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Abstract: This paper attempts to analyze the administrative approaches that influenced public
management cultures in India and Nepal, with special attention to the Public Vaue Approach, to
elaborate its basic tenets and examines the nature of Indian and Nepal ese administrative cultures
and scope of their improvement in the light of these tenets. The paper is divided into three parts:
Part | deals with the background of emergence of Public Vaue Approach; Part 1l elaborates the
basic principles and promises of Public Value Approach; and Part Il examines the nature of
administrative cultures as well as scope of its improvement in India and Nepa in the light of
Public Value Approach, of public good and democratic element.
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PART |

The defining characteristics of 'Public Administration' in a democratic society, is that it
operates under the conditions of democratic authorization and public accountability. Thus, the
basic purpose of public administration, unlike private administration, is not to maximize the
financial profit, but to maximize the 'public good', which may also contain economic wellbeing
of a community. In democratic societies, political system enjoys public legitimacy and seeks
periodical public authorization to carry on its mandate. Thus, Public Administration as a sub-
system of political system is equally subject to this authorization and accountability. It lies
between the political system and the larger 'public’ sphere. Public managers simultaneously
mediate through two interfaces - one with political leadership and another with larger public or

citizens. Any political, social, economic or technological change, which has bearing on these two
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interfaces, is bound to ultimately affect the role, purpose and position of public administration as
well as public managers.

Right from the emergence of public administration as a distinct discipline in late 19th
century with the pioneering efforts of Wilson to the present times, the nature of public
administration, both as a discipline as well as a practice, has undergone fundamental changes in
response to emerging changes in its operating environment. Beginning with the politics-
administration dichotomy, many theories and approaches like universal principle approach,
human relations approach, behavioural approach, the idea of New Public Administration, the
notion of Development Administration, Public Choice Theory and New Public Management
(NPM) have been developed to define the nature and role of public management. The Public
Vaue Approach of Moore is a new addition in this series, which tries to set right the aberrations
in the nature and place of public management as distinct from private management. These
aberrations are the result of many factors, but were largely articulated by the practice of NPM,
anchored on the theory of neo-liberalism in the contemporary age of globalization. With the
formulations of Public Value Approach, public administration theory has moved full circle from
the politics-administration dichotomy at the turn of last century to the present advocacy of close
interface between politics and public management. These changes, theoretical as well
environmental, have close bearing on the administrative culture of a society.

This paper attempts to elaborate the basic tenets of Public Vaue Approach and examines
the nature of administrative cultures of India and Nepal and scope of their improvement in the
light of these tenets. The paper is divided into three parts: Part | deals with the background of
emergence of Public Value Approach; Part |l elaborates the basic principles and promises of
Public Value Approach and Part 111 examines the nature of administrative cultures as well as
scope of itsimprovement in India and Nepal in the light of Public Vaue Approach.

Thus, Public Value Approach is a post-NPM development in the theoretical formulations
of public management. The NPM emerged as a response to the changes brought about by the
Liberalization, Privatization and Globalization (LPG) in the operationa environment of public
management, where its operational culture and objective of common good were put in sharp
focus with the efficiency, satisfaction of varied consumer interest, and increased competition for
production and improvement propelled by market forces. NPM articulated these benefits of
market mechanism in the delivery of public services. The project was to import market
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mechanism in public sphere to improve efficiency of public services. Leading political figures
like Ronald Regan and M. Thatcher also supported this project based on the philosophical
moorings of Neo-liberalism and practical solutions of Public Choice Theory. American President,
Regan went to the extent of alleging that government is not the solution but it is the problem. The
solution was to shrink the public sphere and extend the market mechanism in the vacated space.
In 1990s, the NPM thrived on the ills and deficiencies of public management. BENINGTON and
MOORE (2010, p. 7) rightly remark:

"For from being seen as institutions essential for safeguarding individual and collective
wellbeing and the assurance of social justice, governments were increasingly portrayed as
obstacles to social and economic progress- an unproductive sector feeding parasitically off the
value supposedly created in the private sector.----Along with the diminution of government as an
institution went the diminution of the 'collective' asanidea.”

However, NPM failed to provide any viable philosophy for the ultimate goals of public
management. It largely concentrated on the refinement of delivery tools to satisfy individual
needs. The solution to the ills of public management was found in the market sphere. Benington
and MOORE (2010, p. 8) further remark,

As the confidence in public sphere as a definer and producer of public value was
challenged, confidence grew in the importance of market mechanisms as devices for
meeting individual choices and social needs. Neo-liberals tried to extend the domain of
individual choice- partly by shrinking the size and scope of government, so that more
choices about how to use resources would be guided by the individual acting through
markets rather than by collectives acting through government.

The NPM and its ideological mentors Public Choice Theory and neoliberalism share a
common belief that there is no such thing as society and the individua interests are primary
motives for growth and development. Society is just an aggregation of self seeking individuals
and it does not have its separate existence or distinct identity. Individuals were recognized as
consumer of goods and services rather than 'citizens with certain rights and obligations. Social
and public spheres were the places, where individual desires are to be fulfilled and needs are to
be satisfied. Collective interest or the public good is nothing but the sum total of satisfaction of
individual needs through market mechanism.

The over reliance on market mechanism went against the common good and public
interest as well as the concerns for equity and fairness. Perhaps it was the most serious flaw in the
NPM approach. Yet, the sway of NPM was so far reaching that many of the developing and
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underdeveloped countries espoused it to undertake administrative reforms in tune with its tenets.
Thiswas in spite of the fact that markets were not well developed in many of these countries and
there was no viable mechanism to address the issues of equity and fairness in the largely
heterogeneous social settings. Paradoxically, high GDP growth was recorded amidst mass
poverty, unemployment, malnutrition and other such deprivations in many developing countries.
India is one such country among others. The state and public management were supposed to
facilitate the operation of market principle and regulate the deviations for the sake of perfect
functioning of market mechanism, because market was projected as panacea for al ills of
economy and society. However, many socia, economic and environmenta ills remained
unaddressed. Similar was the 'delivery paradox’, as noted by some scholars, which means
growing dissatisfaction with the performance of public management, in spite of recorded
improvement in the delivery of public goods and services. There has been a steady decline in the
public trust in the efficacy of public management. Yet many scholars have recognized the
efficiency, responsiveness and accountability as the chief merits of NPM. Apparently, it is true,
but the main motive force behind and purpose of these meritsis either fear of loss of self interest
or promotion of the same rather than promotion of public good. Thus, in spite of these virtues of

NPM, public good remains a casualty.

PART Il

Promise of Public Value Approach: The ascendency of LPG in the post-cold war
scenario brought flux in the ideas and notions in all sphere of society. Theories and concepts of
public administration also confronted Hobson's choice. The traditional public administration,
with extensive responsibilities and functions of state led public management was not sustainable
due to over emphasis on stability and formalism and notorious lack of efficiency, initiative,
responsiveness, transparency and accountability. Similarly, the NPM as its alternative was not
sustainable due to overemphasis on market mechanisms and casual regard to public good and
collective interests. More specificaly, it failed to address those contemporary social, economic
political and environmental challenges, which are inherent in the wider notion of public interest.
It was in this background that public administration theory faced a difficult choice akin to the one
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faced by 17th century British political philosopher Thomas Hobbes. Hobbes wanted to plead for
an absolute and powerful state, but he could not support a more suitable divine right theory of
origin of state because it was largely discredited by that time. As aresult, he faced atough task of
manipulating a democratically oriented social contract theory to make it compatible with an
absolute state. However, Public Vaue Approach as propounded by Mark Moore in his seminal
book, 'Creating Public Value: Strategic Management in Government', published in 1995,
largely escaped this Hobson's choice because it broke a fresh ground in theoretical debate in
public management. The book is not purely a theoretical and academic exercise as it is 'best
described as handbook for public managers that devel oped out of training courses run by Harvard
University's Kennedy School of Government, in much the same way as Chester Bernard's
'Functions of Executive’ (1938) was for private sector managers at the time of its publication’
(GRANT and FISHER, 2010, p. 5).

The central focus of Public Value Approach is its prescription that the creation of Public
value is the main concern of public managers in the same manner as the profit or financial value
creation is the concern of private managers. This premise highlights the distinctive nature of
public management as well as distinct responsibilities of public mangers as opposed to private
managers. This distinctive characteristic of public management was being gradually eroded under
the all pervasive influence of NPM, particularly its emphasis on monetary aspect of 'value'. The
analysis of public value approach involves the answer of three fundamental questions:

What is Public Value or how to define it?

What isthe role of public managersin the creation and promotion of public value?

How to measure the performance of public management in terms of Public Vaue.

Ever Since the publication of Moore's text in 1995, the meaning of public value has
become subject of debate among scholars. ALFORD and O' FLYNN (2009. p. 178-185) have
noted four emergent meanings of ‘public value' in this debate. The first meaning of public value
is given by TALBOT (2009), who terms it as 'the next " Big Thing" in public administration'. It
means it is a post-NPM framework of analysis of public management. Another scholar STOKER
(2006) aso supports this interpretation of public value. He views public value as the framework
for 'solving puzzle of balancing democracy and efficiency'. In this view, Public Vaue
Approach offers a new vision of human nature, where people are motivated by their involvement

in networks and partnerships in the context of mutual respect and shared learning. As opposed to
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this, the NPM articulated a consumerist view of human nature, where people are motivated by
fulfillment of their self interest or the satisfaction of their needs and desires.

The second emergent meaning of public value in the ongoing debate isthat it is a political
rhetoric of public managers to justify their position and to subserve their organizational interests.
Alford and O' FLYNN (2009, p. 182) argue that the idea of public value as a political rhetoric
justify public managers demand for greater autonomy, greater share of public funds and
unquestionable position.

The third meaning, identified by ALFORD and O' FLYNN (2009, p. 183) is- 'public
value as narrative', which is defined as 'the stories people tell' or 'how they make sense of the
world. As a narrative, public value helps public manager to develop a self-understanding and
articulating a broad justification of their position and role.

In the fourth emergent meaning, public value is referred as a yardstick to measure the
performance of public mangers. This may help to assess whether public managers are moving in
right direction or not.

However, in the present discussion, public value is taken to mean as something which is
valuable to people, not in monetary sense but in the sense of public interest or common good,
which should not be taken as a voice of the most vocal but as the refined preferences of people.

The second fundamental question about public value approach is, in fact, the central
theme of this discussion. The public managers are supposed to play a more proactive role in
deriving consensus on the meaning of public value as well as managing the generation of public
value. The discussion of their role involves strategic, normative as well as pragmatic dimensions
of entire public management as inherent in the Public Vaue Approach. Here public managers are
neither projected as neutral agents of state, as was the case with traditional public administration
to implement the programmes and policies of the government, nor they are projected to maximize
the profit of government in a market driven environment, as is the case with NPM. Rather public
managers are projected as proactive agents in the entire process of creation of public value, with
continuous engagement and interaction with changing situations and circumstances. Moore
(1995) has offered the idea of ' Strategic Triangl€' to elaborate the role of public managersin the
creation of public value. According to BENINGTON and MOORE (2010, p. 4), 'Strategic
Triangle is a framework for aligning three distinct but inter-dependent processes which are seen
to be necessary for the creation of public values'. These three processes are:
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Active role of public managers in defining public value, which involves the specification
of strategic goas and public value outcomes, which are to be redlized in a given
condition.

Managing the 'Authorizing Environment', which involves mobilizing and sustaining
support for the proposed action among the multiple stakeholders like public, private and
voluntary sectors. The 'Authorizing Environment' consists of al those elements, which
are source of legitimacy and authority of public management in a democratic society.
This aso involves the support of elected representatives. Public services need continuous
authorization as they are distinct from the private services. According to COATS and
PASSMORE(2006, p. 4), 'Public Vaue argues that public services are distinctive because
they are characterized by the claims of 'rights by citizens to services that have been
authorized and funded through a ‘democratic process.

However, it is the most complex task of public managers to manage the
authorizing environment because, as BENINGTON and MOORE (2010, p. 6) observe, it
is a'place of contestation where many different views and values struggle for acceptance
and hegemony. Conflicts of ideology, interest and emphasis are often not fully resolved
by elected politicians within the formal democratic process and may be passed on
unresolved for public managers.’ They further note that the task of public manager is to
bring several part of the authorizing environment together in a coalition in order to
strengthen the overall legitimacy and support for the policies and programmes they are
proposing or administering. In this role, the public manager becomes a politician, an
administrator and an enlightened citizen all threerolled in one.

Building and strengthening operational capacity of public management, which involves
harnessing and mobilizing different resources that are essential for realizing the desired
public value outcomes. These resources are mobilized both inside and outside the

organization.

The practical implication of the above strategic triangle or a set of three processes is that
the strategies devised for the creation of public value should satisfy three conditions to be
successful and sustainable (MOORE, 1995, p. 71-72). First, Public managers must clearly define
public value in terms of publicly valuable and acceptable outcomes after consultation with
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multiple stakeholders in the authorizing environment. If public value is not defined in clear terms,
the process of public value creation will falter. Second implication is that the public managers
should mobilize adequate support in the authorizing environment in favour of proposed public
value outcomes. Otherwise their actions and policies will not be politically viable. Third
implication of strategic triangle is that public managers should mobilize and develop resources,
capacity and skills necessary to implement the programmes of public value creation.

Each of these three conditions has strategic importance for the realization of public value.
If any of these conditions is not met, public managers must revise the goals of public value
creation. However, it does not mean that they should abandon the goal atogether, but simply to
scale down it in pragmatic manner. Thus, Public Vaue Approach has some element of
pragmatism also. WALKER (2010, p. 11) elaborates the process of course correction and
adjustment by public managers. As the policies and programmes move in out of alignment with
the elements of strategic triangle, managers take corrective actions. This may involve the efforts
to inform and educate the key stakeholders about the value of services or modify and revise the
services in such manner as they become acceptable to relevant stakeholders. COATS and
PASSMORE (2006, p. 5) remark, 'In practice, creating public value relies upon taking a
pragmatic and non-ideological approach to the delivery of public services, giving real effect to
the principle 'what mattersiswhat works.

The third fundamental issue involved in the Public Vaue Approach is the measurement of
public value creation performance. If we fail to devise a viable mechanism for the measurement
of public value, many of its promises may not be realized. In this respect, MOORE (1995)
cautions, 'We should evaluate the efforts of public sector managers not in the economic
marketplace of individual consumers, but in the political marketplace of citizens and the
collective decisions of representative democratic institutions. In the development of
measurement framework for public value, the most important task is the engagement with the
public to define the purposes that organization has been established to serve. This will enable
managers to get the relevant information to identify the objectives that people value most. This
will help in developing a measurement system based on qualitative indicators and 'outcomes
rather than qualitative indicators and 'outputs, as is the practice with NPM. The continuous
engagement with public in defining and creating public value isin itself a public value. COATS
and PASSMORE (2006, p. 52) remark, 'The overarching objective must be to create a sustainable
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culture of improvement where public mangers and staff have internalized 'outside-in' frame of
reference and are committed to making their services the best that it can be. Thisis very different
from the conventional approaches to measurement and performance management'.

On the basis of above discussion on Public Value Approach, some of its general features
may be underlined. First, the approach is strategic in nature as it addresses some of the core
issues related with the purpose, role, place and nature of public management in long term
perspectives. Second, it is comprehensive as it takes into account all internal and externa factors
relevant for the functioning of public management. In this respect, the approach, particularly its
strategic triangle has the potential to be used as an analytical tool in the same manner as system
approach is used for analysis. Third, this approach adopts a benign view of human nature, which
values partnership, involvement in public affairs and concern for public good. Hence, its
philosophical foundations are distinct from that of NPM approach. This aso has the potential to
restore public trust in the operation of public management. Fourth, the approach is both
normative and pragmatic at the same time. It is normative as it prescribes a more proactive role
for public managers in creation of public value. The assumption of greater responsibilities by
public mangers underlines the ethical dimension of this approach (GRANT and FISHER, 2010).
It is pragmatic also at the same time as it pleads for continuous adjustment by public managersin
view of changing situations in authorizing environment. It relies on the principle 'what matters
Is what works'.Fifth, this approach makes clear distinction between public value and private
value as well as public management and private management. However, it envisages closer and
more interactive citizen -administration interface on the one hand and politics-administration
interface on the other. COATS and FISHER (2006, p. 13) identify four elements of promise of
public value approach: Developing a healthy respect for professiona judgment without allowing
professionals to hold trump card and avoiding the danger of 'producer capture'’; emphasis on the
idea that all public services need clear objectives and that public must be involved in the process
of deciding what these objectives should be; placing high value on 'voice' but at the same time
avoiding the risk that loudest voices should have final say; and allowing assessment of policies

against their outcomes and their consistency with the principle of accessibility and equity.

PART I11
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The theory and practice of public value approach is in the nascent stage. Most of the
developing countries are under the process of market reforms as mandated under the idea of NPM
and good governance. Even the experience of LPG has not been even and uniform in the
developing world. For example, many African countries are yet to come in full terms with the
principles of LPG. On the other hand many East Asian countries and India and China have
implemented far reaching administrative and economic reforms in tune with LPG. The NPM is
the administrative version of this reform agenda. Asfar as Public Value is concerned, its practice
is beginning to take place in the developed world particularly, US, UK, New Zealand, and
Australia. Many supporters of this approach like BENINGTON and MOORE (2010, p. 2) clam
that this is an idea whose time has come. It has generated academic debate in many universities
of these countries. Many public sector organization in these countries have applied the principles
have public value. For example, BBC in UK has used the notion of public value as a core
argument for renewa of its charter. National Health Service Institute of Innovation and
Improvement and Department of Culture, Media and Sports in UK have applied it in the
evaluation and measurement of performance. New Zealand has recently conducted a Public
Service review- Reviving the Public: A New Governance and Management Model for Public
Service, which seems to have considerable impact on the subsequent policy formulation in New
Zealand. Similarly, some local governments in Australia have aso initiated reforms in tune with
promises of public value. In developing countries, Sub-Sahara has been cited as a case by
Benington and Moore (2010, p. 2) where certain administrative reforms bear the imprint of
Public Vaue. Some scholars like SAMARTUNGE and WIJEWARDENA (2009) have discussed
various aspects of Public Vaue Approach with specia reference to developing countries.
However, it should be noted that though the developing countries are yet to put in practice the
Public Vaue Framework, yet some of the elements of ongoing administrative reforms in these
countries including India, like emphasis on transparency, responsiveness, public accountability,
decentralization, encouraging involvement of people and civil society in public management
processes are in tune with the tenets of public value approach. In fact, these elements are
common in both NPM and public value approach, though their motive and sources may be

different.

Promise of Public Value Approach in India and Nepal: Reforms and Scope
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Public management reforms in India are popularly known as 'Administrative Reforms. At
the time of independence, Indiainherited a colonia administrative structure. With the adoption of
new democratic Constitution, democratic polity, planned development and mixed economy,
assumption of welfare functions by the state led to the beginning of administrative reforms in
early 1950s.The history of administrative reforms in India in the post-independence era may be
conveniently divided into two broad periods: First period from 1950 to 1990 and second period
from 1991 till date.

During the first period, the administrative reforms from 1950 to 1966 suffered from
adhocism and were some sort of fire fighting operations. The emphasis was placed on improving
efficiency and integrity in the administration. In 1953, an American expert Paul Appleby (a Ford
Foundation Consultant) was invited to study Indian administration. His main recommendations-
setting up of Indian Institute of Public Administration (A premier research and training institute
of Union government) and establishment of O&M system were implemented. The issue of
corruption and integrity surfaced early in the Indian administration. On the recommendation of
the central government appointed Santhanam Committee (1962), Vigilance Machinery was set up
at all offices of the government and Central Bureau of Investigation (CBI) was established as the
premier investigating agency against charges of corruption and serious crimes.

The systematic phase of administrative reforms in India started in 1966 with the
establishment of the First Administrative Reforms Commission (1966-1970) by the Union
government. The Commission headed by the former Prime Minister Morarji Desai, submitted 20
lengthy reports covering al aspects of Union and Provincial administration. The Commission
focused on the issues of integrity and corruption, specialization of public services and improving
the efficiency of administrative structures. Some of its recommendations included appointment of
Lokpal ( like Swedish Ombudsman) at the Center and Lokayuktas at the provincia level,
introduction of specialists at the senior and middie level of management, performance budgeting,
special audit boards for government owned commercia undertakings and so on.

However, during the first period (1950-90), many reform measures were initiated to
strengthen the administrative machinery to address the emerging social, economic and
developmental challenges. The principles of equity and socia justice have been the major
concern of the policies and programmes of Indian administration. According to Ramesh K Arora
(1995: 579-586), the major concerns for administrative reforms during this period included:
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efficiency and economy; specialization of structures and personnel; Effective coordination;
Capacity development of public personnel; ensuring integrity in public services;, promoting
responsiveness and public accountability; Decentralization and democratization at lower level,
particularly strengthening local self-government institutions.

New Administrative Reforms. Post Liberalization Era: In the history of public
management reforms in India, the year 1991 marks the milestone as the operational environment
of public administration experienced a fundamental shift. This shift came with the introduction of
liberalized market reforms in India in 1991. This shift was fundamental because India so far
followed the path of planned and mixed economy with socialist orientations. The basic objective
of these libera and market reforms was to spur growth in the economy and integrate Indian
economy with the emerging global economy. Major reforms opening of various industries for
private sector, liberalizing the licensing rules and procedures with raising the limit of foreign
capital in various sectors, disinvestment of Public Sector Undertakings (PSUs), liberalizing trade
policy, and establishing various regulatory authorities to ensure fair play of marker forces. The
net result of these reforms was the entry of market forces and competition in the public sphere
also. Thus state became regulator and facilitator rather than controller of market led public
activities.

With new liberal operating environment in place, some significant administrative reforms
were introduced in Indiain last 20 years in tune with the tenets of NPM and 'Good Governance'.
These reforms are listed below:

Strengthening of local self-government bodies with more resources and powers
through constitutional measures in 1992. These local bodies (known as Nagar palikas
in urban areas and Panchayati Raj Ingtitutions or PRIs in rura areas) are the
examples of democratic decentralization.

As atool of good governance, Right to Information Act was passed in 2005, which
entitles citizens to seek information about the administrative affairs of the
government. The Union Government is in the way to bring a new legisation to
protect the interests of whistleblowers. Similarly, the scheme of Citizen Charters has
also been put in place since 1997 for the proactive disclosure of information by public
offices about their activities. The Citizen Charter scheme was given statutory basisin
2013 by passing an Act to that effect. These measures are designed to promote
transparency and accountability in the government.
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The Union Government has also launched e-government scheme in 2004 in various
departments, with a view to speed up the delivery of public services and promote
transparency and accountability in the public management.

The Lokpal (Ombudsman) bill, pending before India Parliament since 1969, |apsed
10 times but could not be passed. Finally, with protected agitation by civil society
groups since 2011, led by renowned Gandhian activist Anna Hazare, it was passed
only in Dec 2013.

In order to undertake comprehensive administrative reforms, the Union Government
has appointed the Second Administrative Reforms Commission in 2005, which
submitted all 15 Reports by 2009, covering al important aspects of public
management (2nd ARC:2009). Out of these reports, some are directly concerned with
the promotion of good governance practices in India. These are: Right to Information:
Master Key to Good Governance; Unlocking Human Capital: Entitlements and
Governance; Ethicsin Governance; Promoting E-Governance; and Report on Citizen
Centric Administration. The maor concerns of this Commission are: promoting
transparency, responsiveness, accountability, efficiency, integrity and ethics and
values in the administration and reducing discretionary powers of public managers by
devising mechanism of supervision and collective decision-making.

A draft Public Services Bill was proposed in 2007 with provision for values and
ethical code of conduct for public servants. It prescribes certain values (not in the
sense of Moore concept of Public Value) for public services. patriotism and
upholding national pride; alegiance to the Constitution and the law of the nation;
objectivity, impartiality, honesty, diligence, courtesy and transparency; and absolute
integrity.It also prescribes an ethical code of conduct with certain ethical norms: to
discharge official duties with competence, accountability and without discrimination;
to ensure effective management, professional growth and leadership; to avoid misuse
of official position; to function as an instrument of good governance, to provide
services for the betterment of public at large, to foster socio-economic development
and act without discrimination on any ground and to protect the interests of weaker
sections of society. Though these measures are relevant for Public Value debate, this
bill has not been passed so far.

Many attempts have been made in Nepa for administrative reforms in last 60 years.

Though operating environment is not similar in India and Nepal, administrative reforms in Nepa

have been influenced by and have closely followed Indian patterns. Likewise administrative
reformsin Nepal can be divided in to two distinct phases: Before 1990 and After 1990.
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Rana's autocratic regime was overthrown in 1950 by a democratic revolution actively
supported by India. It led to democratic as well as administrative reforms (First Phase) in Nepal.
Buch Committee (led by Indian expert M N Buch) was formed for suggesting desired
administrative reforms. It recommended various reforms in public services recruitment and
training, judicial, jail and police system on Indian pattern. There was no mechanism to monitor
these reforms and very few reforms were implemented. Thereafter a number of committees were
appointed to suggest measures for the improvement of administration: Administrative
Reorganization Planning Commission, 1956 to recommend on civil services rules and act;
Administrative Reform Commission, 1968 to make suggestion for improving the competence and
efficiency of public services, and Administrative Reform commission, 1975 to recommend
measures for making civil services development oriented (POUDYAL, 1989, p. 80-95) . In
nutshell, these reform measures were mainly concerned with formation of rules and creation of
new public organizations, but could not be sincerely implemented due to lack of effective
monitoring mechanism.

The second phase of reformsin Nepa (after 1990), as in India, were largely motivated by
the needs of liberal economic reforms and good governance. A high level Administrative reforms
Commission was set up in 1991, which was headed by the Prime Minister G S Koirala himself. It
recommended downsizing of government, improving public services delivery, simplification of
procedures, decentralization of decision making authority and improving the efficiency of public
services (ARC, 1992). Next in series was the five years Governance Reforms Programme (GRP:
2001-2005), which was launched with the financial assistance from the Asian Development
Bank., The GRP, motivated by the tenets of NPM, focused on result driven, people-oriented, and
gender-sensitive public services, reducing the corruption as well as improving the interna
efficiency of administration. This programme was partly implemented. With the restoration of
democratic regime in 2006, the Government of Nepal issued a Vision Paper for Civil Service
(TIWARI, 2009) in 2007 itself, which was concerned with identifying the core concerns of
administration and making civil services client oriented, accountable and responsive. However,
like other post-1990 reforms it could not be fully implemented due to prevailing political
instability as well as lack of political consensus among leading political groups over the nature
and direction of these reforms. Thus, in Nepal, the public administration continues to suffer from
earlier maladies. In post-1990 reforms, Nepal lags far behind India.
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A careful reading of contemporary reforms both in India and Nepal suggests that they are
in tune with the principles of NPM and good governance. However, some of these reforms like
promoting transparency, participation of people, public accountability, responsiveness,
decentralization, e-governance etc are aso relevant in the Public Vaue Framework. Therefore,
the ongoing reforms in both India and Nepal have indirect reference to Public Vaue Approach.
However, the implementation of reforms faces uphill task as administrative culture is slow to

change and reforms confront resistance from various sources.

Prevailing Administrative Culture: India and Nepal

Administrative culture denotes those beliefs, attitudes, values, and norms, which mediate
administrative behaviour and practice in a given context. Though administrative culture is a part
of lager social culture, yet its immediate patterns are derived from the prevailing political culture.
O.P. DWIVEDI (1999) opines that no administrative culture is monolithic; instead, it is a part of
the wider culture of a society including its constituent parts such as political, economic, social,
religious, corporate, and civil society cultures. Nevertheless, it is the political culture that
influences the administrative culture most because it brings its political values to modulate the
behavior of state employees. JOSHI (2003) remarks that the overall socio-economic and political
environment in which the administration works has a direct bearing upon its functionaries, and
goes to mould their manner, style and behaviour pattern; their aspirations, ethos and values are
shaped by them. These, in combination, constitute what many are called the Administrative
Culture.

Thus, Administrative culture has a complex relationship with its internal and external
environment because both influence and get influenced by each other. Its interna environment
consists of social system, economic system, nature of political system and political culture,
technological changes as well as specific mandate of political system. Its external environment
consists of al external influences and changes which has close impact on administrative structure
and behaviour. In practical terms, administrative mediates through two interfaces- public
administration and political system on the one hand and public administration and public sphere
on the other.
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The administrative behavior in both India and Nepal is characterized by lack of integrity
and efficiency in the public management, self seeking behavior, abuse of public authority, lack of
public accountability, infiltration of corruption in administration's interfaces with citizens as well
as political leadership, politicization of bureaucracy at higher level and so on. Public
accountability and integrity of public managers have been the mgor causalities in India. JOSHI
(2003) finds that the Indian administrative culture is the product of two factors- British
inheritance and traditional Indian patterns like caste family, religion and so on. It is permeated by
lack of ethical standards and accountability and pervasion of corruption or speed money. This has
resulted in the weakening of public trust in bureaucracy. According to S. R. MAHESHWARI
(2001, p. 432-433), a noted scholar on Indian administration, administrative accountability has
become a joke in developing countries including India as public managers are not inspired by
organizational goals and objectives. Self interest of public officiads dominates and the
administrative structures coming in direct contact with people have become circles of corruption.
Transparency, among other things, is an effective remedy as secrecy aways protects corrupt
public officials. Another noted scholar N.C. SAXENA (2013, p. 108) has approvingly quoted the
following observation of the 2nd ARC (2nd Administrative Reforms Commission in India): 'The
state apparatus is generally perceived to be largely inefficient with most functionaries serving no
useful purpose. The bureaucracy seems to be tardy, inefficient and unresponsive. Corruption is all
pervasive, eating in to the vitals of our system, undermining economic growth, distorting
competition and disproportionately hurting the poor and marginalized sections. DWIVEDI,
(1999) opines that efforts for separation of administration from politics and developing science
out of art of public administration has led to the downfall of ethical concerns and democratic
values in administrative culture. The marker driven approach of NPM has further contributed to
its downfall.

In spite of many attempts to reforms public bureaucracy in Nepal is beset with many
problems like over centralization of power and authority, unduly rigid in adhering to rules, poor
performance, lack of efficiency and integrity. GAUTAM (2008) finds that due to poor
performance of the Reform leading institutions, the proposed reforms in recent years have not
succeeded. Even the political class has neither the will power nor the required consensus to
implement proposed reforms. This has resulted in deterioration of ethical conduct in Nepalese

bureaucracy as SHAKYA (2008) remarks, "Nepalese civil services sector has increasingly
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become dysfunctional, fragmented, poorly organized, and incapable of performing at the level
acceptable to the public." He further says that it is highly politicized and suffers from unethical
practices. UPRETY (2000) reveals that the upper castes dominate 90 percent administrative
personnel in Nepal. The reforms measures have not succeeded for last 60 years due to poor
implementation. Uprety says 'Among various shortcomings, lack of work culture is the viral issue
in our bureaucracy. Bureaucracy suffers from buck-passing, delay in working, involving very
often in corruption, and also nepotism and favoritism. Various malpractices like Chakri (slavery)
and Salami (Gift) Nazrana, Darshan bhet (Gift presented while meeting the lord), or Pan Supari
(Presents), legalized during Rana regime and has been existing since then in modified form. The
external factors like political interference and political patronage have undermined merit in the
bureaucracy. For Uprety, the remedy for these ills lies in improving the work culture of
Nedpal ese bureaucracy.

DANGAL (2005) says that Nepal's administrative culture is largely derived from its
social culture and values. As such, it is characterized by lack of political neutrality, keeping away
from universal norms, selfish motive, nepotism and lack of integrity. He remarks, "Most often
administrative decisions are influenced by informal sources than formal rules such as political
connection, bribery, personal connection (Afno Manchhe), and Chakari (rendering service with
personal devotion to authorities rather than to rules). Civil servants are concerned with status oriented
and empire building attitudes. Common administrative norms include slow decison making
processes, maintaining high levels of secrecy, ritualized official work, and shifting responsibility to
others. JAMIL and DANGAL (2009) conclude that administrative culture is guided more by
particularism than universalism, by ascription than achievement, by rule-orientation than result
orientation, and by more authoritarian than participatory values. This administrative culture
vitiates all three bureaucratic interfaces: relationships among bureaucrats within the bureaucracy,
the interface between the bureaucracy and politics, and the relationship between bureaucrats and

citizens.

Challengesto Public Value Approach in India and Nepal
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For implementing Public Vaue Framework in developing countries like India and Nepal,
two sets of challenges are crucia:

A. Challenges Inherent in the operating conditions: The management of authorizing
environment is crucial pre-condition for the application of Public Vaue Approach. However, the
authorizing environment in Indiais diverse, heterogeneous, uneven and complex. The roots of all
the elements of administrative culture may be traced in this environment. A brief analysis of
social, economic and political aspects of this environment will highlight its complexity.

In socio-cultural terms, social space both in India and Nepal is characterized by diversities
of caste, religion, language, region and ethnicity. Political identities are often formed on the basis
of these factors. The process of democratization began in Nepal since early 1990s has
accentuated polarization of socia identities like hills Vs plain people , tribes Vs Hindus, high
castes Vs lower castes and so on. Similar identities are visible in India also. Even the civil society
groups, though mainly active in developed urban areas are not free from these identities. Caste
identities, based on the hierarchical social order, animate political and administrative space in
both India and Nepal. India has some experience of management of these identities, but Nepal, a
viable mechanism to manage these identitiesis yet to be put in place.

Economically, both India and Nepa have implemented liberal economic reforms but the
pace and scope of these reforms differs in two countries. The market reforms of 1991, it is
claimed, have brought boom to Indian economy as it has registered 7-8 percent growth in GDP in
last twenty years and the country is now counted as the emerging economy at global level.
Government is trying hard to animate its development programmes with equity and social justice.
However, the ground redlities are different as Indian economy suffers from internal distortions
and Development Paradox. There is mass poverty (28 percent in 2011by Indian measurement)
amidst pockets of influence. Much of the growth in GDP numbers is brought about by rising
share of service sector, whereas the share of agriculture has declined five percent in last eight
years to reach 14 percent in 2012 (The Economic Times, 2012). The fact isthat India's 72 percent
population lives in rura areas and is dependent on agriculture for their livelihood (India, 2013).
The fruits of development are not evenly distributed across urban and rural areas, and also among
different regions and sections of society.

The economic reforms in Nepal have faltered due to lack of consensus on the scope of

these reforms and continuing political instability since early 1990s. Nepa is not only a land
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locked country but also a Least Developed Country with 45 percent of people living below the
poverty line. Thus, provision for social justice and equity is a great challenge for administration
in coming decades.

Politically, the authorizing environment in both countries displays characteristics, which
pose hurdle in arriving at consensus on the nature and support to Public Vaue. First, political
identities are formed around ascribed status of caste, creed, language and ethnicity. Second,
political groups and parties subscribe to a hugely diverse ideological orientations ranging from
outright violent Maoism (Naxalites in India and Maoists in Nepal), subdued communism and
liberalism to communalism and traditionalism. Third, the interface between political leadership
and public managers is devoid of any clear role definition in practice. The relationship between
political class and higher bureaucracy more often displays the sign of mutual symbiosis, where
both form an opportunistic aliance to sub serve each other's self interests. This form of
interaction is more pronounced in the present era of market reforms and consumer culture in both
countries. In addition, Nepal faces problem of political instability of unprecedented nature. Lack
of consensus among major political formation on fundamental issues has resulted in the failure to
form a new democratic constitution acceptable to all groups and sections of society. The new and
second Constituent Assembly elected on 19 November 2013 also faces the similar problem.

Thus, in both India and Nepal, the authorizing environment is characterized by lack of
consensus on fundamental issues, diversity of caste, language, religion and region with assertion
of multiple identities. The growth of civil society is at the nascent stage and imbalanced, mainly
confined to urban areas, whereas mgjority of the population lives in rural areas. Mass poverty,
unemployment and lack of awareness inhibit the involvement and participation of people in the
administrative process. This impedes the desired change in the administrative structures and
behaviour.

B. Challenges inherent in the Public Value Approach: First, the Public Vaue
Approach gives enormous power to public managers in the creation of Public Value, which may
not be in tune with the democratic principles. RHODES and WANNA (2007) have termed value
creating managers as 'Platonic Guardians and argued for rescuing responsible governments
from their excessive authority and discretionary powers. It is not clear how such managers will

discharge their accountability to people without reference to political regime. Also, the present
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tendency in developing countries including India is to reduce discretionary powers of public
managers.

The second weakness of Public Value Approach emerges from it faulty assumptions of
human nature. For Public Vaue Approach, the maxim ‘Individuals are always benign beings' is
the motive force for public managers to assume extra-responsibility for creation of public value.
However, the redity is that individuals are equally motivated by their self interests. In this
respect, the NPM and Public Choice Theory are placed on sound footings as they recognize that
individuals are motivated by self-interest. Public Vaue Approach fails to identify any realistic
motive for the public managers to act in the manner they are mandated to act in the creation of
public value. Due to these situational and theoretical challenges, not only the practice of Public
Vaueisaherculean task but also its desirability is questioned in developing countries. However,
its importance as a normative value or as an alternative philosophy of public management is
beyond any doubt. It has the potential to extricate the 'public' from the 'market capture' of public

space.

Conclusion

Thus, giving ample powers to public managers with the assumption of their benign
intentions may pose problem in the present context of administrative culture prevailing in India
and Nepal. This administrative culture is beset with the tendency of power building and lack of
integrity and sense of accountability among members of bureaucracy. Yet, the Public Value
approach makes a promise for improving administrative culture in these societies. Its emphasis
on democratic authorization (operating condition of public managers) and public value (goa of
public managers) are desired norms for administrative culture in developing countries like India
and Nepal. The adoption of Public Vaue premises will result in permeation of element of
democracy and public good in the entire spectrum of administrative culture. At practical plane, it
has the potential to remove the impurities of narrow interests from the interfaces of public
managers with political class on the one hand and with general public on the other. In other
words, this is the extension of democratic principle to the domain of public management. With
this, the public management theory has moved full circle. The Public value paradigm combines
the rationality of Max Weber, technical efficiency of NPM with the ideas of democracy and
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public good. The enormous human and physical resources at the disposal of public managers
cannot be used for anything else rather than for promoting public good. However, the Public
value approach is not a theory in the traditional sense of the term, but, at the best, it is normative
framework to guide the improvement of administrative culture in the light of public good and

democratic € ement.

References

ALFORD, J.; O' FLYNN. *Making Sense of Public Value: Concepts, Critique and Emerging
Meanings. International Journal of Public Administration, Vol. 32, No. 3-4, 2010, pp. 171-191.
ARC REPORT. Department of Printing and Publishing. Government of Nepal, Kathmandu,
1992.

ARORA, RAMESH K.; GOYAL, Rani. Indian Public Administration: Institutions and Issues.
New Delhi: Wishwa Prakashan, 1995.

BENINGTON, John; MOORE, M. Public Value in Complex Changing Times, 2010. Available
at: http://www.pal grave.com/PDFs/9780230249042. pdf

BLIGH, Grant; FISHER, Josie. Public Vaue: Conjecture and Refutation, Theory and Ethics.
Working Paper n. 1, School of Business, Economics and Public Policy, Faculty of Professions,
University of New England, Armidale NSW, 2010.

COATS, David; PASSMORE, Eleanor. Public Value: The Next Step in Public Service Reforms,

2006. Available at: www.wor kfoundation.com

DANGAL, Rameswor. Administrative Culture in Nepal: Does It reflect the Dominant Socio-
Cultural Values of Nepal? A Thesis for the Master of Philosophy in Public Administration
Submitted to Department of Administration and Organization Theory University of Bergen,
Norway, 2005. Available At:

http://mwww.ub.uib.no/el pub/2005/h/701002/Master oppgave. pdf

DRAFT PUBLIC SERVICES BILL. Department of Administrative Reforms and Public
Grievances, Government of India, 2007. Available At: http://www.darpg.nic.in/

DWIVEDI, O. P. Administrative culture and Approaches. In: DWIVEDI, O. P.; GOW, James
lain. From Bureaucracy to Public Management: The Administrative Culture of the Government




22 Revista Culturas Juridicas, Vol. 3, Nim. 6, 2016

of Canada. Peterborough, Canada: Broadview Press. 1999. Chapters 1 and 6. Available At:
www.desitter publications.convbooks/images/admin_intro.pdf

GAUTAM, Bharat. An Assessment of Administrative Reforms in Nepal, Poor performance of
Leading Institutions: Setback to Improve Public Governance. Paper presented at the Conference,
organized by Network of Asia-Pacific Schools and Institutions of Public Administration and
Governance (NAPSIPAG), New Delhi, 5-7 Sep, 2008.

GRP. Policy Document. Government of Nepal, Kathmandu, 2001-2005. Available At:
http: //wvww.moga.gov.np/isgr.php

INDIA. Publication Division. Government of India, New Delhi, 2013.

JAMIL, Istiag; DANGAL, Rameswor. The State of Bureaucratic Representativeness and
Administrative Culture in Nepal, Contemporary South Asia, Vol.17 (2), 2009.

JOSHI, Preeta. Accountability, Administrative culture and Trust. Paper Presented at the
International Seminar on Public Administration: Challenges of Inequality and Inclusion.
International Institute of Schools and Institutes of Administration, September 14-18, 2003, Miami
(USA). Available At:
http://unpanZl.un.org/intradoc/groups/public/documents/iias/unpan011171.pdf

MAHESSHWARI, S.R. Indian Administration (Hindi Edition). New Delhi: Orient Longman,
2001.

MOORE, M. Creating Public Value: Strategic Management in Government. Cambridge: Harvard
University Press, 1995.

PAUDY AL, Madhab. Administrative Reforms in Nepal, national Book Organization, New Delhi,
1989.

PUBLIC INTEREST FOUNDATION. Vohra Committee Report: Whistle-blowing in the Wind?
2011. Available at: publicinterestfundati on.conv----/vohra-committee-r eport-whistle-bl owing---
RHODES, R.AA.W.; WANNA, J. The Limit to Public Value, or Rescuing Responsible
Government from the Platonic Guardians. Australian Journal of Public Administration, Vol. 66,
n. 4,2007 pp. 406-421.

SAMARTUNGE, R.; WIJEWARDENA, N. The Changing Nature of Public Values in
Developing Countries. International Journal of Public Administration, Vol. 32, n. 3-4, 2009, pp.
313-327.




23 Revista Culturas Juridicas, Vol. 3, Nim. 6, 2016

SAXENA, N. C. Reducing Corruption through Policy Reforms. In: RAMESH, K. Arora, ed.,
Ethical Governance in Business and Government. Jaipur: Aalekh Publications, 2013.

SECOND ARC. 2nd Administrative Reforms Commission- 2005, 2009. Available At:
http://arc.gov.in/

SHAKYA; UMESH, R. Ethics in Nepalese Civil Services Sector: How does it Matter?
Administration and Management Review, Vol. 21, N. 2, August, 2009, pp. 88-98.

STOKER, G. Public Value Management: A New Narrative for Network Governance?. American
Review of Public Administration, Vol. 36, N. 01, 2006, pp. 41-57.

TALBOT, C. Public Vaue: The Next Big Thing in Public Management?. International Journal
of Public Administration, Vol. 32, n. 3-4, 2009, pp. 167-170.

TIWARI, MADHU, NIDHI. Governance Reforms in Political Transition: A case of Nepal's Civil
Service Reforms. Nepalese Journal of Public Policy and Governance, Vol. xxiv, No. 1, July,
2009. Avalable At http://mamw.ncf.org.np/upload/files/519 _en 1-madhu-nidhi-tiwari-

gover nance-refor m-in-political -transition-the-case-of-nepal s-civil-ser vice-r efor m. pdf

THE ECONOMICS TIMES. Share of Agriculture in GDP Witnesses Decline. New Delhi: The
Economic Times, 09 September, 2012.

UPRETY, C. Rg. Reinventing Productive Work Culture in Public Bureaucracy in Nepal. In:
R.D. Sharma (ed). Administrative Culture in India. Anamika Publication New Delhi, 2000.
Available

At:http://books.google.co.in/books?id=7nA6U7MclLUC& pg=PA103& source=gbs toc ré&cad=
4#v=onepage& q& f=false

WALKER, Chris. From New Public Management to Public Value: An Examination of how
Programmes of Voluntary Self-regulation Build Public Value and Contribute to Regulatory
Growth. Paper presented at the Third Biennial Conference of the Standing Group on Regulation
and Governance, June 17-20, 2010, University College, Dublin, Ireland.



