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Public Personnel Reform in Paklstan
'Clashing of Ideas
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-

The civil service in Pakistan, which was bred in the British imperial
tradition, has to grapple with problems confronting Muslim communities
such as differences among competing religious groups, racial prejudices
and the social caste system. The continuing powerlessness of the poor and
the disadvantaged, rampant discourtesy, unsatisfactory public service and
elitism count among the major criticisms hurled at the Pakistani
bureaucracy. Despite radical efforts to reform the civil service, the
establishmentarian personnel system was essentially preserved and even
grew stronger. Measures which have beenimore effective in gradually
shaping the civil service have been identified as: (1) maintenance of
institutions for public service training; (2) employment of quotas and
ethnic preferences; (3) rationalization between technocrats and generalists

. in staffing key positions, (4) provision for lateral appointment and
movement of personnel; and (5) establishment of the Unified National Pay
Scale.

Inﬁroduction

Pakistan was born out of communal phobia. The Muslim minority, although
sizeable in numbers and concentrated in strategic territories, feared living in a
new nation-state dominated by secularist Hindus (Stephens 1966:Chapter 1,
Symonds 1949:Part I). For over two centuries Muslim communities were sapped
by invidious conflicts: differences of competing religious groups, racial prejudices
of white and brown, struggles of caste and outcast. Behind these controversies
was the even more emotional issue of culture and civilization, or fundamentals
governing life. Included here were modes of thought, basic assumptions, norms of
behavior, and codes of values. . India hds no common heritage such as the Western
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World derlved from Greeks, Romans and Jews (Spear 1967 11- 26) Its: historic
subcontinent has long been characterlzed by virulent socio-religious variations

and violent contrasts. V.S. Naipaul captured the contrariety, with-its incessant '

splinterings, disintegration and rejuvenation, in the title of his recent book A
lelzon lelzon Mutinies Now (1990).! o

Followmg the Indlan Mutlny of 1857 (sometlmes termed by the nationals of .~
- the subcontinent as the War of Independence or the Great Revolt), the British Ra_]
‘with remarkable effort arrested fissiparous tendencies. For the only time in )
~ history, the subcontinent was consolidated. ainder one governmental authority. "

Until the begmmng of World War II, it was difficult to fault this'administrative
state. It accomplished good works, in’ splte of its 1mperlal belng "

' The British RaJ was concelved in the terms of “three arms”: “crlmmal Jjustice”
(law and order), the treasury (assessment and collection of revenue), and the army
(imperial power) (Tinker 1962:151).,. In structure this triune .system was
essentlally a product of Mughal history (Qureshi-1966 and Dabashi 1988). It was -
British in ethos, by 'its ‘subordination'of the military to civil authority. The
operation of the administrative state was tempered by a free and active press, and
independent-minded judiciary based dn English common law, and Parliamentary
oversight of the British government. It was infused with progressive values'of
19th century British political life including the crlterla of public sérvice merit and
pralseworthy accomplishments. | : '
S

These two noble 'ideals, merltorlous as they may be in themselves, could not )
submerge the cry for human freedom.” ‘The British Raj was a despotic state’.
maintained by foreign agents. By.the turn of the 20th century both endogamous
and exogamous nationalist leaders were steadfastly contestmg imperial rule, w1th
the ob_]ectlve of establlshmg an mdependent India (Roberts 1967)

Hlstory wss on’ thelr side. Increasmgly, 19th century emplres proved' '
burdensome to their metropolitan governments. - In 1947 the British Labor °

Government “quit” India (P. Moon 1962), with the split of the once unified Raj into .-

two competing polities—India and Pakistan. Human cost of this hurried act was
horrendous. Several million people were displaced; several hundred thousand
lives were lost; a rich multi-culture was ruptured. This grievous wound soon
spread inté countless cancerous sorés. Original Pakistan. was an impossible
juridical entity. which consisted of a number of predommantly disparate Muslim
communities (ummah) ringing the northern tier of British India. Its two
provmces,, Esast-and West, were separated by over one thousand miles of Indlan' )
territory. In 1971, followmg a ‘bitter civil struggle, the East Province spllntered-

oﬁ' into the new natlon state of Bangladesh (Sayeed 1980) . .

Although the rationale fqr Pakistan’s creation was to provide a homeland for

subcontinent Muslims, quite a contrary history emerged. -Pakistani leaders were
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never able to articulate a Zion where the “4piritually pure and clean” could gather
together (C.R. Ali 1946:225).2 Even a Pakistan that could serve as a depository of
the subcontinent Islamic tradition, such as the case of the Republic of China—
Taiwan for its Confucian ethics—remains poorly conceived and articulated.

Pakistan’s creation surgically severed the soul of the Muslim past. The
greatness of the Muslim past was to be found in India and not in Pakistan.
Except for provincial Lahore, Pakistan inherited no great monuments to the
Mughal or Islamic past. "This situation also applied to the intellectual enclaves of
pre-partitioned India which were so critical to any society’s future. Nor was there
any significant migration of these enclaves to Pakistan such as occurred to
Taiwan following the 1949 Communist takeover of Mainland China. In this
instance, nearly complete universities and research centers reestablished
themselves in the new safe-haven of the fortress'island. '

In contrast, the masses of Muslim refugees (muhajirs) were overwhelmingly
poor and socially displaced. Those individual intellectuals who opted for Pakistan
were typically engulfed in a sea of confusion—with no ready opportunities to serve
effectively in building a new society—although a number of them entered the elite
government services. Even today, after four decades, their lives and the lives of
their children remain troublesome. Entrenched parochial interests continue to
treat them as outsiders, if not pariahs (Ziring 1987:52-80). Since partition did not.
take the form of revolutionary change, Pakistan increasingly became imprisoned
by its constrictive history. It continues not much more than an ideal
superimposed over more or less Muslim regions which were ‘political entities in
their own right, and with long pasts. Historically, these regions have been
volatile, which was evidenced in the location of the British-India military
cantonments at Quetta, Peshawar and Lahore. As with the British Raj, Pakistani
authorities have been quick to utilize military force to suppress Muslim
irredentists — the Afghans and Pathans in the Northwest Frontier Province, the
Bengalis in the former East Wing, the Baluchis in Baluchaitan tribal area, and
the Sindhis in the Sind. Authorities have shown little restraint as well in dealing
with sectarian controversies between Sunni and Shiite sects and ethnic
disturbances between muhajirs and indigenous groups. In political context
Pakistan continues as a large remnant of a recent great empire, with its old
discordant tendencies. In pejorative terms it has been characterized as a
Garrison, Praetorian or Bonapartist state (La Porte, Jr. 1969:842-61; Sayeed

. 1980:Chapter 3; Richter 1978:406-26; Richter 1986a:113-16 & 136-37; and Gardezi

and Rashed 1983). Yet moving beyond authoritarian rule could possibly unleash

prlmordlal forces which would be aggravated by conditions of intense poverty and
excessive population growth. _ \

Against its turbulent ecology, Pakistan constitutes a "political enigma. It is
clearly an mcomplete state (Badgley 1971:Chapter 38), a sort of imperial
anachronism. Nevertheless, Pakistan’s economy continues to make steady
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progress: agricultural production increased; more basic industries .developed; -

 tolerable law and order maintained. Throughout the 1980s and onto the 1990s it

. functions were carried out. The development issue, however, remained: Can this °
momentum, uneven as it may be, continue? In a more important and larger sense: -
What is Pakistan’s future in face of a “New World Order™? To survive, let alone °

managed surprisingly well in coping with more than two million Afghan i-eﬁxgeés. '

Its civil and military organization remained intact, insuring that core government

progress, Pakistan must clearly undergo major social change and reform its
government operations, to wi\mich it is no stranger. Since its. beginnings, Pakistan
has experienced nearly a continuous dialogue on the need for reordering its being
(Gorvine 1965:321-36; Hoque' 1970; and Ch\audhuri'1965). Great attention has
been given to reforming its personnel/civil service function—with experts drawn
from home and abroad. " Public discussions on personnel reform have been open

and intense, with resounding clash.of idegsv. -

4

Some of these ideas Wel;é introduced into practice as reform ‘mea'sures_blvit ’
time shows that they took on little or-no systemic. worth. Often they were

considered out of institutional context, : serving as cosmetic plastering on the old

‘established sytem. Basically, they were “disjointed fixes” which were quickly

displaced by forceés of dynamic conservatism—return to the old ways. Suggested

" here is that the unsatisfactory results in personnel change and reform could be

invested with economic resources.

traceable ‘to the limited nature of the Pakistani state, with its “fuzzy” ethos. .

Unlike Indonesia with its Pancasila (five pillars of the state), there never emerged
in Pakistan an integrative ideal,or myth in which its diverse ethnic and social
groups could share as a sense of common destiny (Jones 1991b:6-32). As a
consequence, divergent parochialism dominates Pakistan’s political history and

weakening nationalist tendencies. Without a. modern army, Pakistan would have

long splintered away, much like the recent occurrences in the Soviet Union and

Yugoslovia. Pakistan is an extremely contentious society. In political context it -

can only be ruled, not governed. Its personnel/civil service is contextualized
within the reality of political rulership. . Authoritarian practice takes precedence
over democratic procedure. The exercise of power is institutionalized in the hands
of a few individuals who are mainly located in strategic government positions

" It.could be éoncluded that Pakistan’s civil service constitutes an unfortunate

legacy of British imperialism which must be eradicated. This is a gross -
simplification. The civil service, unlike Pakistan itself, has a long and illustrious

history. Its basal values are buried deep within individual psyches and infused -
into organizational culture. Its institutional character is much like a gnarled tree

with deep rootings of labyrinthine dimension. It evidences unusual age and

survival capabilities. How to accept these basal values and reformulate them into .

a more responsible and effective personnel system constitutes the challenge of the

day. The gnarled tree cannot easily- be uprooted, but then it could possibly be

reshaped. It should be’ recognized that there can be no ready “fixes.” For
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instance, position classification has utility in the Umted States, but 1ts complete
features cannot be transposed to Pakistan.

Civil service systems are unique cultural products, with long and deep
memories. In the terms of cultural anthropologists, they are artifacts. This
investigation will utilize the same methodological perspective. It will seek to
identify basal values of Pakistan’s public personnel system and practice in such
vernacular notions as “me folks,” “us folks,” “they folks.” How do these inherent
relationships influence decisionmaking and levels of productivity?

Out of Pakistan’s clashing of personnel ideas there emerged a rich
descriptive literature on its civil service. The cultural artifact is well described.
In contrast, understanding of its inherent dynamics, its veritable ecology, remains
obscure ‘(Hashmi 1989). Since there is no reason to believe that disruptive
tensions of the present system will go away, there remains an urgency that
something should be done. However, constructive intervention demands a deeper
understanding of the cultural being of the civil service system. This becomes
possible only if viable comparisons can be drawn. Here the global scheme
developed by P.N. Rastogi and Geertz Hofstede appear especially useful, and they
will be utilized (Rastogi 1988; Hofstede 1983:75-89 and 1980).

-The remainder of this investigation will comprise four sections. The first
discusses the character and behavior of Pakistan’s administrative state. The
second examines the structure and control mechanisms of the personnel system.
' The third addresses the infusion of selected systemic inputs. The fourth
constitutes a general summary and conclusion.

The Administrative State
Y

With wholesale decolonization following World War II, Western and Asian’
leaders typically assumed that the state in the European tradition could be
transposed to Asian cultures.® Establishment of relatively firm geographic
boundaries was deemed critically important.- Once this occurred in the form of an
official act, either secured by a declaration of a revolutionary body and/or a grant
of the imperial power, the remainder of state formation would take on
characteristics of a “self-fulfilling prophecy.” Newly liberated people driven by
newly released public zeal would become engaged in 'constitution and
reconstitution of democratic governance.  During this process, they would
rediscover and reinvent their own rich institutional heritages and traditions. As
free people, they would learn to live as responsible citizens, being active and
resolute participants for the good of their own state'(Almond and Verba:1989a,
1989b; Eldersveld, Jagannadham and Barnabas 1968). :

b
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Foundzng I ntent and thlosophzcal Dwergences

Drawing heavily from Brltlsh Fablan and American Progresswe thought the
new polity conceived by Pakistan’s founders was to be an administrative state
which would be characterized as éncompassing a democratic and humane society

.based on_egalitarian principles and social compassion. This ideal fits within .

subcontinent Muslim tradition.® The reformed British Raj. of now ninety years

gave historical credence that the administrative state represented, indeed, a.
superior form of socm-wxsdom (kaer 1966:23-86; Cohn 1966:87- 140; Wodruff

1954). | L

t

Men and women of goodwill and honest intent, a sort of ne,w. governing class; '

‘could fulfill this ideal through bureaucratic means (Jones 1990:5-31; Braibanti

1962:14-24). In quick time this enabling ideal ‘was transformed into an

establishment organization which-was characterized by old. imperial institutions
. invested with a new optimism of social progress. Centralized planning with the

government heavily involved in allocation of productlve resources would be the
key to natlonal success.’® :

As current hlstory reveals superior admlmstratlon over any extended period.

of time, say. 15 or more years, was difficult to achieve, and espec1ally in limited
states such as Pakistan.? Good intentions could readily result in bad outcomes.

Good human beings often became corrupt individuals.. Building a national state -

was not an easy matter. Required was.extraordinary cifcumstance which -was
molded by extraordinary leaders. With the British hurried “Quit India” policy,
Pakistan may have been unfairly victimized. It never had sufficient time to get its
“political house in order, espec1ally as.to the essence of its bemg

Pakistan’s two leading' founders, Mohammad Ah Jlnnah and Liaquat A11
Khan, were not religiously minded. They were secularists within the British
constitutional tradition. Thelr objective ‘was to establish a nation-state for
Muslims llvmg oh the subcontinent and not an Islamlc state for the believers.

- They understood the contradictions inherent in founding a-state based on religion. -

They believed Pakistan should be a modern state; and not, one constrained by
. strict obedience to scriptural injunctions.. Thelr viewpoint clashed- early with that
. held by Islamic fundamentalists. As the late Maulana Abdul-L-Ala Maududi,
founder of the fundamentahst Jama’ at-i-Islam stated:. “An Islamic state is an
ideological state. Only those who espouse .the 1de910gy can run the state”

(Rosenthal 1965:212; Cf. Sayeed 1968 and Syed 1982). . This issue remains

unresolved. Yet, fortunately for Pakistan, its inherited. legal system was not
summarily discarded. In times of great disorder, its institutional elements
coalesced in arresting abortive activities in the systematic application of the role
". of law (Braibanti 1963a:360-440; Haider 1967). The late General Zia-ul-Haq may
have sought to move “From Islamic Republic to Islamic State...” but he was never

able to replace the basm tenets of British constltutlonallsm and its underlylng- '
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common law (Ziring 1984:931-46). _Ironically, this legal tempering of political
excesses has been most fully manifested in the complex dynamics of Pakistan’s

establishment organization which has often been assailed but not adequately
understood. y '

Four Substances of the Establishment Organization

In a crude analogy, the ancient notion of the four substances! of air, water,
fire and earth applies to the basic constituents of the Pakistan establishment
organization. These are: (a) the concentration of power and authority in the
central government (air), (b) the historic district administration (water), (c) the
secretariat system (fire), and (d) the cadre system (earth) (March and Olsen
1984:734-49; Wildavsky 1987:3-21;. Smith 1988:89-108). With deep historical
dynamics, these four substances have more or less blended together in
formulating an ethos as to the grandeur of the state.

Elitism in Pakistan’s social life is a strong value, with heavy emphasis on
ascriptive rather than prescriptive characteristics. Excessive attention is given to
maintaining social structure and pattern which profoundly affects how human
~ beings are perceived\and controlled. Over the centuries the individualistic Islam
flowing out of the deserts of Arabia was infused by pervasive Hinduism. Pakistan
has its social caste system which is complex and variegated: The civil service can
be conceived of as a contextualized class/caste system. Hence here may be found
its. strong disposition for systemic preference given to generalists, cadres, and
form — with established pattern an inordinate objective.

In design it is a command system resting on Mughal institutions and British
conservative administrative practice. It is characterized by a rather narrow and
dismal view of human nature. Basically, people are not trustworthy, following
somewhat MacGregor’s category of Theory X behavior. Distrust rather than trust
is the governing rule in human affairs, with no one ever fully levelling with
someone else.  Information as power which is purchased and sold is well
understood. Dealing with corruption in Pakistan is an extremely difficult matter,
since there are so many accepted “levels of truth.” Yet paradoxically, embodied in
the civil service is a spirit of elan. Gentlemen of good bréeding and education can
accomplish anything they set out to do — .quell vicious mobs, defeat radical
dissidents, climb fortress mountains, tame torrential rivers. Good individuals of
proper class/caste will prevail. Such belief in individtal accomplishment is
facilitated by institutional entities which enhance rulership by the “chosen one.”

Concentration of Power and Authority. Constitutionally, the Islamic
Republic of Pakistan has a federal form of government. Such as with the previous
constitutions (1956, 1962 and 1973), powers and responsibilities are divided
between the federal (central) and provincial governments. Most of the financial
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and human resources, however, are under the control of the fedéral go.vernment.
Along with other vested powers, Pakistan: functions more as a unitary than a

federal government (Feldman 1956; Chaudhury 1955:10-20; Wheeler 1970; Zafar _
1974; Haider 1987:1-44; Azfar 1991:49-86). Regardless of designation, poWer and’

authority are heavily concentrated in the \federal government, with the provmces
functlomng mamly as subnatxonal entltles ‘(Khan 1987: 808 10) ' -

"District Admlmstratwn The district contmues as the fundamental unit of

administration in Pakistan. As with the British Raj, Pakistan has not been

successful in developmg viable local and urban governments.! The Deputy .

Commissioner (DC) who is usually a member of an elite cadre (formerly the Civil
Service of Pakistan [CSP]) remains the symbol of the Government’s authority and
power (Gable 1964:1-19; Islam 1989:280; Mahmud 1987:201-52). Nation-building
and functional agencies are often dependent on the goodw111 and protection of the
DC (Qayyum 1962:128-41; Hashmi 1987¢:80-92). It is here where so much
corruption occurs in Paklstan, with the large landlords, powerful industrialists

and unscrupulous commercial agents securmg favorable advantages through -

bribery and pay-offs 2z

Secretariat System. Every major reform commission/committee addressed
complexities and 1nadequac1es of the secretariat system. Nevertheless, it remains

- ‘intact. The Secretariat is based on the notion of a separation between policy and

administration, staff and line." Pohcymakmg is considered a generalist function.
Consequently, the opportunities for technical personnel, say a civil engineer, to be
placed in major policymaking positions remain limited. The secretariats are
‘powerful institutions. The secretaries, as Nasir Islam (1989:279) notes, “Enjoy
- powers akin to the Chief Executive Officer (CEO) in a corporate organization”'(Cf.
Hashmi 1987b:xiii-xvii).’¥ While under the. Rules of Business, they are technically
advisors to ministers, in reality they are often the more powerful figures in the
decisionmaking process. As Shafik H. Hashmi (1987c:78; Islam 1989:279)
observes: “(I)n Paklstan there has been a government 'of Secretanes most of the
time.” '

‘ Instrumentation of this outcome is to be found in the structure of the
secretariat organization and the hierarchy of bureaucratic positions.’* Under the
1973 Constitution, Pakistanhas a ministerial form of government (Imtiazi
1987:45-124). Ministries usually number around twenty-five, consisting of one or
more divisions. A division is a self-contained administrative unit such as cabinet,
health or railways. In 1983 there were 41 divisions and 6 division-like

secretariats (Pres1dent Senate, ‘Election, Ombudsman, Prime Mlmster, and

National Assembly) S . S
Each dlvxswn is composed of a central secretariat, attached departments and

subordinate offices of the division, and autonomous and/or semi- autonomous
organizations. -
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Positicn in rank, which is based on cadre and seniority, is used to hold the
entire structure together—secretary, additional secretary, joint secretary, deputy
secretary, and sectlon\oﬁ'icer (chief clerical person). In practlce those holding
positions in thé secretariat usually enjoy higher rank than those in technical/line
operatlons (Kennedy 1987 6-8; Sayeed 1966).

Cadre Structure Sometlmes termed service, the complex structure serves as
the principal binding attraction that holds the entire administrative organization
or civil bureaucracy together. In broad terms, the civil bureaucracy breaks down
into two supra-ordinate cadres or services, a centrally recruited service and a
provincially recruited service (Hussain 1987:125-200).

Following the practice of the British Raj, the structure is based on rank
classification. Before the 1970s reforms, the cadre structure comprised .four
horizontal categories (Classes I to IV) based on the degree of importance and

responsxbllltles of the work performed (Goodnow 1964 Chaudhuri 1963 Ahmed
1968)

Members of Class I and most of Class II were gazetted officers. Their
postings and transfers were published in the government gazette. Class I and II
officers constituted only one and two percent respectively of the central and
provincial government employees. Class III employees, comprising approximately
60 percent of the government work force, were mainly clerks who carried out
routine activities under the supervision of Class I and II officers. Class IV
employees served in custodial-type jobs such as messenger, peon, driver and
laborer: ° :

Class I officers received their appointment from the Central Government’s
Establishment Division, under the signature of the President and members of
Provincial Class I officers, under the secretary of their department or by some
other higher authority. Class II officers were appointed by the secretary of a
department or some other equivalent authority. Class III employees were
appointed by a deputy secretary or equivalent officer and Class IV employees by
even lower rank authority. No civil servant could be dismissed or removed from
office or reduced in rank by an authority subordinate to that by which he. -was
appointed. Condifions and benefits for each service category were substantially
different including pay structure, leave, pension and medical benefits. For
example the pay compensation between top rankmg Class I and lower Class IV
employees was between 30 to 40 times. In contrast, in the United States (1970) it
was about ten times. ’

Class I officers were vertically structured into twelve categories, designated
the Central Superior Services. Two of these services, Civil Service of Pakistan
(CSP) and Police Service of Pakistan (PSP), were designated as the All Pakistan
Service (APS). Members of these two services could be posted by the central
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government ‘to senior .positions.in elther the central | or provmcral governments ~
Other services were functionally designated such as the Foreign Service, Paklstan ‘
Audit and Account Servrce, Taxation Servrce and. Informatlon Service.

. .( . 0 * . ENU -
+ Civil Servrce of Paklstan Pohce Service and Paklstan Audit and Accounts’
Service were extremely important in the exercise of bureaucratic power ’l‘he' ‘
generahst Provmclal Servxce (PS) was next in 1mportance .

The admlnlstratlve structure was orgamzed around the CSP as the plvotal
' ‘service, with'over: 700 strategic posxtlons set aside for its postings in both the
central and provincial governments. The cadre strength was set at approximately
530 but it was’ never fully ﬁlled Throughout its existence. the CSP was fewer than
400 ofﬁcers L . o

Accordlng to the Composmon of Cadre Rules (19605), two-thlrds of the key
secretariat positions of secretary, joint secretary and deputy secretary were to be
filled by CSP officers. This included the Cabinet Secretary and the Permanent
Secretary, both of whom were key presrdentlal aides. .

\

The CSP Cadre also malntamed strateglc control in the Jud1c1ary, ‘with ten
_percent of the posts reserved to the service. A significant number of CSP. officers
were assrgned as well to public corporations and semi-autonomous bodies. - In the v
late 1960s, of the '36 ‘chairmen of public corporations, 17 were CSP officers. The
Economic Pool was established in 1960 with a strength of 125 officers .who served
in the central ministries of Finance, Commerce and Industries. Sixty percent of
the posrtlons were allocated to the CsP and 40 percent to other central superior

_services. L
.
. -

‘When' posted in the provinces, CSP officers came under,the operational -
control of the Provincial Governors, who .were. appointed by the President.-
Immediate supervision of these CSP ofﬁcers was delegated to the Chief Secretary,
who was always a CSP officer For a CSP officer to advance in his career, itiwas .
essential that he serve as District Commlssmner (DC) early, which was typically
from nine to elghteen months. This time perlod became normal throughout his
. career—moving from one- postmgv to -another. The more technically and
professionally trained civil servants r‘éga'rded CSPs as “birds of passa'ge.”

Recrultment to each -of the superlor serv1ces was by means of competltlve
examinations admlmstered by the Central Public. Service Commission. The same
process was utilized by the Provincial Public Service Commission.. With the high .
prestige of government employment, sxzeable numbers of college graduates -
apphed to take these exammatlons L :

Each cadre whether central or provmclal was separately admmlstered w1th
" specific posts reserved for .its. members There was v1rtually no mterchange of,
/ \l
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personnel between the cadres, although the rules for each service provided for a
small numbeér gf deputation to compatible posts.

In sum, the entire bureaucracy was dominated by a small elite of central
superior officers numbering no more than 2000, of which approximately 400 were
CSPs (Ziring 1971:Chapter 6; Sayeed 1958:131-46; Burki 1969:239-54; Braibanti
1966b:209-354). It functioned as a large authontarlan family (ma papism or
mother-father protector)

Administrative Behavior

Cynicism runs deep in Pakistan, with the civil services the object of
persistent and sarcastic criticism (La Porte 1982:127 ff.; Habib 1973). The
bureaucracy is sick, inflicted with the pathologies of “clientelism, incrementalism,
arbitrariness, imperialism and parochlalism” (Khan 1991:59-73). The poor and
disadvantaged have v1rtually no voice in pohtxcal affairs. Sensitive, courteous and
satisfying public service is rare. There is a wide gap between treatment of the
rank and file employees in contrast with higher ranked officers. Lower employees
" typically are undernourished, shabbily dressed men who are jammed together in
dingy rooms filled with large almirahs, piles of dusty files, and dilapidated
furniture. Often there are inadequate sanitary facilities. Such dismal working
conditions contrast sharply with those of upper civil servants, reflecting a
difference in administrative status and culture (Masih-uz-Zaman. 1969:63-68;
1963:285-98).

The upper administrators are excessively dependent on notations entered in
files by junior clerks. It takes an infinite amount of time to make even a simple
decision. Performance occurs at the ‘common denominator. Cooperatlon both
vertically and horizontally is difficult to achieve, with a lot of suspicion and
distrust evidenced in personal re;atlons |

Pakistani culture places a high value on loyalty and obligation to family, kin
and other reference groups. Safarish is ‘a common practice, i.e., those in
influential positions strive to secure appointments of friends and kin to positions

in the civil service, as well as using their government position to secure special
privilege.1®

Segmented Society and Narcissus Distortions. Pakistanis have a “knack” for
becoming entrapped in their own creations, being in effect their own worst
enemies. They never seem able to escape from “Plato’s Cave,” living within a
psychic prison (Morgan 1986:Chapter 7). A great deal of this behavior may be
explained within the terms of Pakistan’s social segmentation infused with
pervasive narcissism (Lasch 1979; Harmon 1989:283-312; Jackall 1983:118-30;
Diamond 1984:195-214, 1988:166-90; Diamond and Allcorn 1986:709-31).
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Pakistan’s diverse social entltles are not far removed from being “states
“within a state,” as characterized by “warlordism” (Inayatullah 1976:102-20;

Kochanek 1983: Chapter 2; Cf. Kanter 1983:28-36; Jones 1991a:197-235).. They are
self-servmg—compartmentahzmg events, problems and actions within their own

- systems and 1solat1ng themselves from others.- Cooperation and coordlnatlon'

between social entities is dlfﬁcult to achleve, -and usually only in times of crisis.

The,B‘ntlsh Raj functloned well w1th1n thls sort of discordant socxety since its

historic being was once tightly segmented into classes, in-group loyalties, and
" local orientations. It built organizations around this social reality that worked.
An example is the British-Indian Army which merged class and .caste into
segmented structures. This army- became one of the world’s finest military
“organizations (Cohen 1984),'% with its character subsequently incorporated’ into
Pakistan’s independent military. In power relationships, the British officials were:
masters in playing-off one faction against another — even resorting to bribes and
- payoffs, awarding special prwllege to lnﬂuentlals, resoclahzmg dissidents, and
employing selective coercion. Ruling an empire was a stressful game that
required a social elite willing to play with its high risks the rulership game. .For.

well over a century the British had an abundance of such players who were Joxned :
as well by remarkable Indians (Asaf Hussain 1979 Quddus 1982 Cf. LaPorte )

19755 Hashmx 1987a:10-21).

. In lus study ‘of Asian polltlcs and power, Professor Luclan W Pye
(1985:Chapter 5) identifies narcissism as a pervasive ‘cultural factor in the
exercise of authority on the South Asian subcontment (Cf. Dwivedi 1989: 245 52;
waedx and Jain 1988:205-14). As he wrltes

leaders see.themselves as peculiarly ‘virtuous and are dxstruatful of others

'because they suspect that those others do not appreciate their superior worth.”

. Leaders, in short, need the reassurance of admiring followers. The followera.

_ are in their way equally dependent as they seek-the security of elther an
. understandmg guru or an 1dealxzed brotherhood (Pye 1985:157,-311- 19)

- The w1despread behef in the grandeur of the state thh a strong soverelgn
provides a comfortable context in the * rewards of narcissism.” : .

Paklstam leaders can speak from the. basns of rellglous truth since Islam has

well-defined characteristics: a creed, a book, and a brotherhood. “There is no god

but Allah and Muhammad is his Prophet.” The book is the Koran with its precise '

rules governing all aspects of life. The brotherhood is the concept that all people
o have their essence in Allah. Hence all those who. beheve in the faith stand equal/
- before Allah '

3

The Islamic c’o‘ncept of din, or rellglcn as a \lvllole way of life, 'provides a'

respect for authority along with each individual’s place in socxety As an absolute . ‘
set of rules, it applxes to,all people. For Muslims total conformity is expected and

deviants are seen as an abomination to nature and Allah From this behef is
‘ found the Musllm sense of unity in the universe. -
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In Islam there can be no clear separation between sacred and secular
authority. Everything is governed by an all-pervasive religion. The ideal of the
Islamic state is that every act government-carries out will implement the words of

the Prophet as recorded in the Koran. Leaders glorify government causing them

to act in the authority of Allah. The Caliph or sovereign becomes the
representative of Allah, to whom alone belongs all the power and authonty Laws
of the state are expected to be manifestations of “higher religious laws.”

Found in Islam is a contradiction between authoritarian rule in the khilafah
and popular democracy in the'form of a common brotherhood (ummah).
Decisionmaking should reflect the well-being of the ummah carried out through a
full measure of consultation (shura). The Islamic state should be a popularist

) soclety, a “perfect democracy.”

The socialization process of Pakistani Muslims reinforces the Islamic views
of authority and power. Characteristically, there arise conflicting sentiments
between a demanding ummah and an absent father. Briefly stated, Muslim
socialization begins in an environment dominated by the mother in which there is
little or no contact with the father (Spear 1967:51-54).: At the age of five or so, the
male child is taken away from his mother to spend the entire day in some rigid
school. He must make his own way that mixes stern discipline, protestations of
friendship, and the intimidation of older children. If the child is a son of an elite
family, he” will be sent to Atchison College in Lahore (sometimes called Chiefs
College) which was founded upon thetradition of the English public school. Often
he will be waited upon by two or more family servants.

Found in this socialization process are a number of pathological problems,

. which are traceable to the ambivalence in the exercise of authority. In this

regard, Ijaz Hussain Batalvi, advocate Supreme Court and West High Court in
Lahore, makes an insightful observation:

.. in our families, there is no democracy... from the‘very beginning
(children) start hating authority. ... Speaking in psychological terms, our
relationship with the administrator is the relationship of a child who hates
the authority of his father because it is always misused without
understanding the child’s reactions (Batalvi 1966:31).17

1

Pakistan has paid a painful price for its exaggerated narcissistic behavior,
too often falling into traps of costly delusion. The biggest was the 1971 Bengali
debacle, with the eventual breakup of the two wings. Mesmerized by a glorified
past of Mughal greatness and power, the then West Pakistanis boldly attempted

_in the latter part of 1970 to put down Bengali irredentism. The Bengalis, who did

not fall into the so-called category of martial races, were not expected to fight.
But they did fight, and nearly 100,000 West Pakistani soldiers capitulated (Klass
1972:23-27; Sesson and Rose 1989 ).
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A Performance Assessment . g L e T

After more than four decad_es of existence, the nation continues entrapﬁed m -
" a struggle for survival, with primordial factions and groups pathologically sapping

its national resolve.!® It is a troubled nation- state faced with .enormous difficulties
in resolving its domestic issues and forging bonds of national unlty 1% There has

never evolved a pervasive consensus about its philosophical premise that in turn

could prov1de underpinnings for the natlons fundamental law, structure,

processes, policies and programs. Even under' the reégime of the late President
. ‘General Mohammad Zia-ul-Haq, with its strong emphasis on Islamization (Nizam- -
i-Islam), philosophical and emotional ‘bondings for national unity remained a

political challenge. Although strongly contested, the inherited imperial tradition

within the context of secularized Islam has not been discarded (Feldman‘1956 ,

Haider 1987:1-44; Azfar 1991: 49-86). 'As a unifying force, secularized Islam never

effectively bridged parochial and provincial differences, reduced tribal and ethnic-

discords, resolved sectarian antagonisms, or provided entrance of the muhajzrs

. into established local societies. It could not neutralize the old- and durable

authoritarian systems found mainly in the power structures of the large
landowners (Ziring 1987:52-80). It did, however, provide grounds for Pakistan’s
uneven financial and industrial development (Richter 1986b:207-18; Burki and La

Porte 1984; Papanek 1968), keep alive the ideal of representatlve government and ;

democratic governance, and -preserve the .notiohs of judicial fairness and

distributive justice (Ahmad 1978; Taylor.1983:182-84). Within this context, ‘the

. administrative state maintained core governmental functions—enforcement of law

and order collection of revenue, administration of _]ustlce, and maintenance of
basic communication infrastructures such as roads, postal services, and canals.
Economic progress has steadily occurred with enhanced agricultural productron

and development of new 1ndustry ‘

Current: history reveals that admlmstratlve states have mherent

organizational limitations. To ‘govern the admlmstratlve state requires
concentrated/undifferentiated power of a mampulatlve (coercive) nature.” To
achieve constructive socioeconomic progress requires diffused/differentiated power\
of a market (competitive) nature. Built into the society must be a high capacity of
self-learning to carry out meaningful social change and ‘transformation ‘(Plattner
and Diamond 1992). Here lies Pakistan’s dilemmad: Its small elite understands
well the subcontinent’s ﬁ551parous tendencles :

_ The Estabhshmentarlan Personnel System ' ! '

Pakistan’s admln;stratlve state may be concelved as an elongated

* grandfather’s clock. Its energy is derlved from two parallel but 1mbalanced
weights, causing the long pendulum to swing back and forth. Although- crude in"
design, the clock is functional, prov1d1ng an adequate measurement of tlme for the -

conduct of most human actwntles S

- .‘Oc_t“o‘b.er,, .
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The operating core of this clock-like device is a compact personnel system
which takes on an establishmentarian character. Through the regulating means
of the Establishment Division, the personnel system exercises inordinate formal

~authority throughout the entire organizational apparatus. The Establishment
Division basically controls the strategic apex of the administrative state and
, profoundly influences performance of the technical cores of functional agencies.

Pakistan’s administrative state incorporates a command structure w1tlhn the
terms of a mlhtary organization. In daily affairs the Establishment Division is the
primary voice of command. In conduct it behaves more as a line than a staff
agency.

The personnel system is a product of a long, but disjointed history. It is
conservative in design and practice, with maintaining institutional tradition
taking precedence over fostering change and development. Productivity is not a
major consideration in the conduct of public affairs, although llp-serv1ce is paid to
the notions of economy and efficiency. Patterned behavior in an institutional
context is valued and stressed.

Although challenged during the last two decades, the upper civil service

continues as the paramount institution in national life. Of all the states with a

(Y British imperial tradition, Pakistan has the most powerful bureaucracy and, by

contrast, the weakest legislative and political institutions. At times its judiciary

has risen to curtail bureaucratic excesses (Braibanti 1966a:274-99). Although the

military has shown no hesitation in intervening in the civil government except for

the position of chief executive,- its officer corps has not been significantly

incorporated in wholesale numbers into the civil bureaucracy. Unlike Indonesia,

as an example the British tradition of the military confined to the barracks
remained in place.

Foreign Intrusion and a Contrast

The notion of public personnel administration was essentially a foreign
intrusion from the 1960s U.S. technical assistance effort in public
administratien,” and somewhat rejected by Pakistanis in both theory and practice

'S (Braibanti 1976:65-76).22 The principal reason is to be found in two contrary
concepts of the public service—the American egalitarian orientation and the
Pakistani elite orientation.

As a nation born out of a successful republican revolution, Americans
dismissed the concept of the state resting on an ascriptive class early. Its public
service .would be egalitarian in character, drawn from the people. It would be
practical in orientation, being structured around work to be performed. Systemic
preference would be given to organizational structure based on the abstraction of
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position rather than that of rank. Americans held reservatlons about classmal
theory that the state as an employer, and the civil servants as employee, were
both sui generis. Americans were citizens and not subjects. Their notion' of
popular sovereignty held the state to be subordinate to the people.

In contrast, Pakistan achieved its independence through political default.
By continuing the imperial tradition, Pakistan accepted the classical theory of the
state with its' supposition of the civil service; and that codes including
constitutional }irovisions were necessary to protect the bureaucracy. . Involved in
this political thought were notions of master and slave, monarch and subject
(Publlc Administration Division, U.N.. 1966; Chaudhuri 1960: 279-92) The-most
smg‘ular difference between American and Pakistani personnel practices may be
found in the nature of administrative politics. . The Establishment Division
functions true to its title. It maintains the éstablishmentarian character of its

administrative state by a skillfull play of “brokerage” politics—the determmatlon '

as to who gets the best and worst of jobs along with other eneﬁts

In contrast, nocentral personnel agency in the Umted States has .ever been
vested with equivalent authority. The U.S. Office of Personnel ‘Management,
successor to the U.S. Civil Service Commission, can only foster good personnel
practices. The brokerage activity rests either in the political arena of the Office of
the President or of the Secretaries of Departments. While the brokerage of upper
positions in the United States is diffused, in Pakistan it is concentrated. - To a
lesser extent this applies as well to the general conduct of personnel matter§.

%
1

Permanent Structural Components‘

With each major effort to reform ‘the civil service, 1romca]ly the
estabhshmentanan personnel system emerged not only intact ‘but furidamentally
stronger. In a full sense this includes the Establishment Divisions in the federal -
and provincial governments along with the secretariat orgamzatlon and cadre
structure. The once semi-autonomous Public Service Commissions which-in the
1960s offered some 'possibility for personnel innovation have been reorganized as

I

“attached agencies to their respective Establishment Divisions (La Porte 1991:115- .

37; Baxter 1991: 27 48; Burk1 1991:455- 182 Cf. Abbas 1968:219- 224) 2

Establtshment Divisions. Essentlally the personnel actlvmes assngned to
both the federal and provincial establishment divisions mclude the regulation of
recruitment, discipline, terms and conditions of work service for each of the

~ occupational groups except those administered by ‘the Finance Division, the

overview of training institutions in public ‘-administration ‘such as the

Administrative Staff Collége at Lahore, Pakistan Academy for Rural Development
at Peshawar, and National Institutes of Administration (one in eac¢h province
‘along with one at Karachi), and general.career plannmg

.

o : ’ . : , o " October

4



PERSONNEL REFORM IN PAKISTAN - - ' 329

Public Service Commissions. Under Constitutional provisions, Public
Service Commissions were -established in both the federal and the provincial
" governments. Currently, these constitutional agencies are attached to the
Establishment Division. They are vested with the heavy responsibility to insure
impartiality, fairness, objectivity, and justice in carrying out the personnel
function. Included are the personnel activities of examination, recruitment,
placement and discipline.

‘ As an integral aspect of Ayub Khan’s reform efforts in the early 1960s, the public
service commissions were conceived as instrumental means by which to infuse and
insure “propriety” in the civil service. In the words of Ghulam Nabi M. Memon:

- The maintenance of an able, talented Civil Service... honest and efficient...,
by both the Government and the public ... the public service is a tortoise
which carries the elephant upon which.the Government rests (The
Pakistan Times, 16 January 1968, p.6 and 16 January 1968, p. 6).22

The intent of some' leading students and practitioners in Pakistan was to
model the public service commissions after the U.S. Civil Service Commission. As’
constitutional entities, they would become the strategic means by which to
eliminate patronage in the civil services as well as introduce progressive
personnel measures, particularly as to “merit” (Quraishi 1963:15-20, 1966:162-66;
M.N. Khan 1965:23-34). While the intent of the public service commissions
remains, their strategic position in the government has been reduced. They are
now attached agencies to their respective Establishment Divisions. Their.
activities have become narrowly defined, which is mainly advisory in content.

Unmet Issue of Personnel Reform

Students of development administration in the 1960s discerned that the most
difficult sort of change and reform related to the structure of the civil service.
Pakistan has proven to be no exception. Its principal decisionmakers function in a
personnel system contextualized into a conservative society where authoritarian
power in the form of ma-papism resides in a small elite; but thls authoritarian
family has not been a happy one.

Over the last three decades the public personnel system experienced several
implosive upheavals. In the late 1960s American and European educated younger
officers often chaffed under archaic personnel practices. They believed it was time
to think in terms of a more egalitarian bureaucracy, based upon true merit and
sound human resource development.?® The status and rank prescribed in the
bureaucratic class structure (I, II, III and IV) were openly criticized. The
Financial Services, particularly the Audit and Accounts, openly confronted the
CSP for coveted and powerful posts such as the fihance secretary.and finance
member of public corporations- (Jones 1968:225-41, 1969:1-38). Other services
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followed suit. In East Paklstan, groups of Class III and IV employees used the '
Gharao technique by surrounding and holding high officials in their offices-until
their demands for better wages and benefits were met. This was a desperate -
measure by desperate people.. In time this eﬁ'ort took on the characterlstlcs of
‘class wal‘fare (M.A. Alx 1970 4- 5)

I
/

The Establlshment Dwnsxon sensed that change was necessary. In late 1969
it began to take constructive measures to become a central personnel agency (La
"' Porte 1991:115-37; Baxter 1991:27-48; Burki 1991: 155-182; Cf. Abbas 1968:219-
L224). In the meantlme Pakistan’s polltlcal situation continued to deteriorate. On
- 20 December 1971, Pakistan’s second military government handed- power over to
Zulfikar Ali Bhutto Chalrman of the Pakistan. Peoples Party (PPP) (Burki. 1980).

A cardinal feature of Bhutto’s 67- month reglme was’ admmlstratlve reform
which essentially centered on revampmg thie upper civil services. On 20 August
1973, he gave spec1fic details as to reforms in the admmlstratlve system These .-
“included: ‘ : :

1) abolltlon of service cadres, and their’ functlonal replacement by

occupatlonal groups ' ' :

@ - establlshment of a Unified Natlonal Pay Scale replacmg the numerous !
pay scales extant at the time of the reform;

3 . dlscontlnuance of the long-standmg practxce of reservatlon ‘of certain
posts in the central secretarlat for members of the elite cadres;

(4): establlshment of a program of joint pre-serv1ce training; and -
(5) ' establlshment of prov1510ns for the mductlon of lateral recrults, ie.,
" individuals without cadre affiliation, to posts within the central
secretariat. Provision for vertical movement between cadres was also

1ntroduced (Kennedy 1982 42- 56)

.-

With this announcement it appeared that much of the ‘old. elitist - system e

would be swept away, with progresswe measures of personnel manangement
introduced. A major objective was opening up the staffing of strategic positions.? .
. On functional guldellnes the central public services were classified into seventeen
occupational groups.. The posts reserved for the CSP Cadre (generalist/policy/
- administration) were placed into three different occupational groups. . The field
. administrator posts were classified into a new. District, Management Group -
(DMG). The policy positions in the Central Secretariat were placed into the new
Secretariat Group. A new Tribal Aréas Group (TAG) was established to
_administer federally . controlled tribal territories, mainly- those located near the
. Afghanistan border. The three financial accounts services were- placed mto one’
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Accounts Group. A new pay scale was developed the Unified Pay Scale of 23
grades.

The civil service became more egalitarian in character. The prestige of
technical/professional occupations was enhanced. Nevertheless, some Pakistani

"students of government believe that the reforms were too limited (Islam 1989;

Kennedy 1987). The old CSP cadre in its new category of DMG appears to have

.re:emerged as a major force in the bureaucracy. In spite. of the years of criticism,

these individuals have proven management skills gained from careful selection,
systematic rotation, and specific institutional training of both pre- and post-entry.
character (Burki 1988:1082-1100). Sadly, it appears that the once high prestige
and caliber of the civil service diminished, with the best and the brightest now
seeking employment in business and/or the professions (Kennedy 1985:25-42).
The unmet issue of the establishmentarian character of the personnel system
remained unsatisfactorily addressed.

Dynamic Conservatism in Personnel Policy and Practice

Pakistan may be a tremulous society but this characteristic may not be read
as a transforming society. Quite to the contrary, massive and intense poverty,
have fostered implosive surges, some of severe intensity, but innate feelmgs of the
populace is a desire for stability—a tendency to strive to remain the same.
Change has been resisted in the form of dynamic conservatism where traditional

- forces quickly come forth to counteract those at work for a new state of affairs

(Schon 1971:Chapter 2).2

Because of its hydraulicnature, paramount consideration must be given to
system maintenahce and stability. Pakistan is an ecologically vulnerable society
since it is faced with massive salinity and waterlogging problems, for which there
are no immediate solutions (Jones et al. 1984; Jones 1987a:1-44). Its future calls
for major social sacrifice but there is little for which Pakistan can sacrifice. In the

_short run Pakistani leaders can do little to control and manage the ecology of their

state. Its population growth will be high; its borders will be insecure; its diverse -
ethnic, religious, communal and regional difference will continue; its traditional
social and economic interests will remain entrenched. Reform is necessary, but
there is little indication that this can be accomplished through any inherent socio-
learning process. Strategic intervention of the government to accomplish change
is necessary. But how to employ political authority in an “unreforming” society -
constitutes a horrendous problem.

In historical practice, Pakistan opted for a strategy of gradualism rather
than radical transformation. Grand visionaries have experienced great difficulties.
Pakistanis are practical people, accepting life in pragmatic ways. Pakistan’s
central planning has been very much non-doctrinaire in.character, granted with a
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‘bias for ‘large capital investments in public énterprise. Even this bias now
appears to be changing, with its recent initiatives 1n prlvatlzatxon ‘and
liberalization of the marketplace

Within the practice of gradualiém, changes in the public personnel system§

were introduced. Some of these introductions resulted from internal political

demands and others as external forms of mnovatlon Fundamentally they were
expediencies to deal with “moment of time” issues. . This process was within the
tradition of the British Raj’s “muddling through » If something works, keep it—
even though not understanding why: In both thought and deed, it made’ good,
sense to be conservative rather than radical. In this context, Bhutto’s program of
radlcal reform constltuted a soclopohtlcal aberration.

Radical Reforrn

Kl

The sociceconomic upheavals of 1969 which led to Ayub Klran’s' downfall -

(Burki 1972:201-12) paved the way for Zulfikar Ali Bhutto’s 1970 election victory.
"On 20 December 1971, the. military turned the country’s administration over to
Bhutto, as chairman of the Pakistan People’s Party (PPP) (Burki 1980:Chapter 1).
His success at the polls came largely from a constituency which desired
transformation of the country’s social; economic and pohtlcal institutions. With
the ascgnt of the Left in the PPP, Bhutto’s reform took on a radical character such
as the nationalization of all basic industries and financial institutions. The notion
of Islamic socialism was employed to infuse legitimacy into the reform efforts.

From his experience in goverrxment,' Bhutto realized that t'he‘current
administrative structure would not serve his:socioeconomic and political designs.
He distrusted the bureaucracy, especially the CSP cadre. One of his first

initiatives was to remove from the civil service a number of senior CSP officers"

who were prominent in the former Ayub Khan government. To consolidaté his
power in the office of Prime Mmlster, Bhutto believed it was necessary to i impose a

legal provision which restricted the upper civil services in making independent

decisions as well as holdmg civil servants answerable to the executive head of the
government, i.e., the prime minister and his ministers. ‘The 1973 Constitution
eliminated S1gmﬁcant constitutional protections covermg civil servants. Both the
Constitutions of 1956 and 1962 continued the provisions of the British Raj organic
act that gave recourse to the courts when their rlghts were violated. For example,
a civil servant could only be removed from the service before the age of retirement
(usually 55 years) if the hiring authority could successfully charge that.the person
under scrutiny had not fulﬁlled the terms of hrs employment—a drfﬁcult legal
matter to prove.

~ When Bhutto came to power the civil service comprised about one million
persons. The cadre strength of the CSP was some 320 officers. Of the 300 senjor

D
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positions in the government (permanent secretaries in central ‘and provincial
governments, chief secretaries of the provinces, heads of public corporations,
commissioners of divisions and deputy commissioners of districts) 225 were held
by the CSP cadre (Burki 1980:99). They also held positions in the High Court.
Perplexingly, the CSP purposefully restricted its yearly intake of probationers,
but at the same time the cadre strove to increase its number of reserved postings,
including those top positions in the growing public enterprise sector.

In the mid-1960s a few CSP officers could foresee their cadre’s potential
vulnerability. They sought to increase its numerical strength by introducing
specializations within the context of the U.S. military rank and occupational
specialties. They were too late, and did too little. The CSP did represent
Pakistan’s best body of generalist managers, but they were few in number. The
cadre had only a few persons with technical backgrounds.?

Prime Minister Bhutto, in an address to the nation on 20 August 1973,
announced his reforms of the administrative system. He had previously stated:
“(In) a democratic state where government is popularly elected, with its main aim

" the improvement of the condition of the common man, the questlon of exploitation
by the state does not arise” (Gustafson 1973:256).

In his August address;, Bhutto criticized a vital aspect of the bureaucracy’s
- lore— .

It is often averred that the bureaucratic apparatus is a neutral instrument
which can be bent to any kind of policy. But this neutrality is mythical.
The bureaucracy itself is a powerful vested interest, concerned more with
its own good than with the good of the public (Gustafson 1973:2586).

He went on to note that:

No institution in the country has so lowered the quality of our national life
as what is called Naukarshahi. It has done so by imposing a caste system
on our society. It has created a class of Brahmins or mandarins, unrivalled
in its snobbery and arrogance, insulated from life of the people and
incapable of identifying itself with them (Gustafson 1973:256).

Bhutto stressed the need of incorporating specialists into principal
decisionmaking positions — “scientists, engineers, dogtors, economists,
statisticians.” A “people’s government cannot condone a system which elevates
the generalist above the scientist, the technician, the professional expert, the
artist or the teacher.”

Lateral entry into government service would be allowed for talented
individuals drawn from banking, insurance, industry and commerce. With these
reforms the civil service would be infused with “new blood” and a “new spirit,”
finding new ways in working for the good of the people.
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- Bhutto relentlessly pursued his bureaucratic reform.” He abolished the cadre
associations .which - prov1ded for influential networkings: By the end of 1972,a’
~ total of 1303 civil service officers were. purged. out of the government (Kennedy -

- 1982:49-51). His control over the Establishment Division was enhanced while the

protective powers of the semi- mdependent Federal and:Provincial Public Service
'Commissions were diminished. A new system of lateral entry was instituted

. where entrants were not required to satisfy rigorous admlssxon standards such as |

. one administered by the Public Servxce Commlssmns Between 1973:717, 1374 new
‘officers were' admitted into the upper government service, a number three times
as. large as would ‘have resulted under the previous practice (Burki 1980:102).

Over 100, were close relatives or associates of ministers'in the central cabinet
- (Burki 1980 102). Under thesé reform initiatives, the integrity and impartiality of
the civil service weré jeopardized since civil servants were no longer afforded due

protection of constitutional law against political coercion and arbitrariness. In

time Bhutto would be haunted by these radical measures.  On 5 July 1977, he
was forced out of power. Again the military assumed power, with General Zia ul-

- Haq in control. On 19 March 1978, the Lahore High Court found Bhutto guilty .

of high crime in attemptmg to murder Ahmad Raza Kasuri, once a. political
protege, now turned opponént.: The ngh Court ordered his executlon Final
Judmlal review was, concluded on 31 March 1979. The Supreme Court refused to

review the lower court verdicts. On 4 Aprxl 1979 Zulfikar Ali Bhutto was

hanged at the Rawalpindi prison. 28
In 1978 a high level Civil Services Commission was estabhshed to- inyvestigate
the state of affairs of the nation’s public personnel system. As with several of the

past commissions, the Government turned to .the’ Judlclary for impartial -

_investigation. The chair was the Chief Justice Anwar-ul-Haq. The Commission
found low morale in the c1v1l service. ' It was critical of the 1973 administrative
reforms, stating that many of them were not adequately concelved and carried
out. Position classification, position descrlptlon,‘performance evaluatlon training,
and recruitment were areas that had not improved. Equal promotion

~ opportunities for government employees had not been adequately initiated. The

Commission. criticized the elimination of the former constitutional guarantees

which protected the civil service’s integrity and security. It recommended the °
reinstitution of the constitutional safeguards as found in Artlcles 181 and 182 of

the 1956 Constltutlon

S|

The umfied service structure also came under criticism. The Coinmission - .

recommended the establishment of a “Pakistan public_service” which would
include all posts.in the federal government /While not returning fully to the pre-

Bhutto days, the Commission endorsed, in effect, a continuation of the traditional -

practice of elitism. The issue of corruptlon was addressed ‘with the observatlon
that it was w1despread - :

. October
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With all of the turmoil generated about the civil service over the last three
decades (1961-91)—what of reform? It will take more history to be able to make
sense out of the Bhutto experience. Possibly the reform effort was out of historical
context.  The reform certainly ran counter .to Pakistan’s historic practice of
gradualism. The focus of dynamic conservatism “carried the day,” even to the end
of regicide. Human costs were high. The civil service suffered in profound ways,
with its capacity to perform greatly constrained (Kennedy 1987:Chapter 9); yet it
must be understood that out of this history systemic measures for change were
introduced and/or reinforced. :

Systemic Measures for Change

More within Pakistan’s practice of gradualism than anything else, five
systemic measures may be identified which in abstruse ways are now shaping the
civil service’s being. These are: (a) maintehance of institutions for public service
training, (b) employment of quotas and ethnic preferences, (c) rationaljzation
between technocrats and generalists in staffing key positions, (d) provision for
lateral appointment and movement of personnel, and (e) establishment of the
Unified National Pay Scale. Also at play was the fostering of Islamization. As
Professor. Nasir Islam (1990b:97) observed: “(T)he symbolism, appearance, tone,
and tenor of Pakistan’s public bureaucracy has assumed an Islamic orientation.”

Institutions for Public Service Training. Since its earliest days, Pakistan
was faced with an acute shortage of professionally and technically educated and
trained personnel. For the civil service, this was particularly a serious matter
where after independence former British ICS officers were retdined in strategic
positions, including the Secretary of the Establishment Division.

Unlike the Hindus, the Muslims were reluctant to accept Western education.
East Pakistan was almost devoid of any highér education. West Pakistan was
better off, with its complex Christian missionary mstltutlons government
colleges, and the University of the Punjab. .

Within its tradition of liberal education, the educational policy of the British
was oriented toward producing an elitist class (S. Ali 1988:14-16). Consequently,
competitive examination for recruitment to the superior services reflected this
educational bias which included general science, mathematics, European
literature, and modern and classical languages. Sanskrit and Arabic were two
non- European subjects. The examinations were taken in the English language.
The content and the process of the recruitment examination have never been

seriously challenged although in the public arena it-has sometimes been
criticized. ‘

In the eérly.18505, as articulated by Thomas Babington Macaulay, the

rationale for liberal education remains valid today. Young men experiencing
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rigorous educatlon in the classroom along w1th sports w1ll surely dlstmgulsh
' themselves later in publlc life.. .

: Some students of pohtlcal-developmeht assert that this form of 'edu'cat‘io'nvend

* .socialization resulted in estrangement between elites and masses which possibly

' was a simplistic observation. . While the British educational experience fostered a

sentiment of superiority, at the same time it provided for a cosmopolitan outlook,

with heavy credence given to intellectual thought. For illustration; a common
~ strand in both British and Indian Muslim social life was an appreciationof poetry,
which at times bonded together two otherwise hostile “peoples.” The last
Governor of the British Raj Northwest Provmce Sir Olaf Caroe (1946- 47), could
recite in the Pashtu language the immortal poems of Khushhal Khan Khatak
(1965) with the best of the Pathans. British traditional higher education had its

strengths in bulldmg character and confidence and competency.
\

Paklstan 1nher1ted as “well the lmperlal practlce datmg back to ‘the early'

18008 in providing preservice training in select institutions for young probationers

(Kennedy 1987:Chapter 5). Prior to the administrative reforms of 1973, the .

'probationers were separately trained under programs carried out' by thelr
assigned services. The length and content of training each service varied, but the
rationale of education and socialization was basic in all of. the programs.

Presently, all probationers in‘the superior services are trained at one mtegrated .

institution.

However, the ‘legacy of the p‘;a'st.wes not swe};t away.” The Civil Service

Academy (CSA) followed closely the tradition of the ‘British Raj’s Halleybury
College: the main purpose was to socialize the probatloners into the “grand
tradition” of the bureaucracy rather than 1mpart technical knowledge and skills.
In its “glory years” the CSA spawned a lot of arrogance. CSP probatloners were
required to. be proficient in horseback rldmg, were given membership in the
exclusive Lahore Gymkhana Club, and attended mess nights where formal attire
was required and often important officlals and foreign guests were invited. The
ethos was one of training for rulership i in the imperial tradltlon

. In descending order were found also- the Fmance Services Academy and the
Police Training Institute. These two institutions tended to replicate the CSA.
Probationers to the lesser prestlglous services received diluted'or no preservice
training. :

Arranged marrlage is commonplace in Paklstan soclety, w1th those . young‘

superior service probationers considered to be “prized” catches. Undergomg
probationary training was personally .an expensive proposition which was beyond
. the financial resources of many riddle class families. . Hence early in their careers

many young probationers became v1ct1ms of opportunistic landlords and -

industrialists who obligingly prov1ded sums of money to purchase formal attire
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and cover other expenses. To live as a gentleman in the British Raj tradition
takes independent financial means. Early in the careers of those ‘bought”
probationers, they were réquired-to make “paybacks.”

Rigid boundaries within and without each service cadre were maintained.
Seniority, a matter of great importance in a person’s career, was established as to
where one placed in his batch of peers. Subsequently, superior or inferior:
performance could not significantly modify this once won relationship. The
service associations were typically well organized and took active roles in
preserving the service tradition. The only social organization which clearly cut
across them was the Old Boys Clubs of British universities, mainly those of Oxford
and Cambridge. A master’s degree from a British institution in itself conveyed
status and prestige, and often this fact appeared on business cards along with
desngnatlon of the service (CSP) (Jones 1987c 302-03; Braibanti 1966:250-51).

Under the Bhutto reforms an integrated preservice training program was
instituted. Greater attention was given to training in specific skills and
knowledge. Carefully fostered elites continued but in a more egalitarian form.
The British dinner jacket for mess nights was replaced by traditional attire. The
ethos of rulership was more tightly contextualized within traditional Islamic
norms of the subcontinent. Nevertheless the bureaucratic value of guardianship
and.distrust of “people” politics continued.

Under Bhutto’s reform measures, integrated training was not adopted for
advanced in-service training. Largely as a consequence of 1950 and early 1960
foreign technical assistance, mainly from the United States, Pakistan established
a complex of in-service training institutions.”? The principal ones were the
National Institutes of Public Administration (NIPA) at Karachi and Lahore, the
Pakistan Academy of Rural Development at Peshawar (PARD), and the Pakistan
Administrative Staff College (PASC) at Lahore. Other services also had their own
training institutions. , '

The training was conducted on a full-time basis, and usually scheduled when
a person was in a career transition. NIPA and PARD training was designated for
mid-level managers whereas the PASC serviced upper managers/executives. This

latter institution was a resxdence facility which provided good amenities for its
trainees.

In operating ethos the in-service training institutions reflected the
bureaucratic and social segmentation inherent in Pakistani social life. The NIPAs
were more egalitarian-oriented with their training programs crossing
organizational and service lines, whereas the Administrative Staff College was an
elitist institution designed for a small number of selected individuals.
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At the time of - lndependence, management educatlon in Pakxstan 5

. institutions of higher learning did not exist.  Hence there was an urgent need to-

remedy this deficiency. Basically, the NIPAs were established .in-the early 1960s -

to infuse American management principles and practices into Pakistan’s ‘public’
service. Hence, they may be regarded as institutions of organlzatlonal

. expediency. If Pakistan’s institutions of hlgher education should. ever develop

quality programs in management, then the need for. the NIPAs would be greatly &
diminisheéd, with constructive on-the-job training programs establlshed to meet
. specific program needs.”®  After three decades, this expectatlon has’ not been -
adequately met. The NIPAs have expanded in. number to service the Peshawar
and Quetta regions whlle on-the-Job traxmng programs remain poorly developed

~In contrast the PASC drew its msplratlon from the Brltlsh experience, '
namely its administrative staff college located at Henley-on- Thames. Trainees
were heavily drawn from the Generallst and Fmancml Services. Its facilities
reflect the status and prestlge of the superlor services, somewhat llke those of the
former CSA. - Co

Tt
/

Unlike the NIPAs the PASC gives pr1or1ty ‘attention to pollcy issues. and
analyses. Its orgamzatlonal focus centers on:the federal and provmc1al
secretariats. It is not a remedial oriented. institution but rather it seeks to equip -

. its clienteles to better understand evolvmg pollcy issues. . In broad terms’ the NIPA P
programs are more oriented in how to get the’ “JOb done” and the PASC in how to-
determine the right job/direction." For both institutions the task is to reJuvenate : i
selected civil seryants by removmg ‘them from the dally demands of the workplace

N Employment Quotas and Ethnic Preference Follow1ng the practlce of the Ty

British Raj, recruitment to the middle and upper management levels was initially -

based upon the principle of merlt — ascertained on the basis of written
examinations, interviews, and in ‘appropriate . 1nstances, individual performance
records! Early in Pakistan’s ex1stence, the principle of merit ‘was ‘modified by
reserving posts in both the federal and prov1nc1a1 government for special groups.

Under the Bhutto regime, provision was made for ‘lateral recruitment to posts "

within the central secretariat and elsewhere. One study shows that in 1980, only .

ten percent of the posts in the federal government were filled on the criteria .of

merit. The remammg 90 percent. were distributed on welghted crlterla of
population of the provinces, tribal areas, and the federal area of ’ Islamabad 'A U
(Raheem and Husam 1980 324 Cf Khan and Zafarullah 1984) e

In the words of Professor Charles H Kennedy (1984b 1), “Paklstan could be o
described as the archetypal quota state....”®. There evolved a’ complex system of '
regional and vested interest quotas for’ recrultment to federal and provincial
_governments and semi-autonomous government ‘enterprises as' a survival
expedlency, to ameliorate the divisive tendencxes of ethnic diversity,. _substantial
unequal regional development and imbalanced institutional growth and

A} [
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development. These have since been extended to include student admissjon to
educational institutions. Quotas have been set aside for representatives to

legislative bodies. They are employed to (a) introduce remedial or compensatory

measures for identified disadvantaged persons ranging from those of regional
linguistic groups to children of widows and non-Muslim minorities, and (b)
provide some measure of proportional representation ranging from linguistic
regions to gender. In political practice, preferential quotas have become a form of
patronage—providing through the political process a means to reward some
groups and punish others. Under both the Bhutto and Zia regimes, political
appointments, especially of a lateral character, were used to place in key positions
persons who were sympathetic with the government’s policies.

Vested groups such as the militarj', organized professionals, and sportsrnen
(mainly those athletes of reputation in field hockey and cricket), have managed

. through provisions of quota systems to secure speclal advantages for themselves

along with their spouses and progeny.

Possibly quotas have reduced divisive tendencies and brought some measure
of national integration. The sunk costs, however, were high. The most serious
was the compromise of the merit principle, with its more than 100 years of =
history. Many exceptional young individuals were excluded from the public
service: large numbers opted out of taking the recruitment examinations. Since
1977 the Federal Public Service Commission has found difficulty in filling
vacancies at large by competitive examination. This situation has been
exacerbated by the complexity of the personnel process which results in long
delays in establishing eligibility for appointment and tendering of appeintments.
Sizeable amounts of scarce resource have been utlllzed to admmlster the complex
quota system

+ The system’s operation reinforces the Pakistani’s impression of widespread
bureaucratic corruption, especially in_the area of lateral appointment where
competitive examination has either been bypassed or simplified. With lesser

-qualified persons appomted or promoted to key positions, morale in the civil

service was affected.

While this personnel practice may have improved regional representation in
the organs of government it ‘has reinforced invidious dlstlnctlons between the

_ethnic groups and regions. -

The use of quotas and ethmc preference was conceived as a short-term
measure by which to achieve greater employment equity and national
commitment. Every body of public inquiry has recommended its elimination or at
least phase-down.” The contrary has occurred with quotas in themselves becoming

" vested rights, entitlements: of a sort—spreadmg and deepening in bureaucratic

practice.
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A subject scarcely addressed: ln Pakistan’s pragmatic search for pu'bl'ic eouity

was the latent socxo-rellglous issue 4f Islamic sectarianism. In the broader context
of Sunni versus Shia orthodoxy, Pakistani leaders have managed to secure a

surprising degree of equanimity. In the narrower context of Islamic sects, serious

’

problems of d1v1s1veness have surfaced

A difficult problem emerges in the treatment. of non-Islamlc minorities. As

Leonard Binder (1963:88 ff.) writes, the Koran and the Hadiths are clear that “an
infidel should never exercise authority over a Muslim” (Koran 3:24, 5:56). Some

kinds of minorities never fit. They are intolerable and insoluble. For Islam they
are heretics. Reactions to such individuals and their followers historically have

been quick and drastic. Those dev1ate socio-religious groups that survived have
been reduced to a non-Muslim status,-with a separate theology accessible only to_-
their initiates. In the Middle East the Alawites and the Druze are prominent.--
.examples. The Bahais in Iran represent another anathema to traditional Islam.

For Indla the Sikhs fall mto this grouplng s’

By martial law provision issued on 26 April 1984, ‘the controversial Ahmadi

" sect was designated as a non-Islamic religion. With this act, the ‘government

imposed draconian-like measures on the beliefs and practlces of this socio-
religious group (jama’at) (Jones 1987b:74-97; Kennedy and Jones 1989:103-32).
Its leaders fled abroad to safe havén in'Great Britain, in effect abandonlng their
once flounshmg center %t Rabawah located in the Punjab provxnce

A sense of tragedy prevalls for this reformlst Islamic sect. At the time of

. partition (1947) they opted to move from India to Pakistan, desiring to become

part of the new Islamic Republlc ‘of Pakistan. Unlike their more orthodox

members, the Ahmadis accepted Western education and produced a number of

outstanding persons, mcludlng one Nobel prize winner in physics. They were
attracted to public service_ including’ the. military. Their successes brought

resentment in the orthodox communities. Since the earliest days of Pakistan, -
Ahmadls have experienced violence, pérsecution and murder. Their position.

became increasingly tenuous under Zia’s Islamization program. The state was

1ncreasmgly being defined within the terms of Islamic fundamentalism.’

Conformlty to belief and practlce will be prescribed by government. Equity and

‘social justice Wwill be framed in new legal concepts,. with the notion of equality
. being reinterpreted. - .

But one aspect did not change. ‘ The government sought to pursue equity

through its conventional systems of quotas and ethnic preference. While the

Ahmadi population numbers three or more million, the government records only
63,675 Ahmadis. One seat was reserved for the Ahmadis in the National
Assembly. The Ahmadis are now kaﬁrs (infidels), which means they are simply

-non-persons. They can never be elevated to full citizenship. ' As one Muslim

scholar ‘writes: “Neither the Bahais nor the Ahmadis can exist without being

i
i
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persecuted under a Sunni or Shia state. Their salvation under contemporary
politics lies in achieving a separate state of their own” (Letter dated 18 September
1985).

Staffmg Key Positions: Technocrats and Generalists. No aspect of public
organization is so difficult to resolve as the working relationships between the
specialist/technocrats and the generalist/managers.’? While this applies to all
levels and components of organizations, it is especially nagging at the strategic
apex where technical expertise of productive work to be performed must mesh into
the capacity to resolve competing political demands (Mintzberg 1983:Chapter 1).

Management as a legitimate subject and discipline is basically a late 19th
and early 20th century American product. It emerged as a consequence of
accelerated industrialization and urbanization which required large scale,
complex organizations. There are essentially no mangement problems in agrarian
societies such as at the time of the British Raj. There are, however, a lot of
political problems in the Laswellian sense of who gets what, how, when, where.
Hence administrative politics takes on inordinate importance since this is the way
where the “most” is to be “gotten.” '

With the emergence of the administrative state, the purview of government -
expanded to include the production of goods and services. Its technical operating
core was transformed (Jones 1985:55-83). Managing the technical core of the new
transformed organizations must primarily be the responsibility of technocrats and
not generalists. For Pakistan this has'not typically been the case. From hospitals
to electrical power plants, generalists in civil service rank have dominated the
strategic apex of many technically driven organizations.

In the disturbances of 1968-69 the technocrats, mainly physicians and
engineers, openly contested their subordinate position to the generalists. During
the Bhutto reforms in 1973 they fought for more reserved posts in the central and
provincial secretariats and the strategic apex of large public enterprises. A decade
later in the 1980s they were again agltatmg for greater recognition (Kennedy
1983:98-121; 1987:Chapter 7).

Under Pakistan’s administrative state which was heavily funded with
foreign aid, a case could be made that the strategic importance of thé technocrats
had greatly increased. To manage Pakistan’s hydraulic system, the largest
irrigation system in the world, takes persons educated and trained in
extraordinary technical expertise. Generalists cannot adequately perform these
functions. . '

While in recent years improved accommodation between technocrats and

generalists has been reached, the issue is far from being resolved. Most jobs in
bureaucracy have both their technical and political dimensions. In most
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organizations the techmcal conmderatlon is inversely related to echelon level. The'
higher the echelon level, the lower the importance of technical factors in contrast’

to the political factors. This fact is structured into Pakistan’s bureaucracy with its
secretariat system which could be one of its strengths

¢

The issue of techmcal versus pohtlcal management is comphcated by the \

. eXtreme difficulty in preparing and securing pohtlcal managers. In other words
“Can political management be taught?” There is no question about technical
management. It can be taught. Found here is the so-called difference between

soft science against hard science. Political ‘management falls into the former and -
not the latter category At best it represents a form of distilled w1sdom gained out

-of meanmgful experience. . -,

!

Of these two contending aspects, quahty polltlcal management is  more

critical because through its policy process, it determines the feasible. In contrast, -

technical management is concerned with' carrying out the detalled activities of

projects/programs. Here is found the dehcate problem of management of means

against management of ends which requires the accommodation of two different
- kinds of mind-sets. '

Administrative reform in Pakistan never'basically confronted this vital issue.
Possibly it was never mentioned since official reports dealt more ‘with mundane

rather than theoretical aspects of its bureaucracy. . The basic four substances of

the administrative state, as earlier discussed, were never molded into new wholes.

Admitting a few technocrats into -a few strategic positions in' an

' establishmentarian system was not the dppropriate means by which to mobilize .

meaningful science and technology in vital government operations. Rank based
on technically desxgned jobs is the only way to. insure that technical skills and

‘knowledge may be infused and utilized properly in technologlcally driven

organizations. This requirement means that Pakistan will have to revise and
revamp its entire educational establishment, recru1tment -examination and
promotion system, and career patterns. It must-as well take a hard look at its
society. - o : o A '
In addition, technocrats in their mid-career would have to be converted into
. political managers. rather than generalists in their early careers forced into
technocratic molds. In the 1960s, U.S. technical assistance offered a solution to

this critical matter which was' summarily rejected (Bower 1983). Instead Pakistan’

. sought to pursue a practice of expediency where a few technical- type civil servants

would be appointed to secretariat and upper management posts: — in effect

maintaining the status quo.

Lateral Recruitment and Movement. Opening up the bureaucracy to lateral

‘recruitment and movement was a major feature of Bhutto’s administrative reform
(Kennedy 1987:Chapter 6). In August 1973 lateral recruits were appointed to the

AN
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revised service structure with its newly created occupational groups. Over the
next five years a total of 514 lateral appointments were made, with the majority
drawn from within the government. Of these appointments, 48 military officers
were laterally recruited.

- From its inception this program encountered problems, with the Establishment
Division finding it difficult to place the new lateral recruits. Under the subsequent Zia
regime lateral recruitment was early curtailed and finally abandoned.

With its cadre system and dominance by the generalists, it was inevitable
that this program would fail, Yet its process was accelerated by compromise in’
the merit principle and the appointment of many persons with marginal
qualifications. Training programs to transform technocrats into political
managers were never initiated, since this is not a feature of Pakistan’s career
development. Technocrats who reach strategic positions remain few in number.

. With the secretariat system intact, it ‘was virtually impossiblé for lateral
recruitment such as in the United States to take place at the strategic apex level
of management. Ministers and related political officials continued to draw their

.staffs from career civil servants who operate as politicians for hire.

Bhutto’s notion of the need to infuse “newblood” in the personnel system had
merit. Pakistan could not find a way to accomplish it without seriously
weakening the civil service.

The Unified National Pay Scale. A major contention in the 1968-69
disturbances was the complexity and wide variance in the compensation of the
cadres and classes of employees. As part of the service structure revision, the
Bhutto administrative reform introduced the Unified National Pay Scale
(Kennedy 1981:78-100 and A.l. Hussain 1987:139-48). Supposedly, the 600-odd
pay scales were replaced by a pay scale of 22 grades. In design this scale had
much in common with the U.S. federal government’s General Schedule, which was
studied by Pakistani reformers. Bhutto’s 1973 guidelines for reform provided that

“the correct grading for each post would be determined by job evaluation”

(Hussain 1987:139). _

In Pakistan’s administrative reform, the implementation of the National Pay
Scale was a major accomplishment. It rationalized to some degree the pay
structure of government. The extraordinary complexity of the former system was
reduced but it was .ot eliminated. In some ways, it made the service structure

' more egalitarian by narrowing the gap between the highest and the lowest paid

public employee. It introduced pay comparability between the services.

i

In spite ~f th se positive aspects, the reform avoided several critical issues.
Special pay ¢ . ces for certain occupations such as teachers, lateral recruits,
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physicians, and technical personnel were introduced.- Left intact for the more,
prestigious services were special provisions for housing,: local compensatlon, senior |
postings, and travel allowances - : '

Product of Another Age

Paklstans personnel system isa product of another tlme, another age. It is -
- much studied, remains controvers1al “and is madequately understood.

., "Since ‘Pakistans earliest days measures 'have‘ been introduced for its
improvement. Basxcally, they may be characterized as emotionally charged .
expediencies to deal with . crises of the moment. Pakistani policymakers have
resisted - systematlc social and . organizational differentiation of their
administrative state. They have sought to maintain the status quo while at the
same tifme imposing on the administrative state heavy sociceconomic burdens of
development Its organizational structure’is fused in the sense that social,

economic and political activities: are heavily vested in the" government
bureaucracy. This situation will continue as long as the market principle remains

poorly understood and private business is suspect. With growing Islamlzatlon, the.
issue arises: Can Pakistan adequately develop a healthy market economy? . The
quest for an answer goes beyond the purpose of this examination except to
conclude that Pakistan’s personnel system will remain entrappedoin another age
until a new configuration of economic forces brings about socio-transformation.

With such a transformatlon there may arise a more constructlve form of dynamic
conservatism. :

General Summary and Conclusion

A contradlctlon exists when Pakistan’s public personnel administration is
examined against its nearly 200-year history (1793-1993)." ‘At the time of the
partition of the Indian, subcontinent (1947), the Indian Civil Service (ICS) was ',
deemed one of the finest of its kind ever established. It was instrumental .in
providing unified rule over the entire subcontinent, a historical ‘accomphshment
never before achieved and not feasible now. It introduced a fair measure of order
and justice and progress based ona body of equltable law and sound prmclples of
publlc administration. ‘

Pakistan inherited‘that 'proud legacy which now in the popular and scholarly
commentaries is deemed almost a cixrse.” This was unfortunate becduse history

is always prologue.

Pakistan’s reform efforts have been based uphn disjointed understanding’ of
history, inadequate theoretical underpinnings, and ineffective coordination .of
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initiatives. The issue of an inefficient and ineffective public service should not
have been narrowly conceived as administrative reform in which personnel
administration was a major constituent but should have rather been broadly
interpreted as institutional reform in whlch organization was the major
constituent. :

‘Such a contextual approach would have required Pakistan’s principal
decisionmakers. to address pathological ills stemming from extreme socio-
organizational segmentation and excessive narcissistic behavior. Parochialism in

‘its worst forms of rampant sectarianism and communalism could have been better

understood, and politically confined.

But it must be recognized that Pakistan survives, and not by accident.
Pakistan’s inherited imperial tradition served to bond together a fragile polity. Its
basic governance institutions have withstood unscrupulous politicians and
vindictive groups. Bureaucrats within the Indian Civil Service (ICS) ethos stood
up against corrupt and mcompetent politicians. They have brought rationalistic
and technocratic outlook in the conduct of public affairs. They have sought to
overpower the myriad of forces of irrationality. Assailed and attacked, the
bureaucracy to this day remains the best depository of intellectual talent and
public wisdom. -It has a large number of doctorates from British, Canadian,
United States and other foreign universities. Unlike most countries including the
United States, Pakistan’s public servants publish books and quote poetry. They
give speeches and teach at the nation’s complex of training institutions. They are
proficient in several languages

This small class of upper civil servants have sorely been “whip-lashed.” This ‘
should not be surprising sincé they basically -functioned not as public managers
but as politicians. In some ways they could be perceived as professional
mercenaries within Machiavellian terms.

Missing in the new situation of independence was clear-cut authority/
mandate to act. .Under the British Raj authority to act was vested in the Crown,
although at times its legitimacy was questioned by Indian subjects. Nevertheless,
the ISCers were his/her Majesty’s civil servants. Autocratic tendencies were
tempered by powerful oversight institutions. Parliament could, and did, address
wrongs. A powerful free press both in India and Great Britain quickly spoke out
against perceived bureaucratlc mismanagement and injustices. A strong Judlclary
evolved which showed will and independence in resolution of autocratic conduct in
the bureaucracy. Then there were the countless forums found in British
universities, private associations, missionary churches and intellectual salons that
with no hesitation debated timely issues facing imperial India. The civil service
could not escape the leveling consequences of public opinion.
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" With Pakistan’s _independence, except for the judiciary, most of this sort of

institutional overmght vanished. Under such circumhstances Lord Acton was right. -
Even good and intellectual men can be corrupted This progress accelerates when

too-much of the natlonal resource falls under control of the admlmstratlve state

Pakistan faces a critical juncture as to what sort of pohtmal e_conomy.’ it

wishes to develop. Until this.issue is resolved, personnel improvement as part of

administrative reform in the larger context of institutional development remains -

' fraught’with insuperable problems. Such ‘as with the past, no significant

organizational transformation will take place. Expedient modifications will be
introduced to shore up an “incomplete” personnel system which never quite moves

out of the realm of crisis management. In form it will be segmented into a larger

segmented administrative system. It will not be open and subject to evolutionary -
growth and development. As with the past there will be periodic rebellions but no -
revolution. Merit will increasingly be downplayed, with ascriptive supplanting ,

prescriptive criteria. -Rewards will continue to be uneven, making it. difficult to

motivate personnel—especially. at. the lower echelons. " Excessive ‘careerism will’

continue, with Job protection paramount.. Ideals and rewards for truly serving the
pubhc will remain ambiguous.  Changes in the system will be-mainly mechamcal
in nature stressmg techmque over substance. -

What Pakistan sorely needs.are countervalling inﬂuences gener_ate(l out of a
growing pluralism of universities, public policy centers, voluntary associations,

civic groups, business enterprises, religious bodies; all of which contribute to the

making of dynamlc and responsible government. The lesson drawn out of the '
Pakistan experience is that the change centermg alone on the personnel system will

not effect any meaningful improvement in the conduct of administrative affairs.

Without meaningful .political reform there can be no meaningful admmlstratlve'

reform. The old and traditional ways of conducting the public busmess will
continue. ‘Ideas for their reform will be put forth, clash with convention - and
dissipate. Change will be of a gradual nature, with the old system moving slowly
into a new.set of social niches. Narcissistic behavior will be commonplace, possrbly
tempered by an ethos of intellectualism.. Segmented social life undoubtedly will be
complicated by new strands arising out of Pakistan’s 'accelerated industrial

development and emergent urbanization, - All the segmented entities will take on

more Islamic character which may over tlme have a social levehng effect

)
L !

In the terms of Hofstede the soclety will remain characterlzed by soclal

collectivism which fosters strong loyalty to ethnic group and region. Individuals

will be profoundly shaped by the narcissism generated out of admlnng followers.
- With the growmg Islamization, charlsma may become more prevalent

The high power dxstance with its vast social mequahtles w1ll contlnue Tltle
rank and status will carry great 1mportance
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\
Continued belief in kismet or Islamic fate will be evidenced. .Pakistan is a
fatalistic society. Pakistanis will continue as low risk takers, with the upper
bureaucracy given inordinate power and responsibility. There will be little
mobility into and out of the civil service. The overwhelming number of public
employees will be recruited before the age of 30 years—spending all of their
productive years in the bureaucracy. : ’

&

The upper bureaucracy will continue to be characterized by excessive formal
rules, with measures to provide security arid reduce individual risk.

Qualities of masculinity, now'already dominant, with growing Islamization
will take on greater significance. The roles between men and women will eontinue
to be sharply defined.

While merit in recent times has greatly been compromised, the upper
bureaucracy will retain its generalist tradition with a strong intellectual bent. It
represents Pakistan’s best hope for change, especially if society becomes more
liberalized by market forces generated by increased pluralism and softening of
social segmentation.

But then who can say for sure? As ancient Greeks taught, only the Gods can
see the future; mere mortals live in the present. Wise men may know things
about to occur.®® Just possibly with its now 40 years of intellectual clashing of
ideas, Pakistan will soon articulate a new form of personnel management more
fitting for its developmentalistic age.
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+ Local Government Board, 1970); and S. Shahid Ali Rizvi, Local Government in Pakistan (Karachi:

Centre for Research in Local Government, 1980); and Inayatullah, “Local Administration in a
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(June/August 1989), pp. 271-85. As to early explanation on Pakistan, see Ralph Braibanti, “Reflections
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Kalabagh, Governor of West Pakistan under Ayub Khan and one of his principal political lieutenants.
Zulfikar Ali Bhutto's childhood gives credence to the pervasiveness of narcissistic behavior in
Pakistan. See Shahid Javed Burki, Pakistan Under Bhutto, 1971-72 (New York: St. Martin's Press,
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N.Y.: Syracuse University Press, 1971); Craig Baxter (éd.), Politics in Pakistan: The Stability of the Zia
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Ziring (ed.), The Subcontment in - World Politics: Indza, Its Nezghbors and the Great ‘Powers (New York:
Praeger Publishers, 1987), pp. 212 et seq.. . .

20From 1967 to late 1969 I was Cluef of the US/AID Publlc Admmlstratlon Division in Pakistan

where I made a major effort to introduce 1mproved personnel practlcea ‘into the Pakistan government.:
‘Among the initiatives was securing the aservices of two “short termers,” Robert Abramson and O. Glenn
_ Stahl. Both individuals submitted excellent reports. See Abramson, “Pubhcj Administration Training
-and Personnel Management Reform in Pakistan,” Contract No. AID/nesa-437, 28 August 1969
(mlmeographed) and Stahl, “A Demonstration Approach to. Career Management, A Proposal to the
Establishment Division...,” Fébruary 1971 (mimeographed). In addition under a US/AID contract with
the University of Southern California (1961-68), training and education initiatives were carried out to
strengthen personnel management. In the 1970s, US/AID largely withdrew from any-technical
assistance in public administration, especially in the personnel area. Although never given adequate

assessment and evaluation, these efforts essentially failed—never receiving support from either the

Pakistani or the U.S. governments. My frustrations, including several publications, is fairly well
summed up in Jones, “In Search of Hxstory Y 1990

Also see B.A. Abbas, Expenence of Major Administrative Reforms for Devel'opment, a paper
presented to the Ecafe Seminar in Bangkok, 24th June to lst July 1969 (Bangkok:. United Nations,
1969); and ‘Mohammad Mohabbat Khan, “Resistance to. Change: Failure of Administrative Reform

Efforts in the Civil Service of Paklstan," unpublished Ph.D. dlssertatlon, Umverslty of Southern -

California, 1976

)

2Cf. an mslghtful undated piece (19687) by B.A. Abbas, “Open 1etter to CSP Probatloners, .

(mimeograph) which is found i in my personal files. Abbas, a CSP, could foresee the' oncoming attacks
against the bureaucracy and urged progressive reforms. Illustrative of the rejection of major reform
are two proposals made by US/AID short termer O. Glenn Stahl on career raanagement submitted to,
- the Establishment Division February 1971 and January 1974' (mimeographed) which are in my files.

. ZNeither did the subsequent Zia govermﬁent seek to modify this organization in any substantial way.

23An edited version is found in Journal of Rural Development and Admmlstratwn (Peshawar;),
(October/December 1968), pp ' 79-85. B

2This is based on my pexsonal observatxon as Chlef of the US/AID Public Admlmstratxon
Division 1967- 69 and subgequent discussions with former Pakistani students at the East West Center,
Hawaii 1969- 70, and the United Nations, New York, 1972-73.

‘25Attention should be called that the British governmént was reforming its civil service during
the same time period. Pakistan reformers were aware of this undertaking and studied closely its
. official reports as well as scholarly articles. See Chairman Lord Fulton, The Civil Service: Report of
the Committee, 1968, Volumes I-III (London: Her Majesty’s Stationery Office, 1968). As to pertinent
scholarly articles, see Patrick Lynch, “The Fulton Report-1,” Administration Journal of the Institute of
Public Administration of Ireland, 16 (Autumn 1968), pp. 213-37; J.F. Robertson, “Civil Service Reform
in Britain,” New Zealand Journal of Administration, 31 (September 1968), pp. 83-100; B.K. Day, “The
Fulton Report, Some Comments,” The Indian Journal of Public Administration, 14 (October/December
1968), pp. 962-93; andthe complete issue, Public Administration (London), 47 (Spring 1969), with
William Armstrong, “The Fulton Report 1, The Tasks of the Civil' Service,” pp. 33-47, and “The Fulton,
Report: Accountable Management in the Civil Service,” pp. 49-63; and’ R.G.S. Brown, “Fulton and

Morale,” Public Admlmstratwn (London) 49 (Summer 1971), pp. 83-96. Cf. Mian Anwer Ali, “The .
Emergence of the ICS-ITI, More Power for D:M. After 1955,” The Pakistan szes, 20 October 1968,

Magazine Section, pp. 1-3.
28For specific details on Pakistan, see Nasir Islam, “Historical Introduction: The Persisting

Colonial Legacy,” in V. Subramanian (ed.), Public Administration in the Third World (New York:
Greenwood "~ Press, '1990), pp. 68-101. India and Bangladesh also seem to follow thg Pakistan
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experience. See Mohammad Mohabbat Khan, “Politics of Administrative Reform and Reorganization
in Bangladesh;” Public Administration and Development, 7 (October/December 1989), pp. 51-62;
Mohammad Mohabbat Khan, “Resistance to Administrative Reform in Bangladesh, 1972-1987,” Public
Administration and Development, 9 (June/August 1989), pp. 301-14; A.T.M. Obaidullah, “Problem of
Administrative Reforms in Bangladesh: Institutionalization of Bureaucracy,” Asian Profile, 19
(February 1991), pp. 39-60, and O.P. Dwivedi, R.B.,Jain and B.D. Dua, “Imperial Legacy, Bureaucracy,
and Administrative Changes: India 1947-1987,” Public Administration and Development, 9 (June/
August 1989), pp. 263-269. .

TAs chief of the Public Administration Division/US-AID Pakistan (1967-69), several ranking
CSP officers contacted me about the possibilities of a technical assistance project to strengthen
managerial and technical competencies in the Service. Subsequently, steps were initiated to reform

. the service somewhat in the terms of the new Executive Service in the United States. This project

H

proposal encountered considerable opposition in US/AID Washington. After my departure in August
1969 AID/W basically “killed” it. Hostilities in the U.S. aid agency toward the, CSP appeared to me to
be as intense as for certain Bhutto groups.

28More complete details are contained in Burki, Pakistan Under Bhutto, 1980.

2Pakistanis have published a great deal about their training institutions, especially in the 1960s and
early 1970s. An insightful observation was never published. It was written by M.B.A. Abbas, CSP, when he
was a Senior Specialist at the East West Center. See his Public Administration Training in Pakistan: A
Retrospect and An Outlook for the Future, prepared for the Second International Conference on the Problems
of Modernization in Asia and the Pacific, 9-156 August 1970, Honolulu, Hawaii: East-West Center, 1970
(mimeographed). For detailed descriptions of this period, see Md. Anis-u-zaman (ed.), Training for Public
Service (Dacca: National Institute of Public Administration, 1969). -

30This was the underlying rationale of the 1960s US/AID contract with the School of Public
Administration, University of Southern California.

1} .

3lKennedy is the preeminent scholar on this subject. This section relies heavily upon his
published works. See his Bureaucracy in Pakistan, 1987, especially Chapter 8, “The Quota System of
Regional Representation in the Federal Bureaucracy;” Chapter 3, “Policies of Redistributional
Preference in Pakistan,” in Neil Nevitte and Charles H. Kennedy (eds.}, Ethnic Preference and Public’
Policy in Developing States (Boulder, Colorado: Lynne Rienner Publishers, Inc ., 1986); “Policies of
Ethnic Preference in Pakistan,” Asian Survey, 24 (June 1984), pp. 688-703; and “Analysxs of the Lateral
Recruitment Program to the Federal Bureaucracy of Pakistan, 1973-79,” Journ.al of South Asian and
Middle Eastern Studies, 3 (Summer 1980), pp. 42-65.

32T simplify matters, the terms managers and administrators are used interchangeably.
35S ee Philostratos in Life of Apollonious of Tyana. The source of this notion is found in Timothy

Byrne, “Technology and the Imaginative Encounter of Tradition,” The Intercollegiate Review, 28 (Fall
1992), p. 25.
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