) (9.27) (6.40)
NGOs 7 20 6 33
(21.21) (60.61) (18.18) (100.0)
(0.56) (0.72) (0.53) (0.64)
Subordinate Offices 179 484 127 790
(22.66) (61.26) (16.08) (100.0)
(14.41) (17.53) (11.32) (15.41)
Statutory Bodies 53 176 69 298
(17.78) (59.06) (23.16) (100.0)
(4.27) (6.38) (6.15) (5.82)
Departments 173 502 153 828
(20.89) (60.63) (18.48) (100.0)
(13.93) (18.18) (13.64) (16.16)
Inter-ministerial 207 488 189 944
(28.28) (51.70) (20.02) (100.0)
(21.50) (17.68) (16.84) (18.42)
Foreign Missions & 95 197 78 370
International (25.68) (53.24) (21.08) (100.0)
Organisations (7.65) (7.13) (6.95) (7.22)
Others 68 170 90 328
(20.73) (51.83) (27.44) (100.0)
(5.47) (6.16) {8.02) (6.40)
Total 1242 2761 1122 5125
(24.23) (53.88) (21.8¢) (100.0)
(100.0) (100.0) (100.0) (100.0)

Note: Figures in the parentheses indicate percentage of row and column total respectively.
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Of the total cases disvosed within one week, the corres-
pondences received {rem Ministrics turn cut to be Lhe hipghest
(21.50 percent) and those fi1om the NGOs the lowest (0.56 percent).
Out of the total cases disposed at delays, the cases received
trom the Denariments were the highest (18.18 nercent) while the

share o1 i1le NGOs 1s the lowest «tcounting tor G.72z nercent only.

Ot the 1otal undisposed cilses, the cases receaived from

other 1ndividuaals turned out 1o be the highest (18.7% rercent)

ana those receirved tron the MOs the lowest (.32 rercent).

Sourcewise Faute of Disvosal vaith
Disposal Time

1t vas found that 1122 cases(21.9 nercent) of ke total
action s oalted cases were not disvosed al all. The cases dis-
posed wathin less than a monih constituted 5C.4 vercent ol the
totual daction reguired cases vhile those taking s1Xx months and
above accounted for 1.7 percent only. The cases dispused within
4 veriod of 1-2 and 5-4 ronths constituted 12 and 6.8 nercent

of the total dispeosable cases resnectively.



Table 5.10 : Sourcewise Disposal Rate of Correspondence by Ministry

(In Month)

Duration of Disposal

1 1
Source :Undlsposedi ) | ; Total

" ' g i f2 F =3 T 34 5.6  !Above 6 |

1 1 ] 1 3 1 1 !
Government Servants 84 45 301 53 33 1S S 530
Under the Ministry
Other Individuals 222 34 291 64 44 11 10 676
Private Institutions 104 11 155 34 19 3 2 328
NGOs 6 3 17 2 5 - - 33
Subordinate Offices 127 56 422 106 43 21 15 790
Statutory Bodies 69 17 122 42 26 11 11 298
Departments 153 20 438 110 68 22 17 828
Inter-ministeraial 189 53 500 120 54 18 10 944
Foreign Missions §& 78 13 178 40 41 9 11 370
International Agencies
Others 90 10 159 42 16 6 3 328
Total 1122 262 2583 613 349 110 86 5125




Only 2.1 percent of the total disposable cases were found

to have been disposed within five to six months.

Ministrywise Rate of Disposal
With Disposal Time

The proportion of un-disposed cases were found to be the
highest (22.91 percent) 1in the Ministry of Commerce and the
lowest in the Ministry of Relief and Rehabilitation(1.69 percent).

Table 5.11: Mainistrywise Disposal Rate of Correspondence,

(In Month)

Ministry yUndisposed) Duration of Disposal , ! Total
: R L1, 12 ] 34 , 56 1Above 6
1 1 1 1 1 1 1 1
Land 246 15 266 73 57 18 15 689
(21.93) (5.34) (10.30) (11.91) (16.33) (16.36) (17.44) (13.44)
Relief & Reha- 19 12 257 33 12 5 1 341
bilitation (1.69) (4.58) (10.03) (5.38) (3.44) (4.55) (1.18) (6.65)
Education 179 20 477 125 64 26 20 911
(15.95) (7.63) (18.47) (20.39) (18.34) (23.64) (23.26) (17.78)
Local 250 86 509 143 80 24 14 1106
Government (22.28) (32.82) (19.70) (23.33) (22.92) (21.82) (16.28) (21.58)
Health & Family 171 71 589 126 71 18 15 1061
Planning (15.24) (27.10) (22.80) (20.56) (20.34) (16.36) (17.44) (20.70)
Commerce 257 59 483 113 65 19 21 1017

(22.91) (22.53) (18.70) (18 .433 (18.63) (17.27) (24.42) (19.85)

Total 1122 262 2583 613 349 110 86 5125
(100.0) (100.0) (100.0) (100.0)  (100.0) (100.0) (100.0) (100.0)

Note : Figures within parentheses indicate percentage of column total.
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Of the total cases disposed within le: : than a month, the
Ministry of Health and Family Planning turned out to have disposed
the highest number of cases (22.80 percent) while the Ministry of
Relief and Rehabilitation the lowest (10.03 percent). Of those
cases which took six months and more to be disposed,the share of
the Ministry of Commerce,Education Division and the Minaistry of
Health and Family Planning turned out to be 24.42, 23.26 and

17.44 percent respectaively.

Subjectwise Disposal Time of Delayed Cases

Of the total cases disposed at delays, highest number of
cases,b691(25.21 percent) were disposed in less than 15 days while
15.39 percent of the cases took the longest disposal time 1.e.,

91 days and above.

Of the cases disposed in less than 15 days, those belonging
to personnel management constituted the highest number 1.e.,25.58
percent while the repair and maintenance cases accounted for the
lowest (1.01 percent). It is also observed that the cases that
took the longest time 1.e., 91 days and above, cases pertaining
to personnel management again occupied the highest position
(25.41 percent) and those related to repair and maintenance the
lowest (0.47 percent). Within that range, of the cases disposed
within 15-21,22-30, 31~45 and 46-90 days, the proportion of cases
beléﬁglng to ministerial business turned out to be the highest

accounting for 24.28,26.05,26.03 and 26.34 percent respectaively.
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Table 5.12 : Disposal Time of Delayed Cases by Subject of Correspondence

(In Days)

; X Range of Delay 1 Total

Subject 15 i5-21 25-30 1 31-45 T46-80 | 91+ :
1 1 1 1 1 1 1

Personnel Management 178 107 80 80 95 108 648
(25.58) (23.94) (21.05) (21.92) (21.21) (25.41) (23.47)

Financial Management 131 68 53 50 69 55 426
(16.82) (15.21) (13.95) (13.70) (15.40) (12.94) (15.43)

General Administration 71 36 38 23 44 34 246
(10.20) (8.05) (10.00) (6.30) (9.82) (8.00) (8.91)

Project Management 40 41 33 35 29 25 203
(5.74) (9.17) (8.68) (9.59) (6.47) (5.88) (7 .35),

Training 39 31 31 38 51 55 245
(5.60) (6.94) (8.16) (10.41) (11.38) (12.94) (12.87)

Purchase and Sale 37 28 2:3 26 23 24 161
(5.32) (6.26) (6.05) (7.12) (5.13) (5.65) (5.83)

Repair and Maintenance 7 4 = 3 1 2 17
(1.01) (0.90) (0.82) (0.22) (0.47) (0.62)

Ministerial Business 162 113 89 95 118 98 685
(23.28) (24.28) (26.05) (26.03) (26.34) (23.06) (24.81)

Polacy 21 14 10 6 4 7 62
(3.02) (3.13) (2.63) (1.64) (0.89) (1.65) (2.25)

Not Specified 10 5 13 9 14 17 68
(1.44) (1.12) (3.42) (2.47) (3.13) (4.00) (2.486)

Total 696 447 380 365 448 425 2761
(100.0) (100.0) (100.0) (100.0) (100.0) (100.0) (100.0)
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Ministrywise Disposal Time of Delayed Cases

A1l the Ministries under study had disposed of the highest

number of delayed cases 1n less than 15 days' time. Among the

cases disposed 1in less than 15 days,the share of the Ministry of

Table 5.13 : Disposal Time of Delayed Cases by Ministry.

\

(In Days)
Ministry ! Duration of Disposal ' Total
v /15 7 15-21 } 22-30 31-45 46-90 91+ ;
76 46 39 39 68 57 325
(10.92) (10.29) (10.26) (10.68) (15.18) (13.42) (11.77)
Relaief & Reha- 74 37 23 17 22 16 189
bilitataion (10.63) (8.28) (6.05) (4.66) (4.91) (3.76) (6.85)
Education 135 75 76 68 91 68 513
(19.40) (16.78) (20.00) (18.63) (20.31) (16.00) (18.58)
Local Govt. 126 103 98 98 90 112 627
) (18.10) (23.04) (25.79) (26,85) (20.09) (26.35) (27.71)
Health and 161 111 79 81 91 85 608
Family Planning(23.13) (24.83) (20.79) (22.19) (20.31) (20.00) (22.02)
124 75 65 62 86 87 499
(17.82) (16.78) (17.11) (16.99) (19.20) (20.47) (18.07)
696 447 380 365 448 425 2761
(100.0) (100.0) (100.0) (100.0) (100.0) (100.0) (100.0)

: Fagures in the parentheses indicate percentage of column total.



95

Health and Family Planning was the highest (23.13 percent)

while that of the Ministry of Relief and Rehabilitation the

lowest (10.63 percent). Among those disposed between 15-21

days, the cases belonging to the Ministry of Health and Family
Planning turned out to be the highest 1.e., 24.83 percent. Of

the cases disposed withain 22-30, 31-45 and 91 days and above,

the proportion of cases belonging to the Local Government Division
appeared to be relatively high as compared to other Ministries.
Among cases disposed within 46-90 days, the cases belonging to

the Ministry of Land turned out to be highest.

Undisposed Cases

A total of 1122 cases remained undisposed at the close of
the 1986 calendar year. The Table below wi1ll show the duration

in days during which these cases remained undisposed.

Table 5.14 : Undisposed Cases by Duration of Pendency.

(In Days)
N [} 1 1 : 1 T 1 * 1
1-7 ¢+ 8-15 | 16-21 | 22-30 | 31-45 | 46-90 ' 90+ ! Total
1 1 1 1 1 1 1
29 33 32 30 62 188 748 1122

It 1s evident that a majority of the undecided cases had

remained so for 90 days or more.

Undecided Cases by
Subject and Ministry

One-third of the undisposed cases (374) belonged to ministerial

business followed by another large number of cases (215) on
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personnel management. Financial management cases constituted
the third largest category of the undecided cases. Though only
81 cases were found as undisposed under the policy category,
proportion of 1ts in-category share 1s exceedingly high in as

much as only very few cases on policy were dealt in the Sections

during the year.

Table 5.15 : Distrabution of Undisposed Cases by
Subject and Ministry.

,
A Subject
g?ﬁisgiy é PollcyEPer Mgt gFln.Mgt.iGen.Admn.éﬁZi?' éTrg. égzie&gﬁiggiZn%‘igigiizzglal
Land 16 18 34 3 0 0 0 0 175
Relief 0 2 9 1 3 0 2 0 2
Education 7 58 22 21 3 56 1 1 5
- Local 12 32 38 21 26 30 3 0 88
Government
Health 19 68 10 5 22 27 1 0 19
Commerce 27 37 16 19 0 21 51 1 85
Total 81 215 129 70 56 134 58 2 374

Data show that about 45 percent undisposed cases on ministerial
business belonged to the Ministry of Land. Local Government Divi-
si1on and the Ministry of Commerce have respectively 88 and 85
cases undisposed under this category. Ministry of Health and
Family Planning had the largest number of undisposed cases on

personnel management followed by the Education Division.
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DISPOSAL BY HIERARCHICAL LEVELS

Disposal Time by Level

Time taken to dispose a file varied between levels in the same Ministry
and between same levels in different Ministries. On an average,an Assistant
Secretary took 8 days to dispose a matter while a Deputy Secretary and an
Additional Secretary took just a day. Joint Secretaries and Secretaries required
2 days on an average while the Ministers 3 days. As indicated by survey data,
the longest time at Assistant Secretary and Secretary's level were taken at

the Ministry of Land.

Table 5.16 : Average Duration for Disposal of Cases
by Level and Ministry.

(Number of Days)

1

! Level B !
[N [ 1 1 ' 1 1 1
Minastry ,Asst.:Dy. :Jt' :Addl':Secretary i Minister |Other Ministry !
1Secy. ;Secy. jSecy. ! Secy. ! : . ;
Land 11 2 7 - 9 7 1
Relief & Reha- 4 1 2 0 2 10 29
bilitation
Education 7 1 2 1 4 4 8
Local Govt. 8 2 1 - 2 2 26
Health & F.P. 10 2 2 - 1 3 10
Commerce 7 1 1 1 2 3 24
All Ministries 8 1 2 1 2 3 16

In the Ministry of Health,Local Government and Education Divasions,
averag: time taken by Assistant Secretaries closely followed that
of the Minmistry of Land at 10,8 and 7 days respectively.
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Disposal of Cases by Level

and by Subject

Assistant Secretaries and Secretaries had disposed the
highest number of cases on personnel management representing
25.79 and 25.25 percent of the total cases disposed by them
respectively. In the cases of other levels including that of
the Minister, disposal of personnel management cases occupied
the second highest position. Disposal of personnel management
cases by all levels constituted 21.76 percent of the total cases
disposed second only to disposed cases on ministerial business.
Thaps 1tem constaituted 26.73 percent of the total disposed cases
under which disposal at the Minister's level was the highest
1.e., 36.59 percent of the disposed cases at that level. Minis-
terial cases also i1nvolved heavy inter-ministerial consultation
as 1s evident from the highest percentage of disposal (46.06
percent) of the total cases by other Ministries. Cases on train-
ing were mostly disposed at the level of Secretary and Minister
represented by 11.88 and 18.41 percent of the total cases dis-

posed by them respectively.
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Table 5.17 : Disposal of Cases by Level and by Subject
(A1l Manistry)

: Level :

Subject EAsst.Secygﬁy.Secy.SJt.Secy. EAdal.Secy.éSécretaryEMlﬁlsterigigiggxygpr951aent § Total
Personnel Mgt. 138 235 | 345 16 253 86 38 3 1115
Financial Mgt. 71 230 249 14 128 17 41 - 750
General Admn. 72 119 111 9 g9 36 24 5 475
Project Mgt. 45 68 122 3 75 20 ) | - 364
Training 24 71 106 7 119 81 28 13 449
Purchase/Sale 33 62 101 4 42 12 20 - 274

Repair/Maintenance 3 9 15 - 3 = = = 30
Ministerial 104 262 417 28 216 161 181 a 1370
Policy - - - - = - - - =

Unspecified 45 31 73 23 67 27 29 3 298

Total 535 1087 1539 104 1002 440 393 25 5125
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Number of Cases
Disposed by Level

Duraing the year under study, a total of 5125 cases were
disposed. It 1s found that the Joint Secretaries had disposed
the highest number of cases (1539) and the Additional Secretaries

the lowest number (104 cases). The Assistant Secretaries had dis-

posed only 535 cases.

In terms of Ministry, data reveal that the Joint Secretaries
1in the Education Division had disposed the largest number of cases
(40.94 percent) followed by the Ministry of Commerce (33.53 per-
cent) and Ministry of Land (30.04 percent). At the Secretary's
level, the Secretary, Ministry of Relief and Rehabalitation had
disposed the highest percentage of cases (31.38 percent) while
the,Secretary,Mlnlstry of Land the lowest percentage (9.00 percent)
of cases.

At the Assistant Secretary's level, the highest percentage
of disposal was a meagre 13.48 percent at the Ministry of Health
and Family Planning with the lowest disposal showing up at the
Ministry of Land (6.68). At the Minister's 1level, the highest
percentage of cases (20.07 percent) were disposed by the Minister
for Local Government while the lowest percentage of cases were

disposed by the Minister for Land (1.16 percent).
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Table 5.18 Ministrywise Disposal of Cases by Level
( In Number )
e 1 . : Ministry g Tetal
1 Land Relief :Education!Local Govt. E Health , Commerce !

Asst. Secretary 46 39 80 105 143 122 535
Deputy Secretary 190 83 198 172 258 186 1087
Joint Secretary 207 61 373 253 305 341 1539
Addl. Secretary 11 13 23 15 16 26 104
Secretary 62 107 147 " 284 207 195 1002
Minister 8 34 45 222 57 64 440
Other Ministry 155 4 41 44 67 82 393
President - - 4 12 8 i 25
Total 689 341 911 1106 1061 1017 5125
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COMMUNICATING DECISIONS

About 50 percent of the decisions, irrespective of the
time taken in disposal of cases, are communicated within a weeks'
time after disposal. The rate of communication then comes to a
very negligible figure with the passage of time for the cases
disposed within a week or even 2 to 3 weeks. The situation,however,

improves with regard to cases disposed in four weeks' time or more.

The significant fact about communicating decision 1s that
about one-fourth of the decisions made in file are not communi-
cated at all. This 1s very dominant with regard to cases disposed
in 1 week's time where 50 percent of the decisions are not commu-
nicated. Similarly, of all decisions taken 1n 2 weeks' Time,more
than one-fourth of them are not communicated. The number of '"not
communicated' cases decreases with the increase in disposal time

of cases.

Table 5.19 : Number of Cases by Duration of
Disposal and Communication.

Duration of
Communication

! Duration of Disposal in Days
]
'
1

Tn_ Days 1 - 7{8 - 15116-21 { 22-30] 31-45] 46-90 | o1 =
1242 696 447 380 365 448 425

1 = % 576 442 265 188 182 193 177

8 - 30 6 75 95 114 91 106 90

30 + 6 3 2 3 20 43 79

Not Communicated 654 176 85 75 72 106 86
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Reasons for Delay in

Communicating Decisions

The reasons for delay in communicating decisions were
noted to be manifold such as heavy workload, delay in approval
of draft, absence of typist, absence of Section Assistants,lack
of logistics and direction to withhold from higher authority.
Heavy workload was found to be the main reason for delay in
communicating decisions for 21.63 percent cases. Delay in appro-
val of draft and absence of typist accounted for 7 percent delay
in each case.

REASONS FOR NON-DISPOSAL

The largest number of undisposed cases (23 percent) were
found i1n the Ministry of Commerce while the lowest(2 percent)
in the Ministry of Relief and Rehabilitation. The proportion of
undisposed cases belonging to the Ministry of Land and the Local
Government Division turned out to be 22 percent each. The Ministry
of Education and Health had a share of 16 and 15 percent respec-

tively of the total undisposed cases.

The reasons for non-disposal of cases as cited by the
concerned officers were many and varied. Of the total number of
undisposed cases,the highest number 1.e.,44 percent could not be
disposed due to 1incomplete processing. Lack of urgency of disposal
and multitude of hierarchy were cited as the mailn reasons for
non~disposal of 7.00 and 2.0 percent of the total undisposed cases respectively.
Cases not disposed for large number of queries and lack of effective supervision/

guidance account for 3.0 percent of the total undisposed cases each.
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Table 5.20: Distribution of Main Reasons for non-Disposal
of Cases by Ministry

i T
Reasons v + M TEhTy 1 | Total
'Land ;Rellef}EducatloniLoc.Govt.}Health jCommerce !

Incomplete processing 110 7 94 9¢e 89 89 488 (43.49)
Maltitude of Hierarchy 2 1 2 4 6 5 20 (1.78)
Large Number of Queries 4 - 10 10 - 10 34 (3.03)
Lack of Urgency of 11 1 26 24 1 19 82 (7.31)
Disposal
Lack of Effective 10 - 4 1 2 15 32 (2.85)
Guidance
High Incidence of 4 2 1 1 11 2 21 (1.87)
Consultation
Lack of Polacy Direction 20 1 2 6 5 39 (3.48)
Inter-minaisterial Dispute 1 ~ - 4 2 - 7 (0.02)
Court Cases 5 - 1 2 - 10 18 (1.60)
Wrong Despatch - 1 - 1 - - 2 (0.18)
High Central & Desp.Syst.- - - - 2 - 2 (0.18)
Inadequate Logistic - - - - ~ 7 7 (0.62)
Support
Rules & Regulation - - 2 1 - - 3 (0.27)
Unknown
Tendenc& to Push up 2 - - - - 2 4 (0.36)
File Lost/Missed 2 - - - - 3 5 (0.45)
Correspondence Lost/Missed - - - 1 e 6 7 (0.62)
Others 70 6 17 72 27 55 247 (22.01)
Not Specified 5 - 20 24 26 29 104 (9.28)

Total 246 19 179 250 171 257 1122 (100.0)

(21.93) (1.69) (15.95) (22.28) (15.24) (22.91)




Of the total undisposed cases,the highest nunber 1.e.,33 percent
belonged to ministerial business followed by personnel management accoun-
ting for 19 percent. It 1s observed that most of the cases covering all

subjects under study could not be disposed mainly due to incomplete processing.

Table 5.21 : Distiibution of Main Reasons for non-Disposal
of Cases by Subject.

t

Reason e . i . S?bgect . ; | . EToLal
L PM I PTM  GA I PM ! TR ! PS p R &M | MB ' PL P NS !

Incomplete Processing 101 35 24 32 69 6 - 193 1 27 488

Multitude of Hierarchy 9 2 - 2 2 3 - 2 - - 20

Large Number of 11 5 8 2 1 3 - 4 - - 34

Queries

Lack of Urgency of 18 22 7 5 12 10 1 5] - 2 82

Disposal

Lack of Effectave 7 13 3 - - 1 - 7 - 1 32

Guidance

High Incidence of 2 3 1 1 2 1 - 10 - 1 21

Consultataion

Lack of Policy Direction 5 3 3 1 5 1 - 20 - - 39

Inter-ministerial - 2 1 1 2 - - 1 - 3 7

Disputes

Court Cases 4 - 1 - - 1 - 9 - - 2

Wrong Despatch - - - - - 1 - 1 - - 2

High Central Desp.Syst. - - - 2 - - - - ~ - 2

Inadequate Logistic - - - - 2 5 - - - - 7

Support

Rules & Regulataions 1 2 - - - - - - - - 3

Unknown

Tendency to Push-up 1 2 - - - 1 - - & -

File Lost/Missed 2 1 -~ - - - 1 - - 1

Correspondence Lost/ 4 - 2 - - 1 ~ - - -

Missed

Others 36 30 15 9 24 21 = 94 1 17 247

Not Specified 14 9 5 4 15 3 - 28 21 5 104
Total 215 129 70 59 134 85 2 374 23 58 1122

(19.16)(11.50)(6.24)(5.26)(11.94)(5.17) (0.18) (33.33) (2.05)(5.17)(100.0)




106

CHAPTER SIX

ANALYSIS OF MAJOR FINDINGS

In a search for causes of delay in the disposal of business
at the Bangladesh Secretarazat, the survey was carried out with
the limited purpose of measuring the speed of disposal on a few
dimensions. The phenomenon of delay 1s surrounded by myths,lores
and stories to an extent that an understanding of the problem
on an empirical basis was a necessity. To that end, the focus
of the study has been praimarily diagnostic rather than findang
causal relationship between variables. Delay 1s so 1nextricably
interwoven 1n a seamless web of causalities that to try to make
a scientific study on the subject will not only be unrewarding
but also impossible. It may, however, be emphasized that the
measures used in the survey are sufficient 1n identifying the
weak areas for intervention. In analysing the findings, we will
first haighlight the state of disposal in the Secretariat and then
try to relate the emerging pattern with a few probable causes.

An attempt will also be made to infer from the available data
some behavioural response of both the officiials and the clientele
to the current mode of disposal. In the concluding section of
this chapter we will venture some suggestions for imprcoving the
rate of disposal and overall efficiency of public administration

in Bangladesh.



STATE OF DISPOSAL

Disposal meuns taking a final decision on a pending reter-
ence and communicating 1t to the concerned party or organisation. .
Disposal has two aspects : a final decision in the file and 1ts

communication. In our analysis we will cover both the aspects.

Disposal in Files

During the calendar year 1986, the sampled Sections under
the six Ministries received a total number of 5604 corresponden-
ces, of which 497 required no action while 5125 were to be pro-
cessed., Of the total action required cases, the Ministries dis-
posed at different time intervals 4003 cases (78.31 percent)
keeping 1122 cases (21.49 percent) undisposed at the end of ihe
year.

Rules require most of the cuascs to be decided and Al 1%100P
communicated within two weeks from the date ol 1ece1ipt ol the
go;rcspondvnce%. Data reveal that 24.23 percent casos wiie oy - .
posed within a week on tile while only 37.81 percent casce~ could
be disposed within the stipulated (1ime. Ol those Ad1ISPOoset,aboul
25 percent belonged 10 personnel management all of which do not

Tawfully 1all within ministeraal jurisdictiion.

The situation, however, improves with corresponding increase
in time range. Thus MNinistries were tound to have disposecd off
53.95 percent cases 1n a month's time and 78.11 percent cases

in 3 wor h's time or more. About 10 percent of the disposed cases



took more than 3 ronths for their disposal. It 1s to be noted
that rinisterial business and policy-oriented cases accounted

for only 24.71 percent of such cases. The overwhelmingly larper
share of these highly delayed cases were taken by such subjects

4s perscnnel mranagement (25.41 percent), financial management
(12.54 percent),training (12.94 percent) and general adwinistra-
tion (8 percent). Most of the correspondences under these subjects
were not to be dealt with by the Ministries under the exlsting
rules and procedures. Much of the blame for delay seems to he a
consequence of Ministry's overconcentration of governmental

business at the Secretariac.

Undisposed Cases

Cf the 1122 undisvosed cases, 748 had been pending with
the Ministries for more than three months. Cne-third of the undis-
posed cases (374) belonged to ministerial business tollowed by
the second largest number of cases (215) on personnel management.
45 percent of the undisposed mrainisterial cases belonged to the
Ministry of Lanc while the Ministry of Health and Family Plannang
and the Education Division had respectively the largest and the

second largest number ot undisposed cases on nersonnel management.

Ministries are primarily set up to deal with various policy
issues of the government. It 1is interesting to note the total

number of policy cases and their disposal. It will be seen that



except 1n the Ministry of Commerce,number of policy-related
Cds€es 1n other Ministries 15 negligible and even these are not

disposed withain reasonable time.

Table 6.1: Disposal of Policy Cases
1n Different Ministries

Ministry j Total Cases é Disposed 5 Undisposed
1
Land 16 0 16
Relaiet 0 0 0
Education 7 0 7
Local Govt. 19 7 12
Health 25 6 19
Commerce 140 113 27
Totul 207 126 81

Among the undisposed cases, the largest number(222 cases)
related 1o members of the public followed by correspondence from
Ministries (189 cases),Departments (153 cases) and subordinate
offices (127 cases). The highest number of undisposed cases were
found 1: the Ministry of Commerce (23 percent) while the least
in the Ministry of Relief and Rehabilatation. The Ministry of
Land and the Local Government Division closely followed the
Ministry of Commerce by each having a proportion of 22 percent

of the undisposed cases.



Communicating Decisions

The Secretariat Instructions have provided that decisions

would be made and communicated to Lhe concerned party 01 olgani-
sdaltlon within two weeks' after the recelpl ol a correspondence.
Judged by thatl criterion, the state of communicating orders 1s

In a total mess 1n the Secretariat. Of the decisions made 1n two
weeks' time only 50 percent could be communicated during the same
period. Worse still 1s the facti that 40 percent of those were not
even communicated by the close of the vear under study. The
remaining 10 percent of the decisions were communicated at delays
at different time antervals. It 1s quite apparent that prompiness
in decision-making on file 1is largely negated by de¢lay in commu-
nicating and more so by not communicating at all. If the state
of disposal on file was bad, the state of communicating them i1s

many times worse.

There 1s,however, something to be said on communicating
decisions. There 1s a requirement ol a minimum processing time
for converting a decision on file into an operationable order.
There are broadly two modes 1in which Secretariat decisions are
communicatled. In the fiist mode, decisious are transcribed on
the file of the referraing Ministry and despatched to the concerned
officer of that Ministry for further action. This 1s rather

straightforward and does not i1nvolve much processaing time. In the

other mode,decisions on file are to be written in appropriate



language and form, chown to officers at higher levels of the
hierarchy for arproval,iyved and duplicated and then fent to the
Despatch Section of the Ministry for transrittal. This involves
lot of staff and logistaice Support. Sometimes drafts are also
reouired to be vetted by concerned Ministries when decisions
1nvolve finances of the government or intricate questions of law
Or 1ts 1nterpretation or involve modification,addition or alter-
ation of existing government policies. The timre lag between a
decision and 1ts commrunication 1s inherent angd may not always

Strictly follow the statutory prescraintions.

The other fact 1s that not all decisions will call Tfor their
communication on a one-to-one basis. It 1s not very rare in gov-
ernmental operations that one order disnoses off a number of
correspondences. Sometimes decisions on files are communicated
verbally and these are not always followed up either by written
mlnutes or written communication. There would sti1ll be a few
occasions when the decision 1s taken at such a belated stage that
1ts relevance has already been overtaken by other developmrents

and there 1g nNo sense 1n ats communication.

From our exverience of working in the Secretariat, we con-
sider that 5 percent of the total disposed cases will cover those
occasions when decisions could not be communicated or were not
required to be communicated. Even after making such allowances,

the number of cases not communicated remrain very large indeed.



As for the speed of communication of decisions, let us
accept a rate ot correspondence beiween decisions and their
communication 1n one weeks' time at 50% of the decisions made
on the basis of survey data. If that rate of correspondence 1s
extended to higher taime intervals, a significant percent of carry-
over decisions yet to be communicated would still be found pending.
It will be not atl all Surprising to speculate that 5 to 10 per-
cent of the decisions do not get communicated even after a lapse

of 3 months.

The main points that emerge on the status of disposal irom

the above analysis may be summarised as follows:

1) Only 25 percent cases were disposed on 1ti1le 1n u week's
time of which only one-third were commuUNicCatea 10 1..c

concerned quairters.

11) More than half of the correspondences (53.95 percent)
were disposed i1n a mronth's time of which aboul two-

thirds (63.69 percent) were communicated.

111) Over a period of 3 months or more,78.11 percent cases
were cleared on file of which only 68.68 percent were

communicated.

1v) About 10 percent of the disposed cases took more than
3 months for their disposal.

v) A large percentage of cases (21.89) remalned undisposed
in the Ministries of which 67 percent were pending ior

more than 3 months.



V1) One—thlfd (374 cases) of the undisposed cases belonged
tO0 ministierial business. Cases on personnel management
(215 cases) constituted the sccond largest catcgory ot
the undisposed cases.

v) Out of 5125 cases, only 207 belonged to the policy
category. Of these,only 126 were disposed duraing the
year. Except in the Ministry of Commerce, very few

policy-related cases were dealt with in the other
Ministraies.

CAUSES OF DELAY

Many reasons for delay in the disposal of business at the
Secretariat are discussed 1n various documents of the government ,
donor agencies and other institutions. As already mentioned 1in
chapter I, these are mostly intuitive in nature and are articu-
lated without a frame of analysis. In this section, we would
like to discuss only those causes that are evident from a reading
of %he survey data. In terms of the design of the study, the

causes will of course relate to structural issues.

The most obvious reason for delay in the Secretariat 1s the
heavy work-load the Ministries have assumed for themselves. The

Rules of Business have clearly demarcated the sphere of activi-

ties of all the Minisiries both horizontally and vertacally.
Their staffing pattern and provision of logistics correspond to
the load envisaged in the allocation of business. Unfortunately,

all those rational calculations have been swept aside by a process



of what we have termed as Jurisdictional infringements. Overload

1n the Secretariat 1s a direct conseauence of such infringements.

Jurisdictional Infringements

There 1s overwhelming evidence in the survey data that the
Ministries have infringed into the jurisdictions of the agencies
under their control by 1gnoring the clear division of work sta-
tutorily prescribed. In doing so, they have assured resoonsibi-
lities which trey are unable to discharge at the prescribed speed.
That the Ministries have usurped the powers and functions of the
agencies under them 1s evident fromr the fact that 21.81 vercent
of the total action-reguired cases belonged to personnel management
second only to ministerial business (26.83 percent). More speci-
fically, of the 5604 correspondences received, 1238 related to per-
sonnel management. Of the 825 and 869 correspondences made respec-
tively by the Departments and subordinate offices,304 and 185
had gearlng on personnel matters. By any calculation, work on
personnel management in the Ministries should not come to such
a high percentage in as much as the Ministerial juraisdictiocn on
personnel matters 1s limited by rules and orders to the cases
of the Heads of Departments and their Deputies in the case of
Departments and to the Chairmen and Directors/Merber Directors

1n the case of Public Statutory Bodies.

The aggregate percentage of personnel managemrent cases

can be better appreciated when we look into the share of cases



on hersonnel management affainst the total number of cases received
in 1ndividual Ministiies under the study. Amrong the s1x Ministries
selected for study, the Education Division and the Ministry of
Health and Family Planning have respectavely the largest and the
second largest agglomeration of officers belonging to the two
cadres of the Barglacdesh Cival Service(BCS) under each of them.
Under the Education Division, tke authorised cadre strength for
the BCS(General Education) 1s 7721 and tor the BCS(Tecknical Ecdu-
cation) i1s 924 brirging the tctal to 8715. Urcer the Ministry of
Health ard Family Planning,tte authorised cadre strengith for tte
BCS(Health) 1s 7175 while that for the BCS (Farily Planning) 1s
222 making a total of 7497 officers. Survev data revealed the
share of correspondence on personnel ranagenent for thke Education
Division and the linistry of Healtl and Family Plannaing to be
3€.66 and 25.35 percent respectively. These are also the first
and-the seconc highest percentages on the subjcct i1n the sampled
Ministries. The evidence urristakeably point to the usurntion of
rersonnel nanagement functions by the Ministries that are clearlv

allocated to the Departments under the rules.

Interestingly enough,both the Ministries of Health anrd Edu-
cation have rajor Departnents under them to look after personnel
matters of their emplovees. Thus the Ecducaticn Division has the
Department of Higher and Secondary Education, the Derartment of

Praimary Education and Department of Technical Education to take



care of the personnel matters of most their officers. Similarly,
the Ministry of Health and Family Planning has an extensive

Department of Health Services and the Department of Family Planning

for the same purpose.

Passing the Buck

The Section Officers scheme was introduced in 1961 with the
eéxpectation that 50 percent of the cases will be disposed off
at the Assistant Secretary's level. The lesser the levels of hier-
archy involved in decision-making, the faster would be the speed
in disposal. Data reveal that the Assistant Secretaries were perxr-
forming much below the rate of performance of Joint Secretaries
and Deputy Secretaries. The Joint Secretary's level came out as
the most effective level in the disposal of cases,closely followed
by the level of Deputy Secretary and that of Secretary. The per-
formance at Additional Secretary's level also showed up very
poorly. This tendency to push up things are due to many reasons.
One main reason is the lack of experience and knowledge of the
working of the Secretariat by the Assistant Secretaries and the
consequent lack of confidence to take decisions at their level.
This situation i1s further aggravated by a lack of trust in their

ability by the superiors and the tendency towards centralisation.

The other related fact is the unusually long time taken at
the Assistant Secretary's level in processing a case. Data show

that an Assistant Secretary took on an average 8 days to process



a case. This 1s mainly due to the fact that he had to handle
a greater number of cases than envisaged at the time of determi-
nation of his load. This also partly explains as to why he could
not concentrate on a few cases but rather found it convenient to
deal with most of ther in a casual manner by transferring the
decision-making burden at higher levels even on such cases where

he was competent to take decisions.

In-operative Assumptions

As has already been mentioned, the speed of disposal in
the Secretariat i1s based on basically two assumrptions. The first
assumption envisages an uninterrupted flow of duly processed inputs
from the other parts of the governmental system. The agencies
under the control of the Ministry are expected to supply inputs
which are complete and consistent with the requirements of existing

laws,rules and regulations.

The other assumption relates to the availabilaty of all
necessary support for the proper functioning of the Secretariat.
To meet this assumption,positions i1n the Ministries must be filled
in by officers with appropriate background having the drive,initi-
ative and imagination to assume full responsibilities of the duties
of the post.

Survey data have revealed that the two assumptions are only
partly met. Cases received from the other units i1a the governmental

system were mostly incomplete, vague, inaccurate and sometires



contradictory with each other. Of the total number of undisposed
cases, the highest percentage i.e. 44 percent cases could not be
di.posed due to incomplete processing. Of the 488 cases not dis-
posed due to incomplete processing, 193 and 101 cases respectively
belonged to ministerial business and personnel management cases.

It 1s speculated that processing of these cases remained incomplete
due mainly to non-compliance with required procedures under the
laws/rules. The spectre of incomplete processing 1s also true for

a large number of cases disposed at delays.

The assumption on availability of necessary personnel and
logistic support has largely been negated by the Ministries them-
selves by usurption of non-Ministerial functions. Tradltiona@ly,
the Ministries have a very tight staffing pattern waith very little
scope of slack. Absence of even one person in the Section affects
1ts efficiency. In that situation, the assurption of extra func-
tions without a corresponding increase in staff has thrown the
sections to utter confusion and mismanagement. Staff and logastac
problems are endemic ir the Sections and were cited as praincipal

reasons for delay ain communicating decisions.

Communication Bottlenecks

The status of disposal in the secretariat would have looked
much better if the decision taken on file were communicated to
the concerned party or organisation. It is highly distressing to

note that about one-third of the decisions were not communicated.



Making allowance for 5 percent of the decisions which cannot or
need not be communicated, the remaining percentage of decisions
not communicated was quite substantial. Disposal in file is vir-
tually meaningless unless 1t 1s communicated for further action.

To the concerned person,non-communication is as bad as non-disposal.

Multiplicity of Hierarchical Levels

The Secretariat Instructions have prescribed a maximum of

three levels for final disposal of a case. These Instructions
have also clearly laid down the type of cases that are to be
submitted to the Secretary for disposal. Data, however,reveal
that the Secretaries had disposed about 20 percent of the cases.
As against that, the Additional Secretaries were found to have
disposed only 2 percent cases. This means that the Addictional
Secretaries had not either assumed nor were given full responsi-
bilaty for independently disposing off cases. They had just merely
added another level in the hierarchy. This in effect indicates
that for the 20 percent decisions given at the Secretary's level,
most of the files had to move four hierarchical levels. This 1s
contrary to all prescribed procedures for the Secretariat and

1s bound to cause delay. If no significant disposal 1s made at
the Addational Secretary's level, there is no justification to
retain this position only to create further problem on delay an

an already bad situation.




BEHAVIOURAL RESPONSE
TO OVERLOAD AND DELAY

Persistence of overload of work is bound to erode the

norms of rationality set up in the Rules of Business and the

Secretariat Instructions. We have seen from the survey data that

the Secretariat,under the present conditions of work ,cannot dis-
pose off majority of correspondences and commrunicate the decisions
to the concerned persons or organisations within two weeks' time.
We have seen the neglect shown in the Secretariat towards dispo-
sal of policy-related cases. We have also found that 21.49 percent
of the total action-required cases could not be disposed withain
the year,one-third of them being pending with the Ministries for
90 days or more. Worst of all i1s the revelation that about one-

fourth of the decisions made in file are not communicated at all.

This erosion of prescribed norms has not taken place suddenly
in a year : it has been probably going on ever since the liberation
of the country. The changing norms will have their implications
in the behaviour pattern of the major stakeholders in the working
of the Secretariat. For convenience of analysis, we would consider
all these stakeholders under two categories: the bureaucrats themr-
selves who work for the Secretariat and the clientele who loock for

decisions to be mrade and communicated for their benefit.




BUREAUCRATIC RESPONSE
= TO DELAY

Faced with a situation of overload,the bureaucratic response
to cope with 1t has been one of expediency. This tendency is mani-

fested in several ways, a few of which are discussed brie Ely.

Distortion of Priorities

Ministries were created on the basis of a policv-execution
dichotomy between their work and those of the agencies under thear
control. In other words, the major function of a Ministry is policy-
making. Unfortunately, the Ministries now have assumed so much
responsibilities for work of administrative and executive nature
that the prime focus of their work has receded to the background.
Ve are rather surprised to find that out of 5606 correspondences
receivecd in the sample Sections during 1986, only 207 cases related
to policy. Of that number also, 140 belonged to the Ministry of
Coﬁmerce alone : the rémalning cases werc shared by the Local
Government and the Education Division and the Ministries of Land
and Health and Family Planning. The Ministry of Relief and Reha-
bilitation had no policy files in 1its sampled Sections. VWorse staill
1s the fact that by the end of the year 81 cases remained undis-
posed. The percentage of undisposed policy cases(39.13 percent)
1s much higher than the percentage(21.49) of all undisposed cases.
Because policy cases derand more attention, rigour and analysis

in their resolution, the Ministries find i1t expedient to postpone



taking action on themr. Moreover, for many policy issues there
are no articulate and orgarised pressure groups as acainst the
pressure exerted by the elite individuals and service-holders.
Finally, clear ancd unambiguous policy limits the discretionary
powers of officials and politicians alike. There is,therefore,
less urgency in cdealing with these cases comrpared to cases cn

personnel management and foreian training.

Response to non-Bureaucratic Norms

A person can attend to only a few cases a day. In rational
system, there 1s a need to fix the priorities of work and the
criterion of prioritisation i1s normrally their relative importance.
The hallrark of a bureaucratic systemr 1s 1ts objectivity and
impersonality. In the Eangladesh Secretariat also, there 1s a need
for fixing priorities and 1t oucht to have been done on an imper-
sonal basis. Fowever, in addition to distortion of priorities
that have already taken place,there 1s also differential treatment
of the cases dealt 1n the Ministries on many ron-bureaucratic
cr1£er1a.

Operation of one such norm that 1s clearly evident from the
survey data i1s the discraimination in favour of the correspondences
race by the governrent servants themselves. 2s a group, the govern-
ment servants had the hichest percentage (84.15 percent) of dis-

posed and the lowest percentage of undisposed cases(15.85 percent)



among the 9 groups for which data were collected. Compared to
this, the other individuals had the lowest percentage of dis-
posal (66.86) and the highest percentage of undisposed cases
(32.84 percent). Private Institutions had also similar fate like
the private individuals (disposed 68.29 percent and undisposed
31.71 percent). In terms of speed of disposal also,the govern-
ment servants got 65.28 percent of their cases cleared in less
than a month's time as against 48.07 and 50.60 percent cases
cleared respectively for private individuals and private 1insti-
tutions. These percentages incidentally represent the highest
and the lowest percentages of cases disposed in less than a
month's time.

The reasons for comparatively more cases of government ser-
vants being disposed at a greater speed 1s their easiness of
access to the decision-making authorities. This group can also
éxert pressure through their intimate relationship with others
1n the service and their knowledge of rules and procedures as
well as the many inforral ways of expediting the processing of
their cases. Because the Sections are already overloaded with
work, the officers concerned find 1t expedient to deal waith
those matters first for which pressures are exerted.
It 1s not always the merit of a case but the amount of pressure
and the person making it that determine the priority of attending

to cases.
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This situation 1s sufficient to explain the low attention
paid to the cases of private individuals and 1nstitut ons. They
lack access to the Secretariat and consequently losce oul 110 the
hassle for drawing the attention of concerned aut!orities to

their cases This phenomenon, hovoever, 1s not universaltlyv true

t¢ the extent that those amonyg Lhem who have the rowel und tho

iCcekss easyly get tnelr cases cleared through the burecaucratic
rrocess. Thue 46 percent cases or the :ndividuals and 51 percent

fasts OI the privateé instituticons were i1ndeed disposea 1n one
sonth's time though these two categories also had the highest
~nd tne second haighest percentage of undispeosed cases at the end

< the vear. This only highlights tne pcint that individuals power
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ther than group character have much more influence

THORT .1Nirg services from the government agenclies.
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Neglect of Ministerial Business

Trnie ministerial business for each Ministry are enumerated

1n Schedule I appended to the Rules of Business. Even 1f we accept

that policy cases require a large amount of time for their satis-
factory resolution and should not tce judged by the criteria pres-
cribed, there remain many other subkjects under the responsibilaty
of every Ministry whose speed of disposal 1s no less unsatisfa-

ctory. The operation of non-bureaucratic norrs of behaviour have

also adversely affected their disposal.



The neglect towards ministerial business is occasioned
by exertion of pressure and pursuasion to attend to matters of
peripheral interest to a Ministry. It 1s just not physically
possible to handle the present work-load. Ministries,therefore,
attended to only that much of ministerial business which they could
not avoid or could avoid only at the cost of severe retribution

from higher authorities or very adverse public criticism.

The process of neglect began from the very initiation of
processing of cases. The most pressing cases were initiated rather
promptly : 63.42 percent of ministerial business was initiated
in less than a week's tire. But after that business got rather
very slow. Ministerial business had the largest percentage of
cases 1initiated in 2,3 and 4 weeks' time after receipt of corres-
pondences. It occupired the second highest position after perso-

nnel management for the cases initiated on the 4th week or after.

The Secretariat could have done better in dealing with 1ts
own business 1f other peripheral business did not come in through
the backdoor. The Assistant Secretaries and Secretaries had to
share their time in disposing ministerial business with personnel
management cases. 25.79 and 25.25 percent of the cases respectively
disposed by the Assistant Secretaries and the Secretaries belonged
to personnel management. The corresponding percentages for minis-

terial business were 19.44 and 21.56.



Avoiding Responsibility

According to the Secretariat Instructions, the Assistant

Secretaries must complete processing of a case at theair level
within 72 hours from the time of receipt of a correspondence.
survey data have revealed that the Assistant Secretaries took

on an average 8 days to dispose a case. Among other things,over-
load 1s creating an undesirable congestion of work. Hardpressed
by time and continuous overflow of cases on their desks, they can
neither devote the time nor pay the attention the cases deserve
in their scrutainy and examination. Because of the haphazard and
casual manner in which the cases are processed,the Assistant
Secretaries do not feel confident in taking the decisions. More-
over, 1n our administrative culture rewards given for good and
speedy work are unknown whereas the retribution and penalty for
even a minor or unintended fault are very severe. There 1s thus
the tendency to push up files even on cases where the Assistant
Secretaries have the power and the competence to dispose them off.
It 1s not,therefore, surprising to find that the Assistant Secre-
taries as a class disposed only 10 percent of the total disposed
cases, as against a stipulated target of 50 percent cases.This
behavioural response 1s very much evident at other levels also
forcing the Secretaries to dispose off 20 percent of the total
disposed cases. This rate of disposal 1s many times higher than

what 1s envisaged under the rules.



BEHAVIOQURAL RESPONSE OF THE
" CLIENTELE TO DELAY

Now that the fact of delay in the government business 1in -
general and in the Secretariat procedures in particular has become
part of the administrative culture of the country, the members of
the public have found out a variety of ways of coping with the
situation.

The method most frequently practiced by the members of the
public 1s to look out for a patron,preferably from within the
political establishment or from the ranks of the bureaucracy,who
can pursue their cases with the concerned officials. People follow
this method very earnestly for the reason that many cases are
initiated and disposed through the power of pursuasion of elites
of the society. This partly explains the phenomenon as to why
approximately 40 percent of the surveyed visitors had desired to
see the Ministers and their Private Secretaries. In the same
survey, we found 37 percent visitors desirous of visiting offici-
als of the level of Joint Secretary and below. Most of them did
not have work directly with these officers but wanted them to make

requests to others on their behalf.

The other type of response is rather negative and is born
out of deep-seated frustration and animus against the public func-
tionaries. The members of the public do send out petitions against
specific officials alleging their malafide intentions in not pro-

cessing cases, distorting cases or sometimes in withholding



governrent decisions. Among the 479 correspondences (9 rercent

of the total correspondences received) which called for no action
by the Ministries as per existing governrent instructions, a
majority consisted of anonyrmous petitions. However, no action 1s
generally taken on such petitions on the aground that 1f these

are encouraged officially, the Secretariat would be virtually
swamped with such petitions most of which are assumed to be cdevoid
of any cause for action. Whatever the merit of the vetitions, the
fact that so rany people take the trouble to draft them and send
them to concerned guarters do speak of deep resentrent at tre

state of affairs in the Secretariat.

There are also talks about 'speed roney' in speecding dispo-
sal. People also discuss about organised midcdle rmen through whor
the transactions take place. However, this aspect was outside the
scope of the present study and we do not like to make any corrent
on this 1ssue without convincina evidence. Fowever, this 1s an
area where research has been rather shy and 1t would be worth-

while to probe the issue.

CONCLUSIONS

This study was basically diagrostic in nature with the
praincipal aim of finding out the status of disposal in the Bana-
ladesh Secretariat on a few dimensions and thre causes cf delav

so far as they related to the Secretariat structure. However, the



survey findings have overwhelmingly laid bare a few maladies

that are amehable to corrective action. It 1is our belief that
administrative initiatives taken on the 1ssues discussed below
would result in significant improvements 1in the speed of disposal

of cases 1in the Bangladesh Secretariat.

Reduction of Load

The first set of measures are suggested to effect a signifi-
cant reduction of the extra load since assumed by the Ministries.

It 1s our contention that the Rules of Business and the Secre-

tariat Instructions are basically sound instruments Ffor the conduct

of business at the Secretariat.The current maladies afflictang

the Secretariat are largely due to either ignorance or willful
violation or both of the established procedures. If the Secreta-
riat has to be restored to the confidence and trust of the public,
there 1s a necessity to ensure that all concerned with 1ts working

abide by its rules of procedure.

In consonance with that belief, we recommend that the Secre-
tariat strictly limits 1ts scope on personnel management to the
appointment of Heads of Departments and their Deputies in the
case of Departments and to Chairmen and Directors/Members in the
case of the Public Statutory Bodaies. We, however, find that the
Ministries are responsible for the administration of all class I
officers working under various Departments. The problem has been

further complicated by the creation of 30 cadres of the Bangladesh
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Caivil Service. It 1s true that prior to 1971, Ministries used

to deal with the adminaistration of all class I officers. But we
have also to take cognizance of the fact that the number of class
I officers have increased five times between 1971 and 1984 from
6,130 to 33,233 offlcers.1 Side by side,the status of the erst-
while Directorates have been upgraded to that of Departments.There
are organisations and manpwer to take care of this load 1f only

the political will exists to let them do that.

We are aware of the perverse sense of an exercise of power
in dealing with matters on personnel management 1n a socioety
which sti1ll remains traditional in 1ts outlook and socictal rela-
tionships. However, 1f the power structuare could have acyulesced
with delegating the personnel management functions to thie vublic
Statutory Bodies, thiere 1s no reason wny this cannct be extended
to the pure government sector also 'the first step involved in
the process would be suitable modification of the cadre and ser-

Vice rures for transfier Oof these runctions to the Departmencs.

Goverrient mav like to proceed with this initiative on an
experimental basis starting with a rew major Departments. There
1s, of course, a need to ensure unifermity of standard i1in the
dispensation of personnel cases. This can be ensured by deputing

officers with suitakle background and aptitude from the pool of

1. Both the figures are quotea from Syed Giasuddin Ahmed,
"Structure of Services 1in Bangladesh" in Career Planning
1n Bangladesh, Op Cit, pp. 45-58.




the Ministry of Establishment to man the prancipal positions in
the Personnel Divisions of the Departments. This 1s already in
practice in the Public Statutory Bodies and may be tried in the

Departments also.

The second set of measures towards reducing unnecessary load
consists in the acceptance of the Project Proforma (PP) as the
final operating instrument for Project implementation. It 1s a
common phenomenon that the concerned Ministries take things very
casually at the time the projects are formulated. This is borne
out by the fact that relatively junior officers normally attend
the Project Evaluation Committee (PEC) meetings which are presided
over by very senior officers of the administrative Ministries.
Even at higher level meetings, there are hardly any thorough exa-
mination of the issues, financial outlays or personnel requirements.
The PPs are passed and handed down to the Project Darectors for )
implementation. Unfortunately, 1t 1s at the implementation stage
that the concerned Ministries wake up from their slumber and start
raising objections to otherwise agreed parameters. Then starts
the endless flow of communication on all fronts creating an all-
round confusion,avoidable delay,cost and taime overruns and overall

inefficiencaies.

There can be a vast improvement of delayed cases on project
and financial management if the norm 1s established that the PP

1s the final document on each project and 1s,more or less,



1irrevocable once it 1s approved at the appropriate level.

Speed i1n Communicating Decisions

We have found that delay in communicating decisions or not
communicating them at all have contributed greatly in braingaing

the status of disposal to its deplorable state. The Secretaraiat

Instructions have laid down well thought-out and detailed proce-

dures for quick communication of decisions. We would like to

repeat a few of the prescraiptions.

One way to ensure that decisions would be communicated rapidly
1s to require an expected draft reply the first time a case 1is
processed.

The requirement that the officer under whose signature a
comrunication 1s to be 1ssued should get the fair copy typed by
his staff should be strictly followed. Currently this reguirement
1s not met at all by the senior officers in the Ministries. There
1s a tendency to pass down the typing job to the Section even for

matters of such a nature as demi-official letters from senior

officers. This does not at all ensure the best uses of the logis~
tics. To the extent that the senior officers allocate to themselves the best
typists and the equipments but do not like to get their own typing
done 1in their own offices,there 1s a misallocation of resources.

This ought to be remedied by sharing equitable load in the pro-

cessing of decisions for communication.
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LIST OF MINISTRIES/DIVISIONS WITH TEE
NUMBER OF AGENCIES UNDER THEIR CONTROIL

, . T Nurber of i Nurber of Statutory
M ] 1
lnistries/Divisions ' De trents | Bodies
1 : 2 ! 3
1 (]

1. Presidenti's Secretariat

(a) Public Divisicn 2 1
(b) Cabinet Division - 1

(c) Parliamentary Affairs Division = ~

2. Ministry of Establishrent 4 1

3. Ministry of Defence 12 1

4. Mainastry of Civil Aviation and 1 4
Tourism

5. Minastry of Finance

(a) Pinance Division 11 10
(b) Internal Resources Division 23 -

(c) External Resources Division - -

6. Ministry of Foreign Affairs 3 1

7. Ministry of Home Affairs 18 -
8. Ministry of Agriculture and Forests
(a) Agriculture Division 5

(b) Forests Division

9. Ministry of Fisheries and Livestock 2 1

10. Ministry of Irrigation,Water - 1
Developrent and Flood Control

11. Ministry of Food 1 -



' '
1 : 2 : 3
! 1]
12. Ministry of Communications
(a) Road and Road Transport Division 2 1
(b) Railway Division 1 —
13. Ministry of Ports,Shipping and IWT 6 7
14. Ministry of Post and 2 -
Telecommunication
15. Ministry of Local Government,Rural
Development and Co-operatives
(a) Local Government Division 2 3
(b) Rural Development and 1 3
Co~-operatives Division
1l6. Ministry of Law and Justice 6 =
17. Ministry of Land 3 -
18. Ministry of Industry 4 11
19. Ministry of Commerce 10 9
20." Ministry of Jute 2 2
21. Ministry of Textiles 1 1
22. Ministry of Energy and Mineral 4 5
Resources
23. Ministry of Education
(a) Education Division 7 12
(b) Cultural Affairs Division 4 6
(c) Science and Technology Division # 2
24. Ministry of Religious Affairs 2 2
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) ]
1 ; 2 '
] L
25. Ministry of Youth and Sports 2
26. Ministry of Works 7
27. Ministry of Information 6
28. Ministry of Health and Family Planning 10
29. Ministry of Social Welfare 2
and Women's Affairs
30. Ministry of Labour and Manpower 6
31. Ministry of Planning
(a) Planning Division 2
(b) Statistics Division 1
(c) IME Division =
177 114

Source : Ministry of Establishment, Government of the
- People's Republic of Bangladesh, 1987.






