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6.0 OBJECTIVES 

After reading this unit, you should be able to : 

discuss the basis of position of bureaucracy 

explain the representative nature of bureaucracy; and 

describe the broadening base of Indian bureaucracy. 

6.1 INTRODUCTION 

Bureaucracy is the instrumentality of the government to translate the formulated policies 
into programmes and programmes into realities. Modern state has assumed an array of new 
functions in the fields of social development, economic progress, institutional 
modernisation, nation-building, enrichment of the quality of life for the people. To attend to 
all these activities, the government of the day must have an adequate administrative 
machinery so that the welfare programmes and developmental missions of the government 
can be implemented in the most effective manner. Bureaucracy of the country is precisely in 
charge of these challenges of change to transform a society poised for a take-off. In the 
previous unit i.e. 5, we have discussed the role of bureaucracy, its increasing importance in 
recent years. In this unit, we shall discuss the basis of position of bureaucracy in India and 
the case for representative bureaucracy. This unit highlights the broadening base of the 
Indian bureaucracy, some of the studies undertaken in India relating to socio-economic 
background of the public bureaucracies. 

6.2 BASIS OF POSITION OF BUREAUCRACY 

There are different personnel systems in different countries. Indeed, it is difficult to find 
uniformity in the matter of personnel practices, civil service laws, bureaucratic structure and 
other dimensions of bureaucracy. Every country has its own societal tradition. 
environmental compulsions, economic and institutional influences which shape the 
administrative and personnel system of the government. Bureaucracy occupies an important 
place in every system. What is important is to know the basis of position of bureaucracy 
from where does it derive its authority, since all the administrative powers are vested in 
bureaucracy. Regardiilg this there is neither a common practice or theory. The French 
Constitution laid down that the fundamental principles governing the civil service fall within 
the domain of law and authority of legislature. But application fell within the sphere of 
regulation of authority of the executive i.e. the parliamentary legislation and rules and 
regulations made by the executive there under constitute the basis of bureaucracy. In the 
United Kingdom, civil service had been regarded as 'Sovereign's Service'. The Parliament 
being sovereign, it can make any law that it deems fit regarding the organisation and 
regulation of matters concerning bureaucracy. In USA, part of the civil service is controlled 
by StatutesIActs passed by the Congress and the other part by the President through 
instructions and orders within the framework of laws. 
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In India, the bureaucracy derives authority from the Constitution, parliamentary legislations, 
rules, regulations issued within the framework of statutes. Parliament may create All India 
Services common to the Union and the States and also regulate the recruitment and 
conditions of service of members of such services. The Indian Administrative Service 

, (I.A.S.) and the Indian Police Service (I.P.S.) which came into being prior to the 
commencement of the Constitution were deemed to be services created by Parliament under 
Article 312. Parliament has enacted the All-India Services Act to regulate the recruitment 
and other conditions of service of the All-India Services in consultation with the states. 
There is a large number of rules and regulations concerning the various aspects of service 

I 
I conditions of the members of All-India Services, framed in pursuance of the authority given 

under the State Acts. 

Bsses of Bureaucracy 

So far as the Central Services are concerned, Parliament has not framed any act so far. The 
conditions of service including recruitment of the Central Service Officers are regulated by a 

i large number of rules as well as regulations made in pursuance of the authority given under 
Article 309 of the Constitution. 

In a parliamentary democratic system where ultimate power belongs to the people and is 
exercisable through their representatives in the Parliament, pure discretionary and arbitrary 
rules concerning bureaucracy are not possible and also not encouraged. In such a system, 
unlike in monarchical and feudal systems of administration, right from recruitment and 

P selection to their retirement, everything is governed by specified rules, executive 
instructions, orders etc., issued by the executive organs of the government from time to time. . 
The position of bureaucracy is not exposed to vagaries of individual whims or personal i 

I 

predilections. Patronage, nepotism and other forms of corruptive influences and norm I 

deviations are sought to be reduced. In other words, where the Constitution is supreme and I 

parliamentary legislation is the authority and the rules and regulations exist as governing 
guidelines for bureaucracy, there is a greater scope for not only positive fairplay but also 
equitous opportunity is aff~rded to all members of the society to join the bureaucracy 
through prescribed procedures. Obviously, the base of bureaucracy becomes not only 
Constitutionally ordained and legally well-defined, but also gek broad based and 
representative. 

In Section 6.4, we will examine how representative and broad based Indian bureaucracy is 
and its various aspects. 

6.3 BUREAUCRACY-REPRESENTATIVE NATURE 

Bureaucracies in most of the countries till about the middle of the nineteenth century 
comprised men drawn from a numerically small upper classes as it was felt they were more 
capable to occupy administrative positions. But slowly the introduction of merit for 
appointment to civil services andthe growth of representative institutions, emphasised the 
need for having a reprea~ntative bureaucracy. This interest derived, in the first instance, in 
the U.K. frem sporadic charges made about the unrepresentative character of the British 

I Civil Service and its domination by the middle class. It was against this background that 
Kingsley's work on representative bureaucracy (the term representative bureaucracy was 

i first used by Donald Kingsley in 1944) and Kelsall's detailed study of the social composition 
of the British administrative class (1955) were undertaken. The social base of bureaucracy, 
particularly the Administrative Class in Britain, had earlier been highly 'elitist'. The landed 
aristocracy, the feudal lords, those who studied in Oxford and Cambridge Uniyersities used 

IL to be attracted to and formed the central core of the civil service which had high prestige and 
i status. But with passage of time, there has been broadening of the base, as more and more 

people from working classes, are now entering the higher civil service through open 
competition, besides being promoted from subordinate grades. For instance, in Britain in 

I 1966, a significant component of the total membership of the administrative class to the 
extent of 40% were promoted from lower ranks. With the introduction of 'Method II' 
examination for recruitment to civil services, people with adequate learning capabilities are 
entering bureaucracy which is now becoming more representative than before. 

In France, Bottomore's researches (1954) into the French higher Civil Service were in part 
I 

inspired by conremporary accudations against it as an unprogressive, urban middle class 

I monopoly. Likewise, the Warner Groups, in America in their study on 'The American 
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Civil Sewices in India Federal Executive' (1963) intended to find out whether the bureaucrats were representative 
of the kinds of citizens ordinarily found in America. The social base of the American Civil 
Service is broader as compared to India or the UK. Paul P. Vanriper attributed the success of 
American democracy, in part at least, to the representative character of the Federal Civil 
Service. 

The objective of all these studies as discussed above was to find out how representative a 
higher civil service of the particular country is of the respective regions, occupational groups 
and classes. It is felt that the more representative the bureaucracy is of the various sections 
of society, it will be more responsive to their needs. 

C 

Check Your Progress 1 
Note: 1) Use the space given below for your answers. 

2) Check your answers with those given at the end of the unit. 

1) Discuss the basis of position of bureaucracy in the UK and the USA. 

2) Descri-be the sources through which bureaucracy derives authority in India. 

........................................................................................................................................... 

3) The term 'Representative Bureaucracy' was coined by 
a) Bottomore 
b) Kelsall 
c) Donald Kingsley 
d) Warner 

6.4 BROADENING BASE OF INDIAN BUREAUCRACY 

The m&w state is an administrative state. As discussed earlier, the functions of the 
governmmr ppresenting the state have expanded so extensively and comprehensively that 

" even the minutes; aspects of citizen's life have been brought under the regulatory control of 
the state apparatus. The government has become the prime-mover, initiator and promoter in 
various activities, supplementing and complementing the private endeavours. With the 
expansion of governmental charter of responsibilities bureaucratic intervention and even 
penetration has become pronounced. It creates a great demand on the educational system of 
the country, which has to throw up the requisite number, and kind of 'marketable' 
bureaucrats of different types and skills. There was a time when, in the context of limited 
educational opportunities available, the "elites" of the society used to fill the higher civil 
services of the country. The elitist character of the Indian Civil Service is well known. Now 
with the frontiers of education expanding phenomenally even the groups traditionally 
thought to be outside the administrative umbrella, have now been brought within the ambit 
of bureaucracy. Those belonging to rural areas, scheduled castes, scheduled tribes and 
backward castes are entering the bureaucracy and the base has expanded. 

Let us now discuss the findings of a few research studies undertaken in India on socio- 
economic background of the bureaucracy. The focus of these studies has been on higher 
civil services. The first such study relating to public bureaucracy was conducted by 
R.K. Trivedi and D.N. Rao in 1960 on "Regular recruits to the IAS", and sought to look into 
the background of the directly recruited IAS officers with a view to findin;: out xhcther 
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(a) any significant patterns or trends have emerged over the last thirteen years in regard to 
their social background as revealed by their fathers' occupations and their ruraVurban 
affiliations etc., (b) there is any concentration of the direct recruits belonging to any 
particular economic class and (c) any particular type of education (e.g. public school or 
foreign universities) or studies in certain regional universities in the country have given any 
added advantage to the candidates in the open competitive examinations. 

This study brought out the fact that in so far as the occupations of the fathers of the regular 
recruits are concerned, there is predominance of government servants, followed by teachers, 

I 

I advocates, etc. 79 per cent of the total number of recruits were from urban areas while 21 
per cent of them were from rural areas. Women accounted for 3.1 per cent of the regular 

I recruits to the I.A.S. Those belonging to the scheduled castes and tribes constituted 2.1 and 
1.5 per cent respkctively of the total recruits. The study further brought out that about 113 of 
the total number of recruits came from upper income-bracket families. Though the average 
representation of persons belonging to the lower-income group is only 8.9 per cent, their 
numbers and percentage have been steadily increasing since 1950 at the expense of those in 
the middle income group category. About 10.2 per cent and 4.4 per cent of the recruits were 

c those who were educated in public schools and foreign universities respectively. However, 
since 1956 an upward trend has been noticeable. The universities which contributed the 
largest number of successful candidates to the I.A.S. were the universities of Madras, Delhi, 
Allahabad and Punjab. 

r 
Another study was conducted by C.P. Bhambri during 1966-67 on the Socio-Economic 
Background of Higher Civil Service in India. The sample comprised about 309 probationers 
undergoing training at the National Academy of Administration, Mussoorie. Their 
educational background revealed that about 75% of them had Master's degree from Indian 
Universities while 1 1 % possessed qualifications substantially higher than Master's degree. 
The socio-economic background of the recruits showed heterogeneity as there were children 
of persons holding the highzst posts at the union and state levels in the fields of 
administration, judiciary, army, police as well as children of school teachers, clerks, revenue 
officials etc. In our country where an overwhelming majority of the population is engaged in 
agriculture this study revealed that nearly 17% of the recruits into the higher civil services 
belonged to farming families. Out of these 17%, most of them with an agricultural 
background belonged to middle income brackets in the rural society and a small number 
were from rich landowning class. 

The next study that was undertaken in 197 1 was by Subramaniam, entitled "Social 
Background of India's Administrators". This research study revealed that nearly 80 per cent 
of the entrants to the higher civil services in India were drawn from the urban sdaried and 
professional middle class. Those belonging to the business classes were less represented 
compared to the civil servants and professionals. Those drawn from a commercial 
background were mostly the Sons of small-town meichants or the employees of small 
business houses. The farmers and agricultural labourers forming the bulk of the workforce 
were grossly under reprbdented in all the services even more than the artisans and the ' 

industri a1 workers. 

Within this broad picture of middle class dominance, the social composition has broadened. 
One obvious reason for this is the recruitment of a quota of candidates from the scheduled 
castes and tribes. This broadening of t k  social background, has also been accompanied by 
features such as a more even distribution of recruits from different states, different language- 
groups, and different educational institutions. Although there has been a simultaneous fall in 

‘. proportion of first class graduates, still, greater proportion of them come from public 
schools, better colleges, and enter services due to their good performance in the examination 
and interview. 

These few studies, have, unfortunately, not been updated. There must have been mapy 
changes in the socio-economic landscape of this country, which, in their turn, might have 
created counterpart-impact on the bureaucracy in India, by influencing its social 

' composition, character and representativepess. But on the basis of certain derived secondary 
information, some impressionistic trends &an be inferred. 

L 
1 Civil Service examination conducted by the U.P.S.C. for recruitment of higher non-technical 

civil servants throws up significant and relevant data about the educational background of 
i 
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Civil Services in Indin the candidates, the spread of scheduled castes and scheduled mbes members (which would 
give an indication of their social background), universities which contribute the successful 
candidates (indicating the regional representation of bureaucrats) etc. Let us analyse, these 
aspects on the basis of data of Civil Services (Main) Examination, 1987 which is presented 
helow. ' h e  number of candidates who actually appeared in the examination was 9103, out 
of which 817 candidates were finally recommended for appointment. 

Table I, below indicates the distribution of candidates according to (i) degrees obtained by 
them i.e. Higher ((Hons.)/Post-GraduatePoctoral) degrees and pass degrees (ii) proportion 
of first class vis-a-vis others and (iii) performance of those with first class vis-a-vis others 
with success ratio. 

Table I 

No. of 1st Others No. of 1st Others 
candidates class candidates class 
who appeared who qualified 

Higher Degrees 6264 3618 2646 616 45 1 165 
(68.8 1 %) (57.76%) (42.24%) (75.40%) (73.21%) (26.79%) 

Pass Degrees 2839 1339 1500 20 1 113 88 
(31.19%) (47.16%) (52.81) (24.60%) (56.22%) (43.78%) 

There are about 135 universities spread in different parts of the country, from which the 
candidates appear for the higher civil services. The top ten universities in relation to the 
number of candidates appearing in the examination, together with the success ratio, is at 
Table I1 below: 

Table I1 

S.No. Name of University No. appeared No. quali- Success 
fied ratio 

- - - --- - - 

Allahabad University 
Andhra University, Waltair 
Delhi University 
Jawaharlal Nehru University, 
New Delhi 
Lucknow University 
Osmania University. Hyderabad 
Panjab University. Chandigarh 
Patna University 
Rajasthan University, Jaipur 
Utkal University 

These ten Universities provided 4337 (47.64%) candidates who appeared, of which 422 
(51.65%) qualified. It may be noted that the three universities which accountedfor more 
than 500 candidates (appeared) are Allahabad, Delhi & Rajasthan. Of these three, Delhi's 
success ratio (1:7:07) is higher than the overall success ratio (I: 1 l:14). It is also noteworthy 
that the three Presidency Universities i.e. Calcutta, Bombay and Madras do not find any 
place in the top ten universities which furnish largest number of candidates who appear, 
although the success ratios of these 3 universities (Calcutta-l:9:92, Bombay-1:13:37 and 
Madras-1:9:47) are much better than many of these ten universities. Interestingly, from the 
success-ratio. Tamil Nadu Agricultural University, Coimbatore had the best record in 1987 
exarniriation (1:3:30), followed by Indian School of Mines, Dhanbad (1:3:87), I.I.T., Delhi 
(1:4:60) and Jawaharlal Nehru University, New Delhi (1:4:93) etc., though this by itself 
does not reveal much. But one thing is clear that there is a wide variety of candidates from 
all kinds of general and technical disciplines, e.g., Humanities, Social Sciences, Linguistics, 
Pure Sciences, Veterinary Science, Agriculture. Technology, Medicine, Mining etc. Indeed, 
in 1987 Civil Services Examination, 9103 actually appeared in the Main Examination with 
as many as 48 optional subjects in fields such as Management, Public Administration, 
Economics, Political Science, Psychology, Sociology, Statistics, Commerce & Accountancy, 
Historv, Law, Anthropology, Zoology, Geology, Philosophy, Literature, Engineering (Civil 
& Mechanical) etc. History claimed the highest number of successful candidates (263 out of 
3403), followed by Sociology (201 out of 2067), Political Science & International Relations 
(141 out of 1409), Physics (92 out of 865), Anthropology (85 out of 734), Psychology (80 
out of 821), Ekonomics (80 out of 792), Public Administration (76 out of 754), in that order. 

The performance of candidates obtaining first division varied considerably from university 
to university, but there were at least 55 universities/institutions belonging to Andhra 
Pradesh, Tamil Nadu, Assam, Himachal Pradesh, Uttar Pradesh, West Bengal, Bihar, 
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Kerala, Jammu & Kashmir, Maharashtra, Karnataka, Rajasthan, Manipur, Orissa, Punjab & 
Gujarat from which no candidate having first division succeeded in qualifying for 
appointment. Interestingly, out of 10 candidates holding Doctoral Degrees who appeared, 
none could qualify. 

Age-distribution of the successful candidates also make revealing study. 49% of the general 
candidates belonged to the age-group of 21-24 years and 51% to 24-26 years. As against this 
15% of the SC/ST candidates belonged to 21-24 age-bracket, 27% to 24-26 years, 23% to 
26-2t years, and 35% to 28-33 years. Apart from the aspects of age-composition-and-mix in 
the service cadres, and proportion of direct recruits to promotees, it has significant 
dimensions, in deciding about the number of chances to be given as also the upper age limits 
to be allowed for the examinations. 

Representation of Scheduled Castes/Scheduled Tribes in Civil Services 
During 1984 to 1987, SC/ST candidates have been appointed against the full quota of their 
reserved vacancies in i) Civil Services (Main) Examination, ii) Indian Forest Service 
Examination, iii) Combined Medical Services Examination, iv) Special Class Railway 
Apprentice Examination, & v) Asstt. Grade Examination. The 'short-fail cadres' are: 

a) Engineering Service Examination 
b) Indian Statistical Service Examination 
c) Geologists' Examination 
d) Stenographers' Examination. 

This would indicate low 'backward class' representation in the various techno-professional 
cadres of the public services, though things are improving, of late. 

The tables below indicating the representational position of SC/ST against their reservation 
would show that things have improved phenomenally over the years. 

REPRESENTATIONAL INCREASE OF SCHEDULED CASTES 

Group Scheduled Castes Representational increase 
with ref. to 1965 figures 

Absolute terms %age 

REPRESENTATIONAL INCREASE OF SCHEDULED 'TRIBES 

Group Scheduled Tribes Numericid Incieasc 
-- 

in in Absolute term %age 
1965 1987 ' 

Alongwith the increase in the representation of SC/ST in the federal civil services, there tias 
also been substantial representation of 'other backward classes' (ORCsj for whom tflere w:72 
no reservation. The figures (compiled in 1979) indicating the SC/ST and OBC proportion\ 
of the total employees (all classes/groups together) in the Central Governmenr (including 
Public Sector Undertakings), as given in the table below, reveal hopeful trends 

'Total Employees SC/ST OBC 

MinistrieslDeptt. 73339 12343 3545 
(16.83) (4.83) 

Autonomous Bodies/ 9076 1 163948 131012 
AlUSub Offices (18.06%) (14.4340) 

PSUs 590689 117864 62650 
(i9.9596) 610.61) 

TOTAL 1571638 294155 19730 , 

-- - (18.72) (1255c;>l 

B a w  of Bureaucracy 
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Clvil Services in India As against 18.72% for SC/ST who enjoyed constitutional safeguards in the form of 
reservation and many other concessions and privileges the OBC percentage stood at 12.55% 
which is quite high, when set against the background of their socio-economic and 
educational backwardness and no uaranteed facilities at the ground as well as recruitment 
levels. Of course, their percentage f p total population is also higher (in fact more than 
double) than that of SC/ST combined (52% against 22.5%). which limits to a great extent, 
the representative character of the public bureaucracy. 

But certain emerging trends which are noticeable in recent years in India, relating to 
widening base of bureaucracy are: 

1) More and more scheduled castes/tribes u e  entering in large numbers in civil service 
cadres-not only against reserved quota but also on their merit. During the last many 
years there has been no SC/ST shortfall in recruitment to higher civil services, except in 
certain professional cases. 

2) Other Backward Classes also are following suit in terms of numerical increase in their 
representation in the civil services-which indicates a good widening of the base of 
bureaucracy. 

3) Due to the spread of educational facilities in the country side, the urban hold is 
declining and more and more candidates with rural background are being inducted in 
the civil services. 

4) Civil Service is no longer the monopoly of 'Oxbridge'-type of convent and public 
school boys & girls. Since there is now a more even spread of other educational 
institutions which are throwing up greater number of su~cessful candidates in 
competitive examinations. 

5) Though 'middle class' still dominates the civil service scenario, along with 'upper', the 
'lower' middle class also is making their presence more and more which is breaking the 
earlier 'economic barrier' of the higher civil services. 

6) Children of civil servants, academicians, professionals, etc., still preponderate in the 
civil services, though other classes belonging to 'lower-middle' and 'lower' 
communities are also sending their wards in increasing number. 

Bureaucracy in India especially the higher civil services, of late has no longer been the 
preserve of the well-to-do class and the social composition of the services is broadening. 
Efforts in the direction need to be made through greater spread of education, evolving more 
scientific methods of recruitment, so that without compromising the principle of merit, more 
can be drawn within the fold of bureaucracy. 

Check Your Progress 2 
Note: 1 j Use the space given below for your answers. 

2) Check your answer with the answer given at the end of the unit. 

1) Comment on the emerging trends relating to the widening base of Indian bureaucracy. 

6.5 LET US SUM UP 

Bureaucracy is an essential instrument of the government in implementing the policies and 
programmes of the government. In this unit, we have discussed the important question of 
basis of position of bureaucracy. The dangers of patronage. nepotism, other corruptive 
influences gets lessened, when the bureaucracy is governed by specified rules, executive 
instructions issued by the executive organs of the government. We have also discussed the 
representative nature of bureaucracy and the studies undertaken in this field in countries like 
U.K., U.S.A.. France. The unit highlights the widening base of bureaucracy in India at 
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higher levels and the major findings of a few studies undertaken in India in this direction. In 
this respect, certain emerging trends noticeable in recent years are also discussed. 

6.6 KEY WORDS 

Method I1 Examination : This was one of the avenues of entry into the administrative class 
in the UK introduced in 1945. Under this method candidates are required to appear at a 
qualifying examination consisting of three papers-Essay, English md Geccral papers. 
After qualifying in the examination, selected candidates are taken to a coun~ryhouse for an 
extended interview by the Civil Service Selection Board. The candidates are again required 
to appear for an interview before the final Selection Board. 

Predilections: Strong likes. 

Representative Bureaucracy : A Civil Service representing adequately every caste, class 
and religious groups of p6pdation. This type of bureaucracy is expected to be responsive 
and responsible to the people of the country. 

- .-- - - - 
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6.8 ANSWERS TO CHECK YOUR PROGRESS 
EXERCISES 

Check Your Progress 1 
1) Your answer should include the following points: 

In the UK, laws framed by the Parliament regarding the organisation and regulation 
of matters concerning the bureaucracy form its basis. 
In the USA, the basis of position of bbreaucracy is determined partly by Statutes 
and Acts passed by the Congress and also by the President through instructions and 
orders within the framework of laws. 

2) Your answer should inciude the following points: 
Coi~stilulion 
FA, . . . , . . sislations 
Rulcs and ~egulations issued within the framework of statutes. 

Check Your Progress 2 
1) Your answer should include the following points: 

Increase in the entry of candidates belonging to scheduled castes, scheduled tribes, 

, other backward castes into the Civil Services. 
Due to the spread of educational facilities in the country side, the urban hoki is 
declining and more candidates with rural bxkground are enterie the bureau~i acy. 
The earlier 'economic barrier' of the higher civil services is k ing  broken with the 
'upper' and 'lower middle class' making their presence along with the middle class. 
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