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REPORT ON THE REORGANISATION OF THE
MACHINERY OF GOVERNMENT

SUMMARY OF CONCLUSIONS AND RECOMMENDALIONS

LK ]

1. Need for changes in the set=-up. = There is need for
carrying out organisational changes in the existing set-up of the
machingry of jovermment. This ié so because there is insufficient
co~-ordination in the framing of poliéies.and plans and inadequate
speed and efficiency in their execution and these are relatable to
faults in the set-up. |

2. Insufficiency of mere changes in the set-un. = The
removal of defects cannot be effected in a day nor merely through
simple changes in the maciinery. Improvement can and.should be
brouzht about through the combined effect of =

a) organisw.tional changes in the existing set-up of the
macainery of government,

b) improvements in the sphere of personnel administration,
designed to sacure a progressive improvement at all
levels, in the calibre of personnel employed,

and @) imrrovements in the methods of transaction of
governmental business (administrative and finuncial)

The process of reorganisation (in its widcst sense) consists in the
framing and implementation of measures directed simultaneously to
these taree purposes.

3. Distinction between Basic Plan and detailed sciemes. =
A distinetion should be drawn betweecn the general iramework of the
machinery of government and the internal structure of tais machinefy
The term Basic Plan of Reorganisation is used to signify changes
in the set-up of the generél framework. Changss in the set-up
of the internal structure will be the subject-matter of detailed
schemes of reorganisation.

4, Object of Report - The object of this Report is to
present a Basic Plan for the approval of Cabinet and outline the
general principles governing the formulation of detailed sciaemes
of rscrganisation.

5. Basic Plan of Reorganisation. = The Basic Plan of

Reorganis.tion which is submitted for the approval of Cabinet
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is outlined in the pictorial chart (Frontispieces).

The main changes involved in the Basic Plan of Reorgani-
sation are divisible under fdur heads as shown below:=-

i) The central secretariat should be divided into 37
primary units of organisation consisting of 28
depariments, 8 central administrative offices and
a cabinet secretariat.

ii) 4 distinction should be drawn between a department as
an organisational unit and a ministry as an organi-
sational unit. 28 departments should be accomodated
within 20 ministries.

iii) 4 new grouping of ministries responsible for economic
and social services shoulé be established under
the name of bureaus. There siaould be a Bureau of
Natural Resources and igriculture, a Bureau of
Industry and Commerce, a Bureau of Transport and
Communications and a Bureau of Labour and Social
Services.

iv) The cabinet organisation should be strengthened by
the establishment on a permanent basis of certain
standing committees of Cabinet, in addition to
ad=-hoc committees set up from time to time.

6. A department should be identified with a secretary's
- charge. & ministry should be identified with a minister s charge.
This should be the basis of distinction between ministries and
departments.

7. Each department should constitute a clearly manageable
charge for one secretary, and thz responsibility of the secretary
as the head of the depariment should be complete and undivided..

8. Zach department sinould be not only a manageable chargze
but: substantially homozeneous in respect of functions entrusted
to it.

9. The normal organisation of a department should provide
for a clear and uninterrupted line of command from above which
is also an equally clear and uninterrupted line of responsibility
from below. This is best proviced by the following set=-up,
nomely, secretary or head of a department - Deputy Secretary or
Jead of a Division - Under Secretary or Head of a Bramch =
Section Officer =~ Assistant.

A separate grade of additional secretary is unnecessary
and should be abolished.

veed/



The interpositicn of an ofiicer tetween a sccrevary and
a deputy secrevary is an unsatisfactory arrangement cven where
it is made for the jurpose for which it should normally be made
It is lisble to constitute a sericus orgunisational defect when
the system is not worked properly., Nevertneless, it is not
possivle to obviaute such arrangements and also provide each
szeretary with a mano_esble charze, except by excessive multi;
plication of the number of departments and the creation of new
srohlems of co-ordination.

Notwithstanding the increvse in the number of departments
which has been proposecd, it would still be necessary that
provision sihould exist for joint sceretweries in the organisaticn
of some departments. In such cases, the work assigned to the
joint secretaries sihould be clearly localised in a distinct wing
within a department. Care should be tuken To ensure that the
maximum measure of independent functioning and responsibility
is vested in them.

10. A4 secretariat organization consisting of 3 deputy
secretaries each in charge of one seceretariat division shoulé
be regarded as the upper limit of the manugeable charge of a
single sccretary unassisted by a joint sécretary. & similer
organisation with 5§ deputy secrotaries and 5 secretariat
divisions with a "wing™ located in it would be the ordinary
upper 1limit of the manageable charge ol one secretury assisted
by a Jjoint secretary.

11. The internal organisation of the secretariat division
snould follow the pattern prescribed in the Central Secretariat
Service (Reorganisation snd Reiniforccment) Scheme. The- two
grades of ollicers referred to us 'superintendent® and
'assistant superintendent'! in that scheme mgy preferebly be

referred to by a common desisnution, numely, section officer,
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12, The proposed reorganisation saould be effected in such
a manner as to involve no increase eitiner in the number of the
highest=paid postsy or their cost. The following proposals are

accordingly made:~-

1) All heads of degartments should be uniformly designated
as 'secretary'. Within this class, two separate
grades should be recognised for purposes of pay
only, but not otherwise distinguished by desiznation.

i1) The total strength of secretaries grades I and II
shoulé be fixed. Officers of either grade snould be
equally eligible for appointment as head of any
department.

iii) Proposals are formulated for refixing the rates of
pay for secretaiies grade I, secretaries grade II and
joint secretaries in accordance with the recommendsa-
tions of the Central Pay Commission and providing a
scale of compensatory personal pay with due regard
to existing service rights.

13. The ministries and departments dealing with economic
and social services should be grouped together in four bureaus
for purposes of securing co-ordination of poliey and planning,
the establishment of a common financizl advisory organisation
and a common central administrative office for the efficient
performance of common services and administrative co=ordina-
tion.

14. The proposed central administrative offices attached
to the four bureaus and other ministries will be responsible
for performing functions of a common Louse=-keeping nzture and
will have the status of a departmental wing or a secretariat
division according to requirements.

15. The four ministries of finance, external affairs,
home affairs and défence will continue to be unitary minister's
chrarges. No changes are proposed in the ministry of law on
account of its specialised character and in the ministries of
states and rehabilitation because they are likely to be wound
up when their temporary functions are fulfilled.

16, There should continue to be three categories of members
of the council of ministers. The functional distinction

between the three categories should be clearly defined and
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provided for in the Rules of Business.

17. General criteria affecting the fixation of numbers of
ministers are indicated. A considerable degree of,flekibility
is necessary in this matter and has been provided for.

18. It is essential that there should be a proper division
of labour and effective delegation within the Cabinet. For
this purpose committees of Cabinet are necessary. A4-clear
distinction should be drawn between standing committees of
Cabinet and ad hoc commiitees of Cabinet.

19.. There should be four standing committees of Cabinet,
namely, the Defence Committee of Cabinet, the Bconomic Committee
of Cabinet, the Administrative Organisation Committee of Cabinet
and the Parliamentary and Lezal Affairs Committee of Cabinet.
Detailed recommendations have been formulated regarding
specification of function, the normal mode of composition, and
the nature of secretariat and other ancillary organisations
required.

20. Provision should be made for a Cabinet Minister without
portfolio, and where necessary more than one.’

21. The cabinet secretariat should be strengthened by an
effectively organised economic wing. The status and functions
of the Cabinet secretary should be re=defined.

22, After ‘the Basic Plan is approved by Cabinet, it will
be necessary to work out detailed schemes of establishment
.(organisation)_for individual ministries and departments,
central administrative offices and the cabinet secretariat.

The feorganisation secretariat should complete the prepara-
tion of such schemes.

23, The Administrative Organisation Committee of Cabinet
should be set up forthwith and authority should be conferred
on it to give binding decisions on points of disagreement, if

any, which may arise on these schemes.
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24. The process of bringing about necessary changes in orga-
nisation will not be completed when the éet-up of the central
secretariat is reorgsnised through such schemes. This should
be regarded as & continuing process over an extended period in |

the future.
It will be necessary to take the following steps:-

1) Detailed schiemes of organisation of services as
distinguished from establishment will Dbe necessary
e.g.y Central Secretarizt Service (Reorganisation
and Reinforcement) Scheme, the scheme for the Central
Cadre of the Indian administritive Service . 4 review
and,y where necessary, revision should be undertaken
of the organisation of the various field services
required for mann.ng posts in attached and subordinate
offices, with a view to limitin; the number of isolated
posts, manned on an ad hoc basis to the irreducible
minimum. Tais should go hand in hand with the formu~
lation of establishment (organisation) schemes for
attached olfices and groups of subordinate offices
which are related to them.

ii) The preparation of work relating to the revision of Rules
of Business sihould be undertaken.

iii) A Manual of Office Procedure should be prepared:

iv) Steps should be taken to secure that a Civil Services Act
is passed, and a self~contained Code of Civil Service
Dezulations promulzated under the Act.

v) The responsibility for securing that all these measures
are under-taken should be vested in the proposed home
(services) department of the ministry of home affairs.
Provision s“oulc be made in the organisation of this
department for an "Organisation and Metihods Division®,
gimilar to comparable agencies in the U.K. and the

+SeA.

25, Improvement of administrative organisation and methods
should zo hand in hand with improvement of organisation and
methods of financial control.

It is necessary to bring about such changeé in machinery
and procedure as would render the processes of expenditure
sanction'more intelligent, well=-informed and speedy, and thereby
remove the sense of frustration which afflicts, at any rate,
several minisiries'and departments at presents and, at the same
time, to tighten up the process of budget control of expenditure,
and to promote economy-consciousness ahd sense of financial
responsibility throughout all administrative departments. These

are the really effective safeguards agalnst extravagance. The

ves?/



necessary improvement of organisation has been provided for
partly in the Basic Plan of reorganigsation, and partly in the
detailed scheme of reorganisation ol the ministry of finance,
which has been separately prepared. The responsibility for
initiating the necessary improvement in methods should be vested
in the ministry of finance and discharged through the agency of
the civil expenditure board proposed tq be set up in the civil
finance department of that ministry.

Ultimate responsibility for both economy and efficiency
must be placed squarely on the shoulders of administrative
departments. The organisation of central administrative offices;
which is an important feature of this reorganisation scheme, is
speclally designed to enable departments to discharge this
responsibility.
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REPORT

ON THE
REORGANISATION OF THE MACHINERY OF GOVERNMENT

I, INTRODUCTORY

1. Last year, I submitted a note to Cavinet specifying
the defects which require to be remedied in the present orga=-
nisation of'the machinery of government. The Cabinet authori-
sed me to proceed with the further examination of the guestion
on the lines set out in the note, and in the light of any other
ideas on the subject which may be furnished to me by my collea-
sues.

Some of my collezgues furnished their views in writings
some others have discussed the matter with me.

2. In May this year, the enquiry reached a stage at which
I reached the conclusion that certain changes “in the genercl
Iramework of the machinery of government should be proposed
fdr the acceptance of Cabinet as a preliminary step before
detaiied measures for improvement of internal orzanisation and
metiods cen be formulated. At about the same stzge of the
enquiry, recomuzendations of the Economy Committee came up for
consideration by gzovernment. Cabinet desired me to be present
at the discussions of the Standing Finance Committee. It turned
out that while many other.recommendat;ons relzting to organisa-
tions outside the secretariat and their attached offices eould
be disposed of independently, decisions on recommendsations
relating toc the secretariat and, to some extent, also the atta-
ched offices had to be postponed pending the conclusion of the
reorganisation enquiry. These decisions can only be teken in
the 1light of such alterations in the framework as may be decided.

A preliminary draft memorandum was accordingly prepared
outlining a Basic Plan of reorganisation of the machinery of
goverrmment as a basis for consultation. This was communicated
by me to all my colleagues and informal consultation was under-

taken with certain senior officers known to be interested in

the subject. 8/
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3. In the light of views ascertained at these informal
consultations, an explan:ztory note and two memoranda were pre-
pared in which all the propossls of the preliminary draft
memorandum were explained, certain provisions were amplified,
and an alternstive offered for consideration in respect of
certain provisions about which sharp differences of bpinion
had revealed themselves during preliminary consultations. On
28th June 1949, at a meeting with secretaries, I discussed with
them these papers in detail. I have thus had the benefit of
ascertaining fully informed opinion bearing on all the important
issues of a general nature which are relevant to this problem.
I have reviewed'and, where neceséary, revised the preliminury
probosals on which consultations were undertaken. (I have also
discussed the Draft Report embodying my revised proposals with
the Deputy Prime Minister and the Prime Minister and have
embodied certain suzgestions made by them in appropriate places
in the Report.)

4, Before I proceed to describe the nature of the changes
in the existing organisation which I have finally decided to
propose, certain observations of a general nature are necessarye.
There is no doubt or ambiguity about the defects which we are
seeking to remove. These were stated in dqjéil in my note to
the Cabinet. There was only one point which was not sufficiently
stressed in my note but was subsequently emphasised by my
collesgues, This related to the existing organisation and
procedure for financial sanctions. There is practically uvnani-
mous agreement on the seriousness of this defect and the need
for remedying it. PFurther, the general economic situation and
the present condition of development plans also point forcibly
to the nature of the defects which czll fo? remedy.

Broadly speaking, the main defects in the machine-may
be described as insufficient co-ordination in the framing of

policies and plans and inadequate speed and efficiency in their
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execution. These defects are relatable to faults in the set=-up
particularly in so far as therelis lack of a clear demarcation
of responsibility &t different levels,y, for ordinary disposals
as well as real thinking or brain work. The defects are not
particulafly serious so far as old esiablished activifies are
concerned. They are especlally serious, so far as “the handling
of fhe economic situation and the planhing and execution of
development measures are concerned.

5. It is, of course, obvious that these defects would
not be removed by mere changes in the lay-out of the maciiinery.
There .are other factors which are of decisive importance. These
are = the great increase in the volume énd variety of work and
the complexity of problems; the serious depletion of experienced
personnel at the administrative officer level and the time that
it ﬁust necessarily take to repair that lossj the largely un-
trained charccter of the lower staff which also must taken time
to improves and inexperience, also, at tie political level.

It should be clearly borne in mind that any scheme of
reorganisation should necessarily include or be accompanied
by approprizte measures designed to secure a progressive'improve-
ment at all levels in the calibre of the personnel employed, '
as well as to secure improvements in the methods of transaction
of goverrmmental business (administrative and financial).

6. Different views-have been expressed on whether such
mec.sures alone would sufiicey or whether changes in the
existing set-up are also necessary. One view i§ that the
existing set-up is nearly as.good as any other that might be
devised; or, at any rate, fhat the advantages likely to result
from any change would be outweighed by the disadvantéges inherent
in any disturbance to the machine at the present time. The other
view 1s that while care should be tzken to avoid unnecessary
'chgnges, those changes in the set~up which arelclearly calculated
to improve efficiency or secure better co-ordination should be

made.
ooo10/



In my opinion, the latter is the correct view. The
macihinery of govefnment is at present undoubtedly overloaded,
butlit is not so frazile as is made out by the opponents of
all change. It is clearly necessary that undue disturdance
calculated to dislocate the working of the machine should be
avoided. To zo beyond this, and to take up the position that
no cinange whutever should be made is to invite the risk of the
macialnery acquiring en unhealthy set in a directlon tending
%o increasing lack of co-ordination and increasing inefiiciency.

7. My conclusions may, therefore, be stated as foilows:-

i) Theres is insufficien’ co=-ordination in the framing
of policies.and plans and inadegquute speed and efiiciency in
their execﬁtion und these are relsteble to faults in the set-up.

i1) It should be fully reazlised that the removal of these
defects cannot be effected in a days nor merely throuzh simple
cacnges in meciinery. ITuprovement cun and should be brou,hs
about through the combined effect of =--

a) org.nisational changes in the existing set-uj of the
maeaninery of zovernment,

b) improvemen:s in the sphere of personnel administruaiion,
designed to secure @& progressive improvement at sll
levelsy, in the calibre of personnel employed,

and ¢) improvements in the methods of transaction of govern-
mental business (administrative and finaneciczl).

~The process of reorganisation (in its widest sense)
consists In the framing and implementation of measures directed

simultaneously to these varee surposes.
IIs BASTC PLAN

6 Orgenisational changes in the existing set-up of the
maciinery of govermment may be conveniently divided into two
sartsy according as they relate to the set-up of the generzl
frimework, or to the internal structure of the machinery.

It is true that there is no hard =nd fast line which separates
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the "zeneral framework® from the ™internal structure". It

is also true that neither can be determined entirely without
reference to the other. Nevertheless, it is necessary that
the distinctioa should be made in order to facilitate analysils
and elucidate the nature and effect of the changes propesed.

I shall use the term "Basic Plan® of reorganisation
as sigﬁifying all the changes in the set-up of the general
fremework. Changes in the set=up of the internal structure
will be the subject-matter of "Detailed Schemes™ of-rebrganisa-
tion which will be distinct from the ®"Basic Plan®.

9. The Basic Plan of reorganisation, which I recommend,
is outlined in the pictorial chart attached to this report
(Frontispicce). The changes embodied in the Basic Plan may
be summarised as belows-

i) The central secretarizt should be divided into 37
primury UNIYS of organisation consisting of 28
departments, 8 central administrative offices, and
& cabinet secretariat. (It is at present divided
into 22 units, consisting of 19 ministries, 2
departments not forming part of any ministry and a
cabinet secretariat.) :

ii) The 28 departments referred to above should be
accommodated in 20 ministries. One ministry (viz.,
ninistry.of finunce) should consizt of 4 departments,
one ministry (viz., home affsirs) should consist of
3 departments, snd 2 ministries (viz., external
affairs and agriculture) should consist ezch of two
departments. Other ministries should consist each
of one depuriment only.

iii) Out of the 20 ministries referred to sbove, 13 (which
are responsivle for economic and social services),
siould be ;rouped together in four buressus, as belows-
Ao Burezu of Natural Resturces and agriculturc. -

Three ministriesy viz., agriculiture, food, (note.-
The naintenancc of a wiaistry of food as an orgu-
nisation distinet irom the ministry of agriculiure
i1s intended to be temporary. 4after food ruticning
is withdrewn and the work of the ministry gets

"~ dimicished, the re¢sidual funciions should be
merged 1In those of the ministry of agriculture)
and workss

B. Burcasu of Induscry wund Commerce. -- Four minis-

triesy viz., mines and pouer, industry, supply
and commerce.

eee12/



C. Bureau of Zransport and Communicztions. - Three
ministriesy viz., railways, transport and commu-
~ nicationss

D. Buresu of Labour and 3cecial Sexrvices. Three
ministriesy viz.y lzbour, heuzltih and educstion.

iv) The Cubinet organisation shoulé be strengthened by the
establisnment on a permanent basis of certain stand-
ing comaitiees of Cabinet, in addition to ad hoc.
Cormuittees set up Zrom time to time.

16. The reasons for proposing these changes are explained

in the sections which follov:- ‘

i) What is the nature and purpose of the distinction drawn
between departments and ministries? Why do some ministries
consist of more than one department, and others of ohly one?

Why is an increase in the number of departments necessary?
Would this not increase the mumber and cost of officers required?
These questions are ancswered in section III, wihich contains
also an indicction of the zeneral principles governing the
set-up of the internul structure of departments.

i1) What is the purpose sought to be served by the grouping
of ministries into bureaus? Why are sone ministries so grouped
but not o%hérs?

What are central administrative olfices? What functions
will they perform? iow will titey be related to minisiries and
departments? These questions are answered in séction .

111) The extent to which changes in the strength and compo-
sition of the Council of Ministers are visualised in consequence
of the lorasgoing chunges is expleaineé in section V, which also
contains « description of tae couposition and functions of

the proposed standing cormitiee of Cabinet.

III¥ MINISTRIES AND DEPARTMENTS
11, 4 department of the Government of India may be defined
as an organisziional unit consisting of & secretary to the
govermment of India, together with a part of the central
secrctariat under his administrative control, to which .
responsibilit; for the performance of specified functions of
s 74



the Government of Iniia has been assigned under Rules ol Zusiness
framed for this purpose.

4 ministry of the .Govermment of India may be defined as
ordinarily consisting oI & department of the Govermment of
India and the minister-in-charge of such department. In certain
casesy hoiuevery where it 1is normzlly necesséry‘that two or mofe
departments snould be placed in chafge of one and tiae same minis-
ter, a‘ministry will consist o two or more departments und
the minister~in-charge ox all of them.

A formal distinction of tiis kind is new. It is not, un-
inportent. I consider it n=ccssary that & department and a
ministry should be respectively identified.ordingrily with
secretery's char;g and a minister's charge. The nature of the
work to be performed by a minister is not identical with that
ol & secretarys and, therefore, what may constitute a mcnugeable
charge for a mingéter is not zlways necessarily a manageable
charge for a secretary. This in brief is the explanation of the
proposed incrczase 1a the number -of departments.

12, The changes actuzlly proposed in tais respect ure as
followss~=

‘1) The ministry of Tinunce (whicih is ut pr:zsent a siagle ‘
mizister's chargs os well as & single sceretary's charge), sioownld
continue to be a single minister's charge but be subdivided into
four depariments. One o.. these departﬁehts should deal with
the assessmeﬁt and collcciion of central revenussy another with
currency, banking, rforzisn exchange and external financs problemss
a third wita the control of civil expenditurej and = fourth
with the éontrol of der:nec expenditure.

11) The ministry of home affairs should be split into two
depa;tments == on¢ dedling with internsl security, law and order,
ocneral conivrol of cidef comrissioners' provinces and the co-ordi-
nation of internal politicel affairs and another dealing with
theorganisciion and control of public services and the co-ordina-

. tion of administrative organis_tion and methods. The present
eeeld/



ministry of inrommction and broadcasting siiould be reconstituted
as a ti:ird depariment in the ministry of home affairs.

iii) The ministry of external affsirs should be split into
two departments euch deawling broadly with external reclations
with one group of countries.

iv) The ministry of agriculture should likewise be divided
into two <epariments =~ one dealins with the production and
merketing of foodgrains and other agricultural produce and the
other fith all other matters at present dealt withh in that
minlstry, ncmely, agricul;ural‘research (including traininz),
animel husbandry, veterinary services, Iorestry and iisneries.

v) The ministry of works, mines & power should be divided
into two ministries, each forming one depariment =~- one depert=
mentshould decl with works, and the other with nines (including
coal) &-power.

vi) The ministry of industry and supply should de divided
into two minisiries, each iorming one depariment -~ one depart-
ment snould deal with industries including contcrol of su;glieé
and pricgs of induswrial products (but excluding cosl), and tvle
other should deal with supply (proper) including disposals.

vii) 411 otiaer ministries are to remain unciwnged -- each
forming one department.

The department of scientific researcih will retain its
present sepzrate status as a department btut not a ministry.
Ressareh rélating to each department shou;d continue to be &
pért of tne work of that department, but zeneral scientific
research, that is to say, research voth in pure and applied
science should be the responsibility of the department of
scientilic research. This department might be placed in charge
of any minister specially cihosen for the purpose, including even
& MHinis.er without Portfolio.

The recently created deperiment of paerliamentary affairs
is not & viuble department, znd should be merged. in the law

department.
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13. The foregoing changes account for an increwse in the
number of deparﬁments from 21 to 28. I consider this increase
to be an essential feature of my proposzls because I believe ==

first, that each department should constitute a clearly
manageable charge for one secretary, ' '

and secondly, that the responsibility of the secretary
as the head of the department should be complete
end undivided. (This involves the conseqguence that
additional secretaries should be abolished, and
Joint secretarles retained only in circumstances
in which they are indispensable necessary).

14, The importance of ensuring manzzeable charges is‘
obvious. The Tottenham Réport lzid down the correct dictunm
in this respect, nzmely, "The proper way to organise, if we were
to ensure that the hizher officers had time to think and were
not overvurdened with dase work, would be ©O give.each secretary
a manageable-charge and recognise that this might result in
having more secretaries than members®. 4 secretary should not
be immersed in files and burdened with routine. It is essential
~ that he should have time to grasp the over-all picture, size
up the ;roblems facing goﬁernment in the field allotted to his
ciiargey and think and plan shead. All these are his proper
functions and must be efficiently performed. Failure to
make adequate provision in this respect cannot be compenszted
by mere incresse in the establishments under his comirol. I
have sought to scaieve this result, in part by increasing the
number of departments and in pert by separating routine adminis-
trotive functions of a nouse=keeping nature and providing for
their efficient performance separ=tely in central admiaistrative
oifices.

15. A4s a genersl ruley I believe, efficient organisation
requires a clear and uninterrupted line ol command from above
which is also an equally clear and uninterrupted line of res-
ponsibility Irom below. This mecns, normslly, a departmental

set-up organised as follows:~

ees 16/



secretary, or head of department =-- deputy secretary,

or head of division ~- under secretary, or head of

branch == section officer =-- assistant.
_ The interposition of an officer (called joint or additional
secretary) between the secretary and the deputy secretary in
a department 1s ﬁrima facle an unsatisfactory arrangenent, even
wilere 1t is made for the purpose for which it should normally
. be made, nanmely, to relieve the.seéretary of a block of work
and deal directly with the minister in respect of that work.
ZEven at its best, I consider the arrangemen: to be unsatisfaétory
because the secretary is not thereby formally relieved of his
seneraly (or de jure) responsibility, while de facto responsibi-
lity is entrusted to another officer. Inaerent in this arrange-
ment is a duplication, (and consequent blurring of real resaonsi-
pility to the minister. «hen the system 1s not worked at its
besty (and it often is not), it tends to needless addition to
the work of the secretarys loss of initiative and conseguently
unecopomical utilisation of the services.of the Jjoint secretasry
who become§ what has been described by more than one investigator
as & glorified deruty secretarys and an svoidzble increase in
" the hierarchical stages of the secretcriat persomnel, with
consequent delay and "inefficiency.

At the szme time, I recognise that arrangements of this

- naturc are not altozether avoiduble. The following figures

indicate why this must be sot~-

Grade of Officer No. during 3xisting No. Recomm~-

19® strength ended by
Iconomy
Under/4ssistant 3ecrstary 44 . 227 187
Deputy Secretary 26 - 99 85
additional & Joint Secretary 12 48 39
sacretary 12 20 20

The present position (as well as the numbers considered

necessary by the Economy Codmit:ee) involves a lower proportion
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of officers of znd,above the rank of joint secretary, to dejuty
and under secretaries than used to obtain gfore the war. If,
in these circumstunces, it is sougbt to adapt all depariments
to & common pattern, with & single secretary unassisted by a
joint secretary or additional secretary, and each secreuary is
to have a mana ceable charge, then an enormous number of depart-
ments would be reguired. Multipliecation of departments on such
a scale would necessarily creute'problems of co=ordination so
serious as to oif=set the advantages soughl to be obtained by
compact managecble charges cnd a clear line of responsibilitye.
further, the number of sescreturies thus reguired would be so
large that it would be necessary to utilise -the services of
ofMicers wiio do not Lossess the reguisite experience and
cannot, therefore, discharge their responsibilities independent-
1y and without supervision or juidance.

I have teken due account of thes:z conflicting considercations,
in framing ay propos.ls. 1 tTuke the-view that sub=division of
taz lurger ministriss into departments should be effected in
those cuses where the naturs of the work is such that it can
not only be conveniently sepcrated and handled in differcnt
deparcments withocut creating unusual difficulties about co~
ordinction, but will result in incre.sed efficiency. In other
words,y eacn department sihwould be not only a muhageable charge,

but substantiully cmogeneous in respect of the funciions entrus-

16. Motwithistanding tic increwse in the number of depariments,

!, )

sowever, it would st1ill Dbe necess.ry thal provision should exist

for join%t sceretaries in the organisation of some departimonts.
Thils will nscessarily be the case whers the subjects handled

by ths secretary and the joint sccretary ure not easily separable
and susceptible of independent treatment. “ven in sucii cuses,
hovwever, the work assijzned to the joint secretarj should be

clearly loculised in a distinctive wing within the department.
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Care should be taken to ensure that the meximum measure of inde~
pendent functioning and responsibility 1s vested ir him.
The secretary saould huve « very gcneral supervisory

ssponsitility for the wing also. In ordex to enable the

12

szerebary to dischzrge this generzl responsibility, it should
be grovided -~ '
 first, that cases submitted by a joint secretary to
~the minister shoulé be routed bick through the
secretury,
ané sccondlys that nrovision should be made for cuses
walch ure required to be roferred througn the -
secretury to the micister. '

% I iuve considered the »0351ibility of fbrmul;t}ng a
criterion for dotermining wiot constitutes & manugesble
secraturizl charge. 4s « broad rule ol ;cnerél applicstion,

I h0lc that a sceretoriet orgunisation of 3 deputy secreturies,
ec ir cherge of one secretariat division, should be regurded
as the or iner; upper limit of the mianagecble charge of a single
secretary upgssisted by a joint secrctory. - 4 similer organisa-
ticn with 6 deputy secreturies and 6 secretoriat divisicns with
a wing loczted ir it would be the ordincry upper limit of the
mensgecble charge ol one sceretary assisted by & joint sccretury
I reco;nisz, hovever, that the nuture and quality of the work
which requireé to be hancled at the highest level varies from
one desariment to znother, wnd thet no wniform yardstick czn
obviate the necd for cureful exeminastion of each case on its
merits. '

18+ is regards the internal orgenisation of seeretariat
divisions within a department, the sr:des and scale of staff
required auve already been settled in the Central Secretariat-
(Reorganiz:tion and Reinforcement) schoeme which was approved
by Cabinet lzst year. That .ccheme nostulstes a standard
sceretariat divisica os consisting of a deputy secretary, and
two saeretarict branchess each seereteriat branch should consist
of & dozon men, i.c., an under secretary, 2 section officers
and 9 assistonts. This is normally a sound enough basis for
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In passing, I would also recommend that the two grades
of officers referred to us superintendent snd assistant
superintendent mey be desiznsted as section officers, and
placed in two clesses, I and Il

19. i further step in the process of strezmling each
department into & man:gzesble charge of one secretary will be
the seperition tihicrefrom of routine functions of a house-keep~-
ing ch;rabter and the pooling of &ll such functions glong with
certain other common services in central administrative offices.
I'shali describe the functions of thege offices more fully in
the next section.

20, it first sight, it might appear that the proposed
increzsise in the nuriber of departments would involve a large
increase in the number ol officers reguired and greatly add.
to the cost of the secretarizt. Soy far at any ratey, as numbers
ure coﬁccrneé, that is not correct. It is inherent in my
propos:zls that tie increzse in the nunber of secretaries must
be acconpanied by a more than equivalent decrease in the number
of additionsl and jointu seereteries. I have satisfied myself
by a detuailed study of the requirements of two important
ministriecg, whose organisation has been examined with reference
to my proposzls, that this expectétion will be fulfilled.

A doubt nas been expressed whether officers of the
requisite experience and calibre can be secured for manning
all the départments which I have proposed. The additional
muzver involved is not large and I do not think there would
be much difficulty in finding them.

21. an increcse in the number of posts of secretary, even
il accompanied by & more tThan equivalent decrease in the number
of posts of udditional and joint secreteries might involve
some incrcase in cost. I am aware that public opinion is
elready critical of the high cost of administra-tion, and
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more particularly so in respect of the continued prevalence of
old rates of salary in so far as.they are in éxcess of the maxi-
mum scales recommended by the Centrsl Pay Commission. I am
firmly of the opinion that the proposed reorganisation should
not involve any increase whatever either in the number of the
highest=-paid posts or their costs For various reasons, it has
also become necessary to appoint officers to highly paid posts
~at a stage in their cureer at which they normzlly would not have
received sromotion in the past. My prbposals shouldy therefore,
be accompanied by a change in the rates of pay at »resent in force.
There are, however, certain obvious difficulties which must be
Taced in formulating any proposal for revision of salaries.
Stztutory rules are in force which provide the 0ld rates of pay
t0 members of other services who are pre=-1931 entrants. Certain
assurances have been given to the members of all=-India services
on the occasion of the transfer oi power and these assurances
have to be respected. Tiaere is also the somewhat exaggerated
objection to at.zching one rate of pay to certzin posts, and a
lower rate of pay to other posts involving the same duties and
responsibilities and required.to be held by the szme class of
officers. (I say exag erated beczuse this objection does not
teke the due.account of what particular officers may reasonably
claim as members of a sérvice vis=a-vis their brethren with due
regard to their standing in the service and relative seniority).
I have taken due note of these difficultiess I think that a
disattached to the services and provide rates of remuneration
tenudle during the entire career of members of the service and
the rates of pay attached to high selection posts to which no
'individusl officer has a vestsd right until he is actually
appointed to it. 4 ravision of remuneration attached to such
posts would be justified where a substantial.change has arisen
on account of increased numbers. The temms in which the

assurances have bezn given to the services by the ministry of
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home affairs are indeed carefully framed, so as to provide for

the possibility of changes being made in certain respects. In

view of
1.

. 1L,

111,

all tihese considerations, I make the following proposals:~

all heads of departments should be uniformly designated
as secretvary. Within ti:is classy two separate grades
should be recoznised for purposes of pay obly, but not

-

othe?uise distinguished by designation.

The strength of secretaries grades I & II should be

fixed by rules to be framed in this behalf, and such
fixing should be guided muinly by the legitimute promo=
tion requirements of an orgunised service rather than the
supposed relative importance of different departments.
Officers of either grade should be equall, eli;ible for
appoinimen: as hecl of any department.

There snould be common rates of basic pay for secretaries
grade I, sacretaries grade II and Jjoint secrcetaries :
irrespective of whether such officers are pre=1931 entrants
or post=1931 entrantsj and whether they are I.C.S. officers
or not. These rates should conform to the recommendations
of the Central Pay Cammission.

In addition to the basic pay, I.C.S. officers should be
entitled to draw a compens:tory personzl pays, the full
amount of which should be equul to the difference betiween
the rates of pay admissible to old entrants and new
entrants under the existing rules.

Note. = Every pre=1931 entrunt nolding-a post of secretary

or joint secretary should be entitled to & compensatory pérsonal

. pay in addition to basic pay. The amount of such compensatory
personal pay shouvld be the same as that admissible to those I,C.S.

oficers with wihom he may be graded for purposes of seniority by
rules framed in that behalf,

v.

VI.

The compensatory person:z1 pzy should be admissible in
full on the condition th:.t the length of service oi the
officer equals or exceeds a minimum to be prescribed for

the category of post in gquestion (say, 21 years for a -
secretury grade II and 16 years for a joint secretary).

Where suck length of .service falls short of the minimum
prescribed by one year, 2/3rd of the full compensatory
personal pay should be allowed.

Where the lengta of service of the officer falls short

of the minimum prescribed by 2 years, an amount equal

go ;{frdegf.the full compensatory personzl pay should
e owed.

where the lenzth of service of ‘the officer falls short
of the minimum prescribed by more than 2 years, no compen=-
satory personal pay should be allowed.

This would be a system of decrements on accelerated .
promotions and would ensure that appropriate reductions.
from full pay are made only as long as promotion is
acceleratedi, but no longer.
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VII. In view of the public criticism of high salaries paid
to certain catezories ol jovermment servants und the
need for economy in the prevailing financial conditions,
I would be inclined to go a step further and recommend
that the rcte of compensatory personal pay should in
all cases be subject to a maximum. Thus it may bde
provided that the compensatory personal pay.siould not,
in any casey exceed either 20 per cent of the basic pay
or two=third of the pension which would be admissible
to such officer if he retirzd from service on the -day
on which the reorganisation scheme comes into .force.

¢ Notes~ The object of imposing a liait in this form is to
secure that the difference in emolumen:s between I.C.S. officers
and pre-1931 entrant on the one hand and non- I.C.S. and.post=1931
entrunts on the other is reduced to some extent immediately, and
also to secure tact the difference is progressively narrowed down
in future as officers who are at present holding lower posts are
pronoted in future years to hold nizher posts. If the proposal
should be held to be in conflict with the assurances given to
the services in some cases, I.sug:est that the proposal should
be explained to the representative associations of the services
concerned «nl they should be persuazded to acéept the change.

I shall make it clear that the foregoing proposals relate

only to posts ol and ubove the ranlkt of joint sceretary and not
t0 lower posts.

IV. BURBAUS AND CENTRAL ADMINISTRATIVE OFFICES

22. I now invite attention to.the nert most imsortant among

the changes which I have projosed. This is to bring together.
the ministries and departmenﬁs Je<ling wuith economiec and social
services in four sroups which I desiznate as buregus, and the
estublishment as an orgini:;tional bond within eacihh of these
groups of é cen:ral administrative office, in order to perform
certain functions in common for all those departments end
ministries,

This prososel is essentlzlly complementary to my proposuls

for increasé in the rumber of départments. In any atteimpt to
reoxsanise the machinery of government, one is very soon bpought

-up against a dilema. On the one aand, it is necessary, in order
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to promotc initiative, dcline wadé locube resgonsisility clearly
and ginerelly Yo improve efficiency,  that unwicldy units should

D¢ sub=divicad ,na Made into unils of wmunegzeuble c“grbb. t tae
sume vizey tae macaiaery ol jovernment is eveny b *re;cnt,
excessive depuartmentuliscd iroo the »oint of view of co=oréinutin.
Jome measure of unification of existing units is necessaryy, in or-
.der to.ensble them to runction in a co-ordinuted.manner. The

re. uirements of efficiency and co~ordinatioa would thms appear to
dictate ca.ages ia conbr.ry -directioas. Gre.ter deceniticlisation
is cclliéd fory for one purzose; gre.ieor centralisation for another.
T“he correct answer is b, no mauns 2wsy to find. I have -careiully
considered & nuaher of dilferent su;_es.ions wiicl have been made
to me from different _oints of vieu, snd ny £iasl proposals cre
busel on &« balunecad view of all tie reguirements.

23. Broadly, I belicve, tae answer.to the provlem of co~
oféinatio: contsists of two parts. First, e siould *.vulop and
estapnlisi 0n L permmanent dasls thz recently growing qucvice of
.1 ,;q¢o“ ef ITunelloas b} the Cubined tu Cabin;t co:tzittees.
<he reoréunise&.set-up saould grovils .erm“ny cl; Tov sugnd;né

co:xaittees of Cuninet invosted with the autnority of the Cuvinst
over delinel lielis, with approp iu te ;trengthening of the
secretzrlit =nd other organs of thzse commitiees. Th: szcond

pert of the uns.er is to Hring to,cther tllied depurtments in

& relaiivaly sacll number off stible grouzs wnd the provision of
muc.inery within such groups Jor _urpose 2ainly of finineisl and
adninistrative co-oridiniiion, and incidsni lly for dringing ubout
& substunticl mo.surs of sr.limin ry intagrotion of policies wnd
£lens.  In other words, Wwe hav: to org.aise co-ordingtio. oa &
ceeentrallsel Basisy torousn tal estubdlis.awnt o. suei groups.

In view oo the iuzortance I ubt.uch to ithils ;roposuly I 2Lull
CLlserivey a2t sone l:ngthy the .wlvuntages waich, T dslieve, cun

be oocured Jrom the sycton o grovping waich I have proposed.
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24, .oy central ojeney which is chorged with the duty of
co~ordination (which inecludes the centralised :rovision of common
services) will certainly find its work casier it it had to deal
with a relafive;y smzll number of uaits instead of 28 dopartments.
«uis propositica is tiu: wiiether one consideré the task of the
Cabinet 1n'r<ala'tion to co-o"oin«tion of _enerczl policys or of
Important particulir stunding commitiees of Cabinet (for eXample
the iconomic Comuittee of Cabinet) in dewlinz with the integra-
tion ol [olicies und pluns ir particulur fields &nd in maintain-
ing an eflective rivieu of proszress anl followfup decisions taken
at Cabiret or Cabinet commitics level. It 1s again Srue from
the point of view of {ueiliteting the periormcnce of the co-ordi-
nutive funciions vested ia the mirnistiy of finunce in the field
of public erpenditure, i~ the miristry cf home affairs in the
£1=218 of organication wnd control ef the public sgervices, ;nd
of other niaistry wileh provide centrel supply of materlals,
accommodation.and other fucilities to all miristries. The more
ravicnad the oGP0 Ding W@ Lhe closer the relations bestween the
subjects whica are grouped, the e:sier will be the tusk of
central co-ordinating zgoncies.

86, We should fot limit our attention to the field of policy
and planning all “hc tive. Co-ordination in this field is, of
courss, éxtremely Lz rovvunt, But hmrdlx less important are
the advantages orf co-ordinhtion at 1o“e. lzvels. Thus,y the
need for izprovement irn tThe mucihiincry and~pr9cedure Zor zovern~
in; financisl sanciions wné bui_et control und exgeﬁditure is
universally accepted. ?his indeecd is tue reiriin ol eveory
. pronoszl for refor in. the nast by every previous investigator
in the Jiz1l7 of improvement ol orzsnisation. Whet we need is
tae extcn ion, systematisciios znd permancnt est“blishm.nt of
a *_“anciul advisory organi:ction of the type which has beén
oper.ting Tor u long time in the ministry of defence and which
hzs been cxtended to some extent to ot ncr organisitions during

00.025/

!



-25-

a

and since the war. If we continue to hive too many sepurate
units,s cuclh of waich decls with a rolctive cly smell volume of
inznecial transactions, it would not be possible to zllocste
to it cn officer of sufficient seniority «nd experience whom
cun be entrusted with the rejuisite degree ol delegated autign
ity. 4 financisl advisér to wiom necessary authority is not
delesuted would be useless. 2qually uselass would be a finan-
ciol advisory organisction wiaich is not located in close paysicel
proximity to the administritive organisations which it is inten-
ced to serve, und is not linked with iv on & practiczlly permanent
basis. These conditions wre essential lor the development among
the stafl of the financial advisory orguni:zctiosn of specialised
knowledze of the day-to day »roblems ol the gdministrative
organisations concerned which is the sine qua non of successful
Tinencial co-ordination. |

26, It ic aurdly litely that there can de much dispute
about the need for, or utility o:, srouping 0T such a purroses.
Yot 5o obvious but hardly less important wre the advanteges of
grouging, in order To seocure waut .oy be described .as administra-
tive co=ordination.

I use the tem “qmiQ1 stretive co=orCination in & broad sense
s0 as to include not merely "co-ordinution® striétly so called,
but thes maintensnce of common serviées escential for efficiency.
The funciions in vieyw includs tne followi n"° ensuring compliance
with the Zulcs of Businecs as well s the punctudl and exact

fulfilment of Cehinet ordersj ensuring the maintenance of

eflicient personnel adnministrctiony mzintencnce of parllamentary
relations and provision of suitcble secreteoriat assistance for

mectings o7 Tlie st.nding advisory comuititees, &ll-Indiz conferen-
ées, etees prenuration of periodical reports for submission

to Cabinet comni s3 standing advisery comnittees and Parliaments
ensuring due ohservence of the ;"cvl 161 ol &« manuzl of instruc-
tions to “e congiled, this inecluding a system (to be organised)

of regular personul inspection of fh@ srescribed reco*ds and
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rggisters; and zeneral ;mprovement in v.rious methods of
transaction of business so as to promote efficiency and
economy,

7. I um aware that the matters referred to are parts of
the present system of routine aéministration in every ministry
and most (though not all) of them are supposed to be atiended
to at present by stdf: located in each ministry. But this work
is simp}y not done or is very inefficiently done. 'The great
increzse thit has tuaken ;lwce in the number of untrainéd and
inexzerienced staff in zll srades has furtier invested this
"routine® with very.;reat iasportance and special steps nave Lo
be taken to ensure that.they cre efficiently handled. If we
had sulficlently large orgconisations to desl with, it would be
possible to detzil & speéially selected and experienced
officer who would devote his entire ti:e and undivided attention
to these matters of routine on waich the co-ordinatiﬁn and
efficiept Zunctioning of the organisution so largcly depends.
“he stafl set apart for the purpose would gain valusble
experience an§ speciclised knowledge and would, thereforc, be
in a positioa tc geriomm the requiréi:putine services nore
efficiently cnd more systematically than at present. I amy
therefore, of the view that all fqnctions of routine adminigtra“
tion including those performed in central registries and cash
Sections in secretzriat offices may be organised with improved
effiéiency and economy of personnel, only on the basis of group-
ing. .

28, For the reasons mentioned in peragraphs 24=-27 above,

I fecl that the 4 bureaus I have proposed are necessary.

shall cdefine a bureau as a nunber of inter-related ministries
(and depariments) dealing with economic and social services
walch have been ;rouped tozether for purposes of securing
co-ordination of poliey and slanning, the establisimeni of a
common financial advisory organisuztion and a common central

administrative office for the efficient performance of cormon.

services. .,,22/.



29, Central .idminiztrative Oilice. =- I hove wlrecdy
envmer.ted (vide purajzravhs 26-27) the functions of & cenirgl
wéninistrative office. ESriefly, a central administrative office
means an ovganisation es“ablished in a ministry or under u buregu
for the performurce of functions ol & coruton house=keeping nzture,

€eZe 9 cenvr.l rezistrys; gcnerzl ani estublishment work, including

ive co=-oirdination,y cavinet and

cit
G

casit end Duli_evs alministrs
parliamentury relations, office inspection, orgunisation and
methodsy and tae like. It will, ordincrily, have the status
of a deparimental wing or a secretariat division according:to
requirements. Its administrative relation to each individual
department in the niaistry or bureav will be regulatzd as if |
it werc w« wing cr z division (as the case may be) located within
such department.

30 I have »nronosed only fomr buresus, wnich are limit:d
to ministries and departrents dezlin; wita economiec and sociaL
services., Quis is beczusc it is necegsary to retain not only
the dspartments but the ministries also in suiiiciently small
units wnd yoU bring wbout a srouding of such ministries ‘or
common purposes. <The s.me :roblem does not e. ist in respect
ol the =inistyy of finunce, the ministry of externsl alfizirs,
the ministry of home affairs wad tne ministry of defence. “hese
four ainistries will eze: have & ceniral aministrative ol:iice
performing gxactly the sume functions as those projoseid .or the
0Zfices attached to the bureaus. These will continue to be
unitary minizter's charges though three o7 them will be sub-
divided into 9 separace departments. I nave not »nropoced any
change in respect or the minisﬁry of law because of its specia-
lised character or in tiae ministries of states and rehgbilitation,
beczuse the one will in due course ceuse to exist as & separwte
ministry, its worit being ﬁerged in one or moredftiie other

sy ond the other will disapnearedwhen its temsorary

j=te

miniztri

[

task ic fuliilled,
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V. COUNCIL OF MINISTBRS AND CABINET ORGANISATION

31. Categories of Ministers =~ There are at present twenty
ministers of whom fourteen are Cubinet Ministers, four are
Ministers of State and two are Deputy Ministers.

There appears to be,y, some doubt whether Deputy Ministers
and Ministers of Statec arsy tecimnicslly, members of the Council
of Ministers. It is necessary that this doubt should be removed,
bacause when tihc new constitution'comes into force, such appoint=-
ments, unl_ss nade to Tthe Council of.Hinisters, will entail
disqualification to sit in Parliament, unless specially
exempted by statute. - The position in U.K. 1s that Junior
ministers are not ministers in the strict sense of the term.

In the strict legal sensey they are holders of officeg of
profitlunder the Crown specially exenpted by statute from

-

lisqualification for a seat in Pzrlisment. I do not think,

e

.howeVGr, that it is necessary to import this complicstion in
our organisation. I think that Deputy Ministers and linisters
of Stute uhould be members of the Council of Ministers, but not
members of the Cabimet. Any doubt on this point should ve remo-
ved by approprizte prévision in the Fules of Business and
formalities of appointuent.

32. Functionzl Distinction.=- The functions and responsi-
bilities of Cabinet Miaisters are well=known and need not be
recapitulated. 4 Hinister of Stute who 1is incharge of a
ministry «t prcsent performs the same functions and exercises
the same powers as a liinister of Cazbinetrank., He is not &
memver 5f the Cabinet, and at.ends mecetings of the Caoinet
only when specially invited to do so, In connection with the
subject for which he is responsible. There are two iinisters
of State who zre not incharge of ministries.as such. Deputy
inisters «rs not incharge of ninistries. They are attached
to individual Cabinet Ministers and perform such functions
as méy be assigned to them by those ministers.
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I think it is desirable that the distinzuishing line
between Deputy Ministers and Hinisters of 3tate should be
drawn somewaat differently. I would limit the functions of
- Deputy hinlsters to those formerly proposed for parlizmentary
secretaries. They should not have specific administrative
responsi ;1ity Jor the concuct or ousiness of any department,
but should bve iven the fullgst op,or%unities to acquaint them-
selves with the orgaaisation and methods of administration
and to train themselves for the eventual exercise of administra-
tive responsibility upon appointment as Ministers of Stute.
Their duties, normslly, should be:= ‘

i) to unswer questions in Parliument on deizlf of the
ninisters concerned, cnd ussist in piloting billss

i1) to explecin policies and programnss to the general

public and ths constivusﬁcies, and meintain liaison
with memders of Parliument, political parties and the

~ preusss
and 1i1) to undertzke spccia..’;. study or investigation of particular

provloms walsh mey'be entrusted to them by the ministers
concsrned.
wpceial c.re shovld be tuken to zuard against friction or conflict:
of suthority betwecn the Deputy iinisters and the heads of
departments.

A Minister of State siould be distinguished from a Deputy
¥inister in tha% he should have specific administrative
responsibility. oSuch administrative respoﬁsibility may take
cne of three forms. He may be placed in independent chargé
of & niaistry in which cuse he ill stand in the same relation
to it as a Cabinet Minister, but on: o the Cabinet Ministers
will be entrusted with the duty of rciresenting that minist xy
senerwlly in the Cobinet while the Minister of 3tate will be
called into consult.tion when any specillic issues concerning
his ministry szre to be discussed. Secondly, he may be placed
in charge of a dcpartment included in the portfolio of.a‘Cabinét
Minister in wikich case he will periform ull the functions and
exercise‘all the povers of ; Cabinet Minister in relation to
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churge as by the aveilebility of members of Perliament
ol sufficient mublic stuading who =i ht be selectad

by the Prime ifinistor in the confident expectation

vhat they would in due course rise to the rznk of
Caninet i#finisters after zaining experience. .s I have
expleined already, I visuwlisce Hinisters of 3tate womld
normally funeciion subject to the supervision of Cabinet
Ministers, thouzh I do not zlto,uther rule out the
possivility ol one or mors of the Ministers of Stute
being put ian independent charze of a sgeeiiic portiolio
of a ainor character.

1i1) Deputy iiinisters. =-The Deputy iiilnisters arey as I have
expluined, to e rzyzrded s Ministers underzoing a
perio? of treining sresuratory to their assuiption of
respoasinility as Hinisters of ot:ite. Hoving regard
to the functions they would huve to perform, the
ministries decling uith cconomic &nd socisl services
and irncluded within the four buresus arey in my
opinion, best suited for jrovidinz the necessary
erperianced lor them. '

iv) Portfolios. The Basic Flon srovides for 20 ministries.
Tals does not mean that each liinistry should olways -
¢main gn independent -ortfolio. In fact, it would

be an advantige to combdine more tizn one ministry
within the ortZolio of one Cabinet Minister in a
number of casecs. It uould also be an advantage

tc combine such an urringemant witin the srovision

off aszistunce te the Tabinet Minister concerned
varougn o Minister of Stutey and even in excejtionsl
cases into & single ministry is to leave room fer
the necessary dezree of flexivility in the allocation
of ortislios.

In the lizht of tzis genercl explanztion of the ;ro csed
arrangemencs I would recommend the adortion of a normcl vorking
rule vo than effect that the totul number of Cabinet liinicters
and Ministers of state should not ordincrily £:ll short of the
totll number of ministries and sioould not oxdiaurily excezd
the totzl number of deucriments.

34, Committees ol Cebinet. The Cabinet is the su reme organ
of co~orcdinztion. In view o2 tie Zrowtin in the volume and
co..xlexzity of government business, and in view also of the
inera.sc in the size of the Cciinet (which rmust necessarily
be accepted as a Jermenent feuiure), it is essential that
there should be & proper divigion of liboury and efiective
Jzlzgetion within the Cubinet. Committess of Cabinet cre
necezsary in order to ;erform functions devolveéd oa tiiem by

the Cabinet. This need is widely accepted in principley, and
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is also in accord with zctuzl develepment in recent years. all
that is now necessary is to recognise the nosition, and
r.tionalize and establish on a perﬁanent besisy the system

of del:zsations which is growing up.

35, Stending Committees and Ad Joc Committees.=- it present
no distinetion is druwn beiween ti:ose comnittees of Cabinet
whic: xust be regarded as parf of the permanent maclhiinery
of Government, and others which cre crezted for meeting

porory needs. It is necessary to meke this distinection

tem
clear in order to secure the following purposes:-

First. =- Appropriste seccreteriat and/or sub-committee
organisation may be provided for on a permsnent basis, procedures’
may be laid down in the Rules of Business and mainteined ‘
by appropriate mac..inery prescribed tnereforej and the committees
may be enabled (tihrough continuous contact with the problems
arising within the field allotted to tinem) to develop specialised
knowledge and experience or tie hature of these problems and
the nolicies and srincinles adopted in solving them$ and

Secondly. =--In order to secure that ad i:oc committees are
created only if and in so far as they have to deal with matters
wiilch cannot be convenieatly ncndled by standing cormmittees
and that all necessary special arrangemencs are made for enabl-
inz the commitiees to nerform their temjorary functions with
speed and efficiency. Such committees snould be dissolved and
as and when their temporsry assiznments are concluded.
Otherwise, there is dangzer of minisiries and depariments
getting involved in a rultinlicity of coamitiee with overlapp-
ing «nd ill=-defined {ields of guthority.

36. Scope of Authority. One other aspect of the distin-
ction beitwe:n standing commitiees and ad ho¢c committees should
be noteds The latier (being temrorary) may be created either
for purposes of investigatioﬁ and report to Cubinet, or invested
with Ccbinet s authority so as to give bpinding decisions to -
ministries and depzrtments on matuers entrusted to them.
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Standing Committees (being permanent) should always have
authority to give bindimg decisions on most of the matters
entrusted to them. This should be subject in all cases to-

a) the systematic communication of the substance of such
decision to all members of the Cabinet;

b) review of such decisions by eabinet at the instance of
any member thereofs

and ¢) the reference by the standing committee itself to
cablnet of matters of importance.

37, 1 recommend the establishment on a permanent basis of
4 standiag committees of Cabinet, namely:-

1) Defence Committee of Cabinet,

11) Economic Committees of Cabinet,
iii) Administrative Organisation Committee of Cabinet;

and 1iv) Parliamentary and Legal Affairs Committee of Cabinet.

I outline below the functions whiech I have in view for
these committees and the composition appropriate to the
performance of these functions. It 1s essential that the
responsibility for the direction of the work of each of these
commnittees should be entrusted to & chairmam who should be
sufficlently free from other responsibilities to be able to
devote adequate time and attention to this task. Consistently
with this requirenent, I am of the opinion that except in the
case of the Defence Committee and the Administrative Organisation
Committee of both of which the Prime Minister should obviously
be the chairmam, he should not be saddled with the chalrmanship
of other committees. The position should, however, be maintaimed
that the Prime Minister would be entitled, whenever he thinks
necessary, to attend $ke and participate in the proceedings
of any ecommittee of the Cabinet; and when he does so, he would
preside over the meeting of that committee so lomg as he remains
there.

38. Defence Committee of Cabinet. This committee was started
in 1947, 1Its functions and composition are clear and call for
no comments. It has an adequate secretariat organisatiom which

is a part of the Cabimet secretariat kmown as its Military Wimg



The personmnel of this wing are provided by the ministry
of defence. I have no chamges to suggest regardimg its
functions, mede of workimg or organisation. As regards its
composition, its total strength may be limited to five or
sixj amd it should always include the ministers of defence,
home affairs, external affairs and finance. The Defence
Minister should be the vice-chalirman of this Committee.

39, Economic Committee of Cabimet. (i) The main comstitueat
organisations falling within the scope of the authority of the
Economic Committee of Cablnet should be five, namely, Bureaus
of Natural Resources amd Agriculture, Imdustry and Commerce,
Transport and Communications, Labour amd Social Services and
the Ministry of Finance. It should be the mormal rule for all
cages emamnating from the ministries amd departmeats comprised
in these five constituent organisations, which would normally
have gone to Cabinet under existing rules, to Bo presented
to the Eeonomic Committee of Cabimet. It should be for that
committee to decide whether in any particular case, the matter
is of sufficient importamce to be referred to Cabinet for deci-
slon. Further, all cases which would at present be regarded as
falling within the purview of the Priorities Committee of Cabimet.
or the Resources Committee of Cabinet, should hereafter fall
within the purview of the Economic Committee of Cabinet.

i1) The Economic Committee of Cabinet should be charged
with the respomsibility of directing and co-ordinatimg all
governmemtal activities in the economic field, to the end that
the production and supply of food and other essential commodities
may be imcreased; equitable distribution may be maintaimed, the
prices of food and other essenrtial commodities may be reduced
and eventually stabilised; amd generally to regulate the workinmg
of the natiomal economy im the imterests of the people. In
pursuance of those aims the main activities of the Economic
Committee of the Cabimet should be as follows:-
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a) Economic Intellirence and Appreciation. =~ The Economie
Committee of Cabinet should lay down the lines on which
accurate and complete data covering the entire field of
national economy should be systematically compiled by
all the agencies of the main comstituent organisations under
its control. There will be located in the central administrative
office of each of the five constituent organisations the
necessary staff of economists and statisticiams to carry out
this task, and there will also be a staff of economists and
statisticiams located in the secretariat of the Economic
Committee of Cabinet itself. Classified imtelligence coming
through all the four bureaus and the ministry of finance
should be consolidated by the central economic and statistical
staff of the Economic Committee of Cabinet. An appreciation
of the economic situation and developments therein, explaning
the significance of such developments should be prepared
from the material thus compiled. This should be scrutinised
from the administrative point of view by the Committee of
Secretaries, to which reference is made below, and placed
before the Economic Committee of Cabinet. An authoritative
appreciation should, thereafter, be prepared under the otder
of the Economic Committee of Cabimet, and regularly supplied
to the Cabinet and to the main constituent organisations.

Once a yeaf and oftener, if necessary, such appreciations
should also be made available (in appropriate form) to Parliament
and the publie.

b) Imtegration of Economic Policies amnd Programmes, -- The
Economic Committee of Cabinet should be responsible for giving
general directives to its main constituent organisations in
respect of the objectives to be secured in thelr respective
fields, and the lines on which particular policies should be
framed and programme of measures to be undertaken prepared.
The working out of detailed policies and programmes should
continue to be the responsibility of individual ministries and
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departments. They should, however, require the specific approval
of the Economlic Committee of Cabinet before they are made public
or implemented. The Economic Committee of Cabimet should satisfy
itself that policies and programmes are consistent with one ano~-
ther and collectively constitute am integrated policy amd plan
~appropriate to the needs of the economic situation according
to its appreciation of that situation from time to time.

The foregoirg recommendations deal with that part of
the planning machinery which constitutes the apex of the entire
organisation of plamning and development and is located within
the framework of govermment itself. This does not by any means
exhaust the whole field of such organisation. An essential part
of an adequate planning machinery must consist of an integrated
system of economic intelligemce; and executive agencies which
are in day-to-day contact vith the actual economic life of the
country and engaged in desling with curremt economic problems
and are thereby enabled to formulate workable plams and to
execute them upon their approval by govermmemt. It is also
necessary that the planning machinery should include organisational
provision by way of a Standing Planning Commission or otherwise
for tendering competent advice to the Cabinet and its committees
for the maintenance of close consultation and continuous co-~
operation between the central government and the provincial amd
state govermments. There should also be provision for associa-
tion of representative organs of agriculture, industry and trade
in order to maintain effective liaison between the govermment,
their executive agencies and private enterprise. The proposal
for the creation of a planning commission made by the Advisory
Planning Board therefore requires consideration im this context.
In view of the obvious importance of this subject, I am having

a memorandum prepared for separate consideration.
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¢) Review of Prozress. There should be a systematic review
of progress periodically. The responsibility for effecting these
reviews should be decentralised to five different agencies, namely,
in the case of the ministry of finance to the central finance
council (the organisation of which has been separately proposed)
and in the case of each of the four bureawus to a sub-committee
of the Economic Committee of Cabinet consisting of the ministers
incharge of different ministries and departments in each bureau.

The annual administration reports to be presented to
Parliament of every ministry and department falling within the
purview of the Economic Committee of Cabinet, should be scrutini-
sed, in the first instance, by these reviewing organisations
mentioned above, and finally by the Economic Committee of Cabinet,
in order to ensure that these reports are correct and consistent
with the general economic appreciation presented and the directive
if any issued by it.

iii) In respect of any matters falling within the purview
of the Economic Committee of Cabinet, which is also a matter
affecting the defence of the country, the concurrence of the
Defence Committee of Cabinet should also be necessary.

In view of what has been stated above, it would be necessary
that the Economic Committee of Cabinet should meet as often as
the Cabinet 1s at present meeting normally, that is to say,
once a week, A fixed day should be set apart for that purpose.

iv) The Economic Committee of Cabinet consists, at present,
of 6 ministers. Thisy I think, is suitable and may be slightly
increased, if necessary. The total strength e¢an be fixed at not
less than 6 and not more than 8 ministers. !he minister for
finance aﬁd at least one minister from each of the four bureaus
should be on it. The Prime Minister of the day must necessarily
retain a considerable measure of discretion in choosing the other
ministers for appointment to this committee, and it would, there-
fore, be desirable to up a convention that the composition of

the committee should be reviewed énnnally. .ee38/



It is desirable that there should be some elasticity im
the chairmanship of the Economic Committee of Cabimet. The chair-
man may be, as at present, a Cabimet Minister with a specifie
portfolio; or he might be a Cabinet Minister without Portfolio,
and designated as the Minister for Economic Affairs. In any
case it is essential that whoever 1s appointed by the Prime Min-
ister as chairman of this committee should be chosen with
reference not only to his special equipment, qualifications
and éxperience but also to his politieal weight im the
country as a whole and to his capacity for carryimg provinecial
and state governments, with him in carrying out the integrated
national economic¢ policy decided on by the centrs.

v) The Economic Cimmittee of Cabinet should have strong
supporting organisation, which may be divided into three parts,
namely, standing sub-committees of Cabinet, the Committee of
SBecretariesy which I would call the Council of Economie
Administration and an adequate secretarial staff which may be
described as the Economic Wing of the Cabinet Secretariat.

a) Sub-committees of Cabinet. - There should be four
sub-committeesy, one in each of the four bureaus. 1 have
referred to their functions under the head review of progress
in sub-paragraph (i1i) (c) above. My general aim in proposing
this sub-committees i1s to secure that a habit of close and
continucus consultation and mutual understendimg of one another's
problems is established among all the ministers holdimg charge |
of ministries and departmemts in the same bureau. I ai sure that
this is the only method by which, under a democratic set-up,
the necessary degree of unity of thought and action can be brought
abouﬁ in the fleld of economic and social services. I would not
attempt to define the functicns of these sub-committees more
precisely, because I hold that they should grow naturally im
response to actual needs and the geheral guldance of the EBconomie

Committee of Cabimet. _
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At present not enough use is being made of the weekly
- summaries submitted by departments for the information of the
Cabinet. It is desirable that a system should be developed
of the weekly progress of business relating to departnenﬁs of
a bureau being considered and reviewed by the ministers consti-
tuting the sub-committee of the Cabinet, with the secretaries
of all the departments present. This would enable each
secretary to know what is happening in other departments in
the same group. (Copiles of such progress reports may contimme
to be circulated to ether Cabinet Ministers and sent to the
Cabinet Secretary for information. They need not be placed
before Cabinet). It is desirable to go further and secure that
the secretarlies of departments im each bureau should be
recognised as collectively constituting a committee of co~-ordi-
nation for the departments in that bureau. They should funmction
immediately below the sub-committee of Cabinet concerned and
above the central administrative office of the bureau.

b) Council of Economie administration.=- An informal practice
has already grown up for the secretaries of all the ministries
concerned to meet together at more or less regular intervals,
in order to discuss common problems and matters coming up before
the Economic Committee of Cabinet. This is a healthy development
and should be given formal recognition. There should be a
committee of secretaries charged with the duty of advising and
assisting the Economic Committee of Cabinet in fulfilling 1its
functions. I have described this body as a Council of Economic
Administration, in order fo emphasise the fact that its
functions are purely advisory, and also that it 1s concerned
with actual administration in the economic field and not with
economic theories or ideologles. The composition of this
council should follow the same pattern as the Economic Committee
of Cabinets; that 1s to say, it might consist of 6 to 8 secretaries
chosen and appointed by the Economie Comnittde of Cabinet. At
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At least one secretary chosen from each bureau should be on

it 1In a detailed scheme of organisation prepared for the
ministry of finance, I have recommended the creation, withim
that ministry, of a central finance council and the appoint-
ment of the chief financial adviser to the Government of India |
as the chairman of that council. I think it would be appropria-
te for this officer to be also the represemtative of the
ministry of finance, and also chdrman of the Council of Economic
Administration.

¢) Economic Wing. The existing secretariat organization
is attached to the ministry of finance. In view of the fact
that the work of the Economic Committee of Cabinet will represea
a very important part of thework of the Cabinet as a whoie,

I think this organisation should be regarded as the Economic
Wing of the cabinet secfetariat, in much the same way as the
Military Wing at presemt. This would not, however, preclude
the combination of the post of secretary_with that of one of the
Joint secretaries in the ministry of finance, if and so long as
the volume of work involved permits this belng done without deb-
riment to efficlency. s indicated in sub=paragraph (ii) (a)
above, it will be necessary to locate in this organisétion a
small staff of economists and statisfiqians also. The details
of the arrangehents required in this respect will have to be
considered when detailed schemes of reorganisatiom are prepared
for individual minisfries, departments and the cabinet
secretariat.

40. Adminisirative Orzanisation Committee of Cablnet. I
have already explained in paragraph 7 of this Report that thc
process of reorganisation in its widest sense consists in the
framing and implementation of all measures directed simultaneously
to three broad purposes, namely, making organisitional chan:bs
in the existing set-up of the machinery of governmentj bringimg

about improvemenmts in the sphere of personnel administrationm,
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designed to secure progressive improvement at all levels,

in the calibre of personnel employed; and finally improvements
in the methods of tramsaction of governmental business (adninis-
trative and financial). When Cabinet passes orders on this
reporty, it would have defined the general framework of the
machinery of govermment and given its approval to the broad
principles of the changes to be brought about in internal organi-
" sation. I shall explain in the next section, that some of these
changes will have to be embodied in a series of detailed

schemes of reorganisation, and that others will have to be
attended to, more or less, continuously over an extended period
in the future. I think it would be convenient for Cabinet to
develve its functions regarding the approval of ¢qtailed

schemes and the supervision of implementation and the resolution
of differences of opinion which might arise from time to time
within the minigtries concerned, to a committee set up for

this purpose. Hence, the proposal that there should be an
Administrative Organisation Committee of Cabinet, charged with
the general duty of performing the functions of Cabinet in
respect of all measures designed to secure economy and

improved efficiency in the administrative organisation of govern-
ment as a whole.

There is one important function, within the field thus
definedy, which requires special mention, namely, to ensure the
regularity and appropriateness of all appointments to be made
by Government. In so far as appointments are to be made
on the advice of the Federal Public Service Commigsiony a
convention exists regarding the acceptance of such advice,
save in exceptional circumstances; and Cabinet has recently
decided that departure from the advice tendered by the
Commission should not be made on the responsibility of one
individual minister only. It has been laid down that im such
cases decisions should be taken with the prior approval of

a committee of Cabinet set up for the purpose. This 1s a very
oo 042/



important decision and permanent provision should exist for

its implementation, I am also of the opinion that the prineciple
anderljing this decision should be extended to other administra~-
tive appointments which (being of the nature of postings, promo-
tions or transfers within organised services) would not require
consultation with the Commission. In these cases appointﬁents
are made in consultation with a committee of secretaries which
is at present called the Selection Board. I think 1t 1s necess~
ary to provide that (as in the case of consultation with the
Federal Public Service Commission) appointments, if any,
proposed to be made otherwise than in accordance with the

advice of such a body should have the prior approval of the

same committee of Cabinet, viz., the Administrative Organisa-
tion Committee of Cabinet which I have proposed.

As regards the composition of this committee, I recommend
that it should consist, in addition to the Prime Minister who
will be ex-officio chairman, of the Home Minister who should
be 1ts vice-chairmen, and one other minister to be nominated
by the Prime Minister amnually. The Rules of Business should
provide that when the committee is engaged in the consideration
of any specific question affecting an individual ministry, it
should be deemed to include the minister administratively
concerned with the question.

I do not expect that the volume of work requiring the
attention of this committee would necessitate its meeting at
regular intervals. It need only meet as and when necessary
and might even-trénsact its business by circulation of papers.
In those circumstances, the most conveniemt arrangement ueﬁld
be for the home (services) department in the ministry of home

affairs to serve alsec as the secretariat of this committee.

ooo43/



41. Parliamentarv and Lecal Affairs Committee of Cabinet.
The proper organisation of relations between Parliament on
the one hand, and the various ministries and departments of
govermment on the other, 1s extremely important, from the poimt
of view of the efficient working of the machinery of government.
This consideration will bécome increasingly prominent under the
new constitution, with a bicameral Parliament with the lower
house constituted on the basis of adult franchise. It 1is
desirable that Cabinet should delegate over-gll responsibility
to a small standimg committee of Cabinet, specialising in this
task. A committee constituted primarily for this purpose ecan
conveniently handle certain other types of business also.
Hence the proposal to constitute a Parlliamentary and Legal
Affairs Committee of Cabinet. The functions of this committee
may be defined as followst~
i) To serutinise and approve all bills and resolutions te
be presented to Parlliament on behalf of any ministry
or department.
11) To watch the progress of govermment bwsiness in Parlia~
dme to Tike, 1n order fo secure smyoth and efricient
conduct of such business.

iii) To maintain a review, from an all-India point of view,
of legislation undertaken by state legislatures.

iv) To scrutinise and approve recommendations for high
Judicial appointments.

and v) to authorise proposals for withdrawal of proceedings
instituted by govermment and pemdimg before courts of
law or any Judicial or quasi-judiecial authority.

As regards the composition of the committee, I think it
should consist of not more than five ministers and should
include the two ministers who will be leaders of the two houses
of Parliament, the minister of home affairs and the minis ter
of lawe One of the tw leaders of the houses of Parliament
(other than the Prime Minister) should be the vice-chairman
of this committee. The secretariat functions necessary for

this commiitee should be performed by the law departmenat.
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42. Ad Hoc Committees of Cabinet. == Apart from the standimg
committees, the need would contimie to exist for ad hoc committees
of Cabinet. The Rehabilitation Committee of Cabinet which is
at present functioning is a good instance of such a committee
and is accordingly shown in the pietorial chart outlining the
Basic Plan. The functions, composition and organisation of
such committees will naturally have to be decided from time
to time with reference to the circumstances of each case.

43, Cabinet Ministers Without Portfolio,-- Ome of the useful .
methods of strengthening the -Cabinet organisation would be the
provision of a Cabinet Minister without Portfblio, and where
necessary more than one. The holder of such an office ean be
of speclal assistance to the Prime Minister amd to the Cabinet
in the maintenance of general co-ordination of the machinery
of govermment and the efficient functionimg of the standing
committees as well as gd hoc committees of Cabinet. It would
also be possible to entrust such a minister with special dutles
of high importance which require to be handled on an ad hoc
supra departmental basis. Such an office may alse have to be
maintained in order to secure the services of an elder statesman
who may be for one reason or another precluded from undertaking
day-to-day administrative responsibilities but whose ripe wisdom
might be indispensable and whose support might be a valuable sour-
ce of political strength of government.

44, Cabinet Secretariat and Csbinet Secretary. The cabinet
secretariat, at present, performs certain limited functions, as
an office of record for the Cabinet as a whole. It includes,
as already mentioned, a military wing which serves as the
secretariat of the Defence Committee of cabinet? Earlier in this
section, I have indicated the manner in which it should be
strengthened, in order to serve t he purposes of'the Economic
Committee of Cabinet. Apart from this, no material changes

in the organisation of the secretariat are called for.
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The status and functions of the eabinet secretary should
be clearly understood. He should be an administrative officer
of the highest rank seleéted for the office for his special
qualities of taet, energy, initiative and efficiency; and he
should be entrusted, as head of the cabinet secretariat, with
the positive function of gecuring co-ordination as well as timely
and effective action by all departments of the govermmeat of
India in all matters in which the Cabinet as a whole or the
Prime Minis ter is interested. He should be a person cosmanding
the respect and confidence of all ranks of the permanent services.
It will be clear from the general trend of my report that I
seek to bring about greater co-ordination mot through the highly
centralised initiative and emterprise of any ome officer er
committee but by suitable medifications in the structure of the
organisation so as to secure co-ordination at appropriste levels
on a decentraligsed basis. In the implementation of such am
objective, there is need for a senior officer of ripe experiemce
to be placed at the head of the cabinet secretariat. The follew=
ing deseription of the position 1n U.K. represents very nearly
vhat I have in mind.

"The cabinet secretariat is under a cablmet secretary.

He 1s a very senior civil servant. He is almost:

the pivot of the Cabinet system. From the account

of his relationship with permanent officials, it would

appear that he is a sort of adviser and conscience-

keeper to all the permanent officials. They come to

departmcnial 41fficeities. He seems to be & man ia ¥hom.

all permanent officials have great confidence...ccccceee®s

I think this provides sufficient guidance for defining the
status and functions of the post of cabinet secretary for our
vpurpose also. While not laying on the cabinet secretary any
specifie funetions which would impair the initiative and '
responsibility of heads of departmemts, I think it would be
desirable to establish the convention that he should be a

sufficiently'senior officer so as tb command the confidence an4
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respect of all heads of departments, I would further recommemd
that he should be ex-officio President of the Committee of
Secretaries set up to advise the Prime Minister and other
ministers on selections for administrative appointments. His
status in the service should be such as to entitle him to be
regarded as the first member of the public services under the
control of the central govermment, and one in whose Jjudgment
and impartiality the govermment, as well as the services, could
rely implicitly.

Recently a practice has grown up of the secretaries of the
government of India meeting together for informal exchange of
views and information. This is a desirable development and
should be recognised as such. When matters arise in which
consultation between secretaries is considered desirable, the
Cabinet secretary should convene a meeting of senior secretaries
or secretaries, grade I, and such others as he might think would
be useful for discussing the particular matter.

VI-- REORGANIS&ATIOK MACHINERY AND PROCEDURE.

45, I have nov completed my description of the change in
the general framework of the machinery of govermment involved im
the Basic Plan of reorganisation. I have also indicated the
essential principles which should govern the changes to be made
in the internal organisation of ministries and departments. A
summary of my conclusions and recommendations is attached to this
Report. I recommend that Cabinet's approval may be accorded to
the conclusions and recommendations as summarised.

46. The approval of the Basic Plan would mark, not the end
but, the beginning of the process of reorganisation. The nature
and scope of this process in its fullest sense have already been
explained in the introductory section of this Report. The work
that will have to be undertaken may be briefly described under
the following heads:=
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1) Establishment (Organisation) Schemes,
ii) Services (Organisation) Schemes,
1ii) Rules of Business,
iv) Manual of Office Procedure.
v) Civil Service Act and Regulations,
and vi) Financial Rules and Regulations.

47.

necessary to work out the detailed lay-out of individual
ministries and departments, central administrative offices
and the cabinet secretariat as parts of the general framework
approved by the Cabinet. Two such schemes have already been
pfepared -- one for the ministry of finance and one for the
ministry of external affairs. The net result of these schemes
in terms of personnel is indicated‘in the statement below:~

MINISTRY OF EXTERNAL AFFAIRS
S 0n sm w0 = an we o S e wv I o e v s o . - oo o e» am av o o ok 0 S S W D Y o B G . P T I P G AR G O G OF D

Jt.Secy. Dy. Under S.0. Asstts. Gierk
& above. Secy.Secy. : 8¢

D " D A S - S S D B A D D S D D 5 S S T S A D G O e D O D S B D D e Gt S U SN W U S I O G b U1 N0 b A SR

I. Strength at the time 7 7 2§ 39 244 206
of the appointment
of Economy Committee.

II., Strength proposed by 6 8 14 3 182 139
the Econony Committee o
I11. Present strengtheese. 7 9 28 44 268 240
IV. Btrength proposed by 9 13 27 41 248 198
the Ministry in April, '
1949,
V. Baerganisat1on secre-0) P.5 10 19 40 198 . 1iz
tariat proposals. 08.P.1 oo 1 6 28 29
8 eoe s e o0 1 . 5 : z
Totalll 6 10 20 47 231 208
MINISIRY OF FINANCE
I. Strength last year 14 24 40 T4 200 338
II. Strength proposed by 12 19 41 68 290 309
the Economy Committee. '
III. Present strength . 14 24 44 78 332 365
IV. Reorganisation Becre- P.9 16 33 57 229 280
tariat proposals. 8.P.2 2 6 7 39 34
Teos 2 1 8 .| 5
Totals 1 20 40 69 83 8



Coples of these schemes have been forwarded to the ministries
concerned and their comments have been invited. Similar scheiea
are in course of preparation and will be forwarded in due eourse
to the ministries concerned for their comments. Hhon'these
comments are received, it is possible that there might be disagree-
ment on the adequacy or suitability of some of the proposals made
and there must be a method of resolving snch.disagreeneht.

To this endy I propose that the Administrative Organisatien
Committee of Cabinet may be set up fort¥hwith, and authority may
be conferred on it to give binding decisions on all points of
disagreement.

48. Services (Orzanisation) Schemes., == Detalled schemes of
reorganisation are of two kinds. The first category referred
to above as establisiment (organisation) schemes is concerned
' with defining the numbers and grades of posts, their mutual
relationship and the distribution of Functions among them. Having
thus secured a rational lay-out of posts, it would be necessary
to ensure that personnel of the right calibre in the réquisite
number would always be forthecoming in order to man such fiosts.

. Services (orzanisation).sphénes are schemes designed to secure
this purpose. A typieal instance of such a scheme is the Centzal
Secretariat Service (Reorganisation & Reinforcement) Scheme,
which was formulated by the ministry of home affairs and apprdvod
by Cabinet. That scheme is in process of 1mp1¢nentation. When
it is complete, it will provide initial staffing and permanent
maintenance of three stages in the secretariat hierarchy, namely,
assistant, dection officer and under secretary.

Another scheme for the constitution of a central cadre of
the Indian Administrative Service has been receﬁtly formulated
vhich 1is intended to make permanent provision for the staffing
of posts in the higher stages éf the secretariat hierarchy, nakely,
deputy secretary, joint sec:etary and secretary. These two schemes
will complete the necessary arrangements for staffing all the

administrative posts, supervisory-clerieal posts, and the highest
.0.4’



grade of non-supervisory clerical posts in the machinery of
government.

A1l these schemes involve a conmon'principla, viz., tho‘
grouping together of posts of a like nature, in orda: to enable
forward planning of man-power requirements being made on a
standardised pattern. The need for forward planning on a long~term
basis is imperative; because the officer who is to be, say, a
deputy seerotaiy to the Govermment of Indla 8 to 10 years hence
should be very carefully chosen and appointed to the juniormost
among administrative grades today, dnd put through a course of
training and experience iﬁ other posts specially designed to fit
him eventually for the most responsible posts. The same applies
to other categories of posts also. The rationalisation of the
processes of recruitment,.training, postings, transfers and
promotions and uniformity of conditions of service brought about
by sueh schemes is necessaryy not only in order to assure the
availability to govermment of public servants in requisite number
at all levels of the publiec service, but also in order to provide
thosé who enter the permanent public service with a career offering
the necessary security of tenure, pay ahd.proppects. Only thus
can public services be organised on an economical as well as
efficient basis. _

The validity of these principles of organisation is npt
limited to posts in the central secretaiat. It would be neeessary
to undertake a review and, wherever necessary, the revision of
the organisation of various field services which are required
for manning posts in attached and subordinate offices with a view
to limiting the number of isolated posts, manned on an ad hoc basis
to the irreducible minimum. This, again, should go hand in hamd
with the formulation of establishment (organisations) schemes
for attached offiées and groups of subordinate offices wit which

are related to them.
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Thus the process of bringing about necessary changes im
organisation (both of the lay-out of establishments, as well as
of services) will not be completed when the secretariat is
reorganised. It should be regarded as a continuing process over
an extended period in the future. As I shall indicate presently,
this would be a matter for the ministry of home affairs.

49. Rules of Buginess, Rules of Bdsiness are necessary, im
order to provide for the more convenient transaction of the
business of government and for the allocation of this business
among ministers. They will prescribe the scope of functions,
powers and responsibilities of the different categories of
ministers and heads of departments. They should also define the
principles and procodure to be followed in relation to
the working of the Cabinet Cabinet committees and éub-committees.
Bules of Business already exist, but they are out of date and
will require extensive revision in the light of the new consti-
dution and the reorganisation now proposed. The work can be taken
in hand only after Cabinet orders on the Basic Plan are passed.

I am taking in hand the formmlation of the main principles
relating to the work of the Cabinet and ministers, and ministers
inter se¢ with special reference to individual and collective
responsibility, as well as the relationship of ministers
to heads of departments, and I hope to present them to Cabinet
for acceptance before the detailed drafting of Rules of Business
1s undertaken.

I may mention here a point which might appear to be a mftter
of mere detail, but is nevertheless extremely important. It is
essential that there should be an orderly procedure forthe
~deliberations and decisions of the Cabinet. The Rules of Businmess
should, therefore, make provision regarding the time which should
be allowed for study of papers by ministers before matters are
taken up in Cabinet. This does noty of course, mean that nothing
should be mentioned in Cabinet without notice or that exchange of
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information should not take place. I refer rather to what
may be called operative decisions of the Cabinet on matters
other than routine or other than subjects which ¢annot walt.
These should not be taken on subjects introduced merely by
way of verbal mention and without compliance with the normal
procedure designed to ensure adequate prior consideration by
Ministers before attending the Cabinet.

50. Manusl of Office Procedure.-- The existing Secretariat
Instructions are wholly out of date and require complete
revision, in order that they may be used as a Manual of Office
Procedure. The necessary material has already been collected
‘and put in the form of a tentative draft, but it requires to
bs revised and recast in the 1ight of the Baslic Plan. The
manual should provide for detailed instructions in regard to
every aspect of organisation and methods of work in secretariat
offices. It should give a brief description of the organisation
of the machinery of gcvérnnent, its wvarious component parts and
their inter-relations and provide detailed ingtructions for
each of the different grades of officers and staff, describing
what their duties and responsibilities are; and drawing their
attention prominently to essential aspects of their work which
they should always bear in mind and the typlecal errors which
they should avoid. The manual should also montain effective
provision for two important matters, which have been more or
less neglected in the pasé. One:-is provision for the mainténanc‘
of records and registers on a uniform basis, and the systematic
periodical inspection of such records and registers. Another
is the institution of effective arrangements for the practical
training in offices of new entrants, correlated to instructions
to be given to them in a Central Training School. I attach
considerable importance to the preparation of a comprehensive
Mannual of office Procedure, which should serve asan authoritati
book of reference for all officers and staff in the Government

of India, and also be used as a text book for tralnees in the
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Secretariat Training 8chool. It should also be the basis for
‘the departmental test to be prescribed under the Central
Secretariat Service (Re-organisation and Reinforcement) Scheme.

51. Civil Service Act and Regulationg. There are at presemt
nﬁmerous rules and regulations governing the recruitment,
training, postings, promotions, transfers, regulatlon of
conduct and discipline, leave, pay, pension and other Servico
conditions of government servants. It is very desirable that
these regulations should be reviewed, adapted to conditions
underthe new constitution, recast as much as possible in an
easily intelligible form, and consolidated in a self-contained
code of civil service regulations. This is especially necessary
in view ofvthe large increase in establishment which has taken
place. The new constitution will provide for legislation by
Parliament for regulation of these matters in respect of all~-
India services and the central services. Am act of Parllameat
would necessarily be limited to the more important and fundamen=-
tal\jbovisions. I think it is essential that as soon as
practicable after the gommencement of the new constitution, steps
should be taken to get a Civil Service Act passed. The code of
civil service regulationsy which I have suggested, should be
promulgated under authority conferred by that Act. I have
no doubt that these measures would not only promote efficiency,
contentment and sense of security among the services, but also
create and foster those healthy relations which ought always
to subsist between Parliament, the political executive, and
the permanent publie services in a democratic state.

52, yo== 1 have now
completed my description of the vork that lies ahead and have

drawn attention to the fact that there is a wholw series of
inter-related measure requiring to be taken in hand, in order
that organisation and methods of administration may be improvedj

and a progressively increasing standard of efficiency attalned.
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These measures will take time to formulate and implement. A4
good many schemes must be based on tentative decisions. 4
careful watch should be maintained over the implementation of
schemes, and changes dictated by experienée will have to be
made. The problems which face government are mot statilec,

they are likely to change much more rapidly than in the past,
and corresponding changes will have to be made in organisatien
and methods of administration.

It is, therefore, essential that responsibility should
be fixed not only for undertaking the immediate task of
reorganisation but also for the continued maintenance of
efficiency, in the organisation of the public establishments
and public services and methods of transaction of public business.

I make the following proposals:-

First. -- The Reorganisation Secretariat (at present
working under my control) should complete the preparation of
detalled establishment organisation schemes for the internal
organisation of ministries, departments, central administrative
offices, and the ecabinet secretariat. Preliminary work has
already been taken in hand. As soon as the scheme for each
ministry or bureau or other organisation is prepared, it
should be forwarded to the ministry or ministries concerned
for comments, and after such comments are received and considered,
the case should be submitted to the Administrative Organisation
Committee of Cabinet for final orders. The secretariat
establishments should be reorganigsed in accordance with those
orders.

Secondly. -- When this process is completed, the responsi-
bility for securing all other measures visualised in peragraph
48 to 51 above should be vested in the home (services) departmeat
of the ministry of home affairs. Provision should be made in
the organisation of this department for am "Organisation ard
Methods Division® in which the preseat functions of the

Reorganisation Secretariat should be merged.
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A word of explanation is necessary in respect of the
latter proposal, viz., to locate general responsibility feor
Organisation and Methods in the home (services) department.

In U.K. a similar organisation is located in the Treasury, and
it works through officers known as "Establishment and Organisa-
tion Officers®™ who form part of the establishment of the diff-
erenat ministries and departments. There is also a similar unit
in the United States called the Administrative Management
-Division of the Office of the Budget which is located in the
President's Office. The Treasury in U.K. corresponds to

our ministry of finance, and the President's office in U.8.A.
to our cabinet secretariat. My proposal is broadly similar te
the position in U.K. in that responsibility will be located

in Organisation and Methods Division of the heme (services)
department; working through the officers in-charge of the
central adminigtrative offices of the ministries amd bureaus.
It will also reproduce the seffect of the location adopted in
U.8.A. inasmjich as the work involved will fall within the
purview of the Adminisbrative Organisation Committee of Cabinet,
for which the home (services) department will serve as the
secretariat. I have not, however, suggested the location of
responsibility in the Cabinet secretariat or ministry of finance
because of the need for adapting our organisation to our own
conditions. For historical reasons, the functions of the

U.K, Treasury have glways extended beyond those of our ministry
of finance and included part of what has all alomg been handled
here by our ministry of home affairs. It is not possible te
separate questions relating to organisation of establishments
from those relating to organisation of services. It is not
possible to dissociate questions relating to organisation of
the services at the centre from those relating to all-Irdia
services. Hence my conclusion that responsibility should be
located in the home (services) department of the ministry of

home affairs. The funetiomns of that Department must continue
see 55/



to be (as they hitherto have been) of a co-ordinating nature.
Immediate responsibility for the administration of the establish-
ment and services under the control of each ministry must con-
tinue to be vested in such ministry, and discharged through
the officer~-in-charge of the central administrative office. The
home (services) department should be responsible-rof such
action as is required to be taken centrally on behalf of all
ministries and departments; for framing schemes, rules and
regulations which (on approval by the Administrative Organisa-
tion Committee of Cabinet) would be binding on all ministries
and departments; and maintaining continuous review of the
working of these schemes, rules and regulations.

VII. ORGANISATION AND METHODS OF FINANCIAL CONTROL

53. I have now completed my description of the measures
necessary for the improvement of administrative organisation
and methods and the machinery and procedure required for
implementing these measures. This report will mot be
complete without a reference to the connected problems of
organisation and methods of financial control.

Among some of the ministries responsible for the
development of economic and social services, the view is
strongly held that the preseat position in this respect is
extremely defective. Briefly, the complaint is: the ministry
of finance is unwiedly; there is far too much centralisations
it concerns itself not merely with the general flnancial
policy of the government or the main heads of publie expendi-
ture but also every detall in the administrative execution
of proposals for which the need has been accepted by governg
ment as well as in many cases by the legislaturej this entails
considerable delays in obtaining sanctionj too often the
ministry of finance proceeds to examine the technlcal aspects
of schemes, or which purpose it is not adequately staffed; even
the usefulness of financial advisers has been largely reduced

by requiring that they should af refer certain types of cases
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(not always of major importance) to the ministry of fimance
in the ordinary branch. The present system is slow, elaborate
and expensive, and requires to be improved so as to increase
the responsibilities of individual ministries, and remove the
sense of frustration prevailing among them.

54, This complaint is now new.. The Tottenham Report
drew attention to it and cited the views held on this
subject by previous finance members of the Government of
India. Thefollowing passage representing the views of Sir
James Grigg (relating as it does.to the practice in the
U.K. Treasury) is instructive, because our system 1is also
based on U.K., practice.

®"There 1s Treasury Financial Control, which rests inm the
last analysis on the Parliamentary procedure of supply
and appropriation and subsequent audit of expenditure by
the Comptrollers and Auditor=-General and the Publie Accounts
Committee. All of this is aitremely complex and meticulous.
From Gladstonian times we have inherited the habit of
Tequiring specific Treasury authority for many of the
detalled expedditure even after the general policy has been
accepted by it and by Parliament. The docttine 'Takecare of
the pence and the pounds will take care of themselves' still
prevails.

"Whatever may have been its efficacy in Mr. Gladstone's
time 1t pretty certainly ceased to have any potency, when
Mr. Lloyd George arrived at the Treasury. Ip fact. ii{ seems
to have transmogrified itself in practice into straining eof
the gnat gnd swalloving the camel, Anyhow there can be no
doubt that the requirement of detailed Treasury sanction
involves a good deal of labour at both ends.and it takes a iot
of time. It also makes for a timid attitude on the part of the
administrative departments.ccecceeccs.cee. I am sure that the
Treasury will have to exercise their financig] poyerg gore
in bulk and less in detail. This may involve changes 1in

the forms of parliamentary estimates and in the rezisto::;of
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audit, but it should be possible to ensure that only the

irritations and none of the essence of control disappear.

temise erut "

65. It would be possible to match the substance of these old
criticisms by parallel statements made to me by more than one
of my colleagues. In recalling these deficiencies I should mot,
however, be mnderstood as implying that the fault is all on one
side. I have no doubt that the administrative ministries and
departments are also to blame. Even in normal times, the
interests of the tax-payers could not be left entirely to the
pending departments. Safeguards are always necessary for the
careful weighing of competing demands on thé publie purse, and the
supervision of the progress of expenditure by seme awthority not
directly concerned in the expenditure itself. During the war,
;nd_to & certain extent subsequently also, there has been
considerable weakening in the standard of finaneial responsibvility,
| whieh should normally be expented from #11 administrative agencles.
A good deal of "planning®™ has been undertsken without #ue regard
either tc considerations of economy or administrative capacity
of spending agencies actually to spend the funds applied for.
The problems, therefore, is to bring about such dhanges in
machinery and procedure as would render the processes of
expenditure sanetion more intelligent, well~-informed and speedy,
and thereby remove the sense of frustration whieh afflicts, at
any rate, several ministries and departments at present; and, at
the same fime, to tighten up the process of badget control of
expenditure and to promote economy-consciousness and sense of
financial responsibility throughout all administrative depariments,
vhich are the really effective safeguards against extravagance.
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56. I may summarise briefly how I have sought to bring about
these results through various proposals contained in this report,
as well as the detailed scheme of reorganisation for the ministry
of finance, already prepared.

First., =~ It has been proposed that the ministry of finance
should be sub-divided into four departments each of which will
be organised as a separate manageable secretarial charge. At
the same time, I have proposed the creation of a central fimgnce
councily which will be a high-level organ of co~ordination under
the finance minister. The defects arising out of the unwiedly
character of the ministry should thus be remedied.

8econdly. =~ One of these four departments, namely, the
eivil finance department, will have full authority and responsibis
1ity in respeet of control of civil expenditure. 1Its organisation
is designed to give effect to those improvements in financial
advisory organisations, which I have outlined earlier in para-
graph 26 of this report. This should remove the other defects
complained of by various ministries.

Thirdly. =~ The improvement in organisation, and, im
particular, the bringimg together of the secretary in the
department and the financia} advisers in a civil expenditure
board will pave the way for necessary improvements in methods
being devised and implepented.

I notice that the Economy Committee has drawn attention teo
the need for preparing an auﬁhoritative compendium of the various
rules and regulations issued by the ministry of finanee together
with all subsequent rules and interpretations. I endorse this
recommendation. Concurrently with the prepa:ation of this
compendium, a review should be undertaken eof the extent to which
more effective delegation of powesrs of expenditure sanction ean
be effected at different levels to different departmental
anthoritie#, having regard to the. framework of the machinery of
Govermment, as mov proposed to be reorganised. At the same time,

a review should be undertaken of the machinery and procedure at
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present in force for watching the progress of expenditure in
relation to budget grants and appropriations. Changes mecessary
for simplifying the procedures, tightening up control and 1oq¢-
ting personal responsibility for maintenance of the necessary
control should be carried out.
I have little doubt that the civil expenditire board whieh
I have proposed will be well oqniéped for earrying out this werk
systematically. When that is done, I am sure a good deal of avoi-
dable work would be eliminated, the machine as a whole would be
speeded up, and there would be substantial improvement from the
point of view alike of economy and efficiency.
~ And lastly.-- While the initiative in makimg these changes
must necesgarily vest in the ministry of finance (including
therein the finmioclal advisers for groups of departments), I
have no doubt that ultimate responsibility for both economy
and efficiency must be placed squarely on the shoulders of the
wdmninistrative departments. The organisation of central
~administrative offices, which is an important feature of the
reorganiéatien scheme, 1s specially designed to snable departments
to discharge this responsibility. The officers-in-charge of
central administrative offices shouldbe made respemsible for mot
only carrying out the economy driye recently begun, but for the
gdontinuous maintenance of careful watch against wasteful and
unnecessary expenditure. They will be suitably placed for
performing these duties efficiently, by reason of their direet
personal relations on the one hand with the heads of departments
(whose assistants they would be for this purpose) and the
finaneial advisers on the other.,

N. GOPALABWAMI.
16. 11. 1949,
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