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Abstract
This research analyses the interaction of formal and informal institutional mechanisms in the public administration and its influence in shaping the administrative culture of the bureaucracy. Based on a case study of the Nepalese Public Administration (NPA) it explores on how the various consciously created formal institutional factors such as structure and organisation, legal frameworks, bureaucratic routines and operational procedures create incentives or constraints on the behaviour of the actors involved thereby reinforcing and sustaining the prevailing informal institutions or giving rise to new ones. The study also demonstrates that the dynamics of the interaction between these institutions are crucial in determining the relationships between the administrators, politicians and general public in relating with the administration. 
The study revealed that though various formal institutional factors are devised in accordance with the 'rational-legal model' of the Weberian bureaucracy in the case of the NPA; it is co-opted or overcome by the informal institutional factors that has its roots in the path dependence characteristics of the administration, socio-cultural norms and conventions, and also the impracticality and rigidity of the formal mechanisms. Informal institutional factors ranging from nepotism, favouritism, political affiliation, personal networks, to patronage, clientelism and bribery are seen prevalent in the NPA. Analysis of the interaction between these institutional factors helped to discover the nature of administrative culture of the NPA developed as a patron-client relation between bureaucrats and political masters; elitist relations with the general public; and authoritarian and process driven within the bureaucracy. Thus, through the institutional approach this research highlights the importance of studying institutions in public administration and opens up the avenue for future research in examining its affects. 
Relevance to Development Studies

Taking an 'institutional theory' approach and analyzing the interaction between various formal and informal institutional mechanisms and its dynamics in influencing the administrative culture of the public administration, this research attempts to provide better understanding of institutional role in shaping the perception, attitude and dealings of the people within the bureaucracy which is crucial in achieving developmental goals in any country. Moreover, providing the case of the public administration in Nepal- a typically developing country, it informs the policy makers, professionals and others about the dimensions to be considered in devising reform policies to make the public administration function better. 
Keywords

Formal and Informal Institutions, Bureaucracy, Public administration, Administrative culture.
Chapter 1
Introduction
1.1 Background
Having acquired educational background in the public administration, and started a professional career in the Nepalese Civil Service, I had a deep interest in widening my knowledge in the area of public policy and management. In pursuit of this objective as I was looking for some international institutes and sponsors, I had a feeling that since I was working under the Ministry of Health and Population it would be difficult for me to convince them regarding the relevancy of course in relation to my working organisation. Furthermore, as the ministry's job was also not contributing professionally I was desperate to get transfer to other government organisations which are more closely related with public policy affairs. However, on the one hand, since I had no close connection with the officials carrying out transfers in the Ministry of General Administration (MoGA) it was very much likely that I would not be transferred to the desired organisation and on the other hand there was high possibility of being posted to the districts outside of the capital. Therefore, fear of these two counter-productive possibilities was holding me back. Suddenly, then out of the blue, an under-secretary was posted from the MoGA to the section where I was working. After having worked together for a month we developed an intimate relationship and as he was fed up with the administration of the ministry he started seeking transfer from there too. He asked me whether I was also interested in getting transfer and then I expressed the whole matter frankly to him. He then said, 'Don't worry. I have known few friends (Afno Manche) at the MoGA and I also know that there are few posts being created in the Office of the Prime Minister and Council of Ministers (OPMCM) recently. So, before it is too late we should quickly materialise this opportunity.' Then, despite requirement of getting the consent from the Chief Secretary at the OPMCM and the MoGA, and many other pending applications of transfers, everything was possible in a day and lo! and behold! we were transferred to the OPMCM within a week. 

This incident along with many others that I have come to read, listen, observe and experience reinforced my feeling about the Nepalese public administration (NPA) that it is more driven by the informal mechanisms than the formal rules and regulations. Therefore, it was felt that any research that aims to understand the nature of administrative culture within the public administration must focus on the interplay between formal rules, regulations and the prevailing traditions, values and practices which are generally regarded as 'rules of the game' or the formal and informal institutions in general. Hence, by undertaking this research I have tried to explore the presence of various formal and informal institutional mechanisms influencing the perception, attitude and behaviour of the actors involved, and to analyse how their dynamics lead towards the shaping of particular administrative culture which contrasts with what is envisaged in an ideal situation. 

As an introductory chapter, in addition to a brief introduction of the study it highlights about the objective, research questions, ethical and methodological considerations involved in the research and the organisation of the research paper. 
Bureaucracy, as described by an administrative theorist Max Weber (1864-1920) while describing about the 'ideal type bureaucracy', is a more rational and efficient form of organisation within the structure of legal domination (Weber 1991). It is an agency in the sphere of the state that acts as an executive arm of the government responsible for implementing policies and programs, carrying out administrative functions, maintaining law and order, and delivering goods and services to the people. It is an indispensible permanent form of government which is generally referred to as public administration. Therefore, one of the important factors underpinning the success and failure of the government is the effective and efficient functioning of the public administration. 
Many aspects of the modern public administration or the organisation of the civil service inherits its attributes from Weberian 'ideal type rationale-legal bureaucratic model' which is defined as having five distinct characteristics as: political neutrality, hierarchical composition, specialised tasks and knowledge, formal communication and record management, and objective standards and impersonal rules that ensures organisational reliability and predictability (Weber 1922 in Keith 1985). This suggests that rules, regulations, norms, meritocracy and stability are paramount to the operation of government functions which are regarded as formal institutions. However, effectiveness of organizational performance also depends upon the behaviour of its people which in turn is shaped by their values, beliefs and prevailing social customs and practices collectively referred to as informal institutions; and the interaction of these two institutions shapes the culture of an organisation. Like any other organizations, public administration also operates within a particular administrative culture that directs and determines its functioning. Those characteristics or conventional way by which administration, politicians and citizens in a given country think, act and interact as they relate themselves to various facets of their administrative system has been described as administrative culture (Lee Han Been et al. 1970: 23). In the current era aspects as transparency, accountability, responsiveness to people, gender sensitiveness, result orientation, efficiency and effectiveness are regarded as fundamental characteristics of public administration all of which can be linked to the values of ‘good governance’ and ‘new public management’ (Manning 2001). 
As Dia (1996) quoted in de Wit (2008), “formal institutions are defined as the ‘modern’ institutions that have been constituted by law and common parlance- such as banks, ministries, municipalities, (foreign funded) factories etc., [...] informal institutions and relationships are evolved over time and are deeply rooted or embedded in local communities as well as in local culture.” 
Similarly, Helmke and Levitsky (2004: 727) states that, 

Informal institutions are socially shared rules, usually unwritten, that are created, communicated, and enforced outside of officially sanctioned channels. By contrast, formal institutions are rules and procedures that are created, communicated, and enforced through channels widely accepted as official. [...] Informal institutions have been considered to range of phenomena like, personal networks, clientelism, corruption, clans and mafias, civil society, traditional culture, and variety of legislative, judicial, and bureaucratic norms”. 
Since consideration of informal rules is also often critical to explaining institutional outcomes and informal structures shape the performance of formal institutions in important and often unexpected ways in all most all the sectors of governance including public administration (ibid.: 726), it is felt that analysing the NPA from this perspective would add to the better understanding of its functioning and administrative culture. 

In the context of NPA, Dhungel and Ghimire (2000) characterizes it as having (a) feudal structure, (b) patron-client relationship between administrators and citizens, (c) power- oriented behaviour, (d) secrecy, (e) buck passing, (f) risk avoidance, (g) recognition of corrupt behaviour, and (h) the absence of innovativeness. These traits existing in the NPA have been explained as pathologies of behavioural pattern of Nepalese public administrators (Bista 1991, Poudyal 1986, Subedi 2005). However, no attention has been given to understand how people within the bureaucracy perceive the various formal and informal institutions and how their dealings with the tensions those emerge from simultaneous existence of these institutions shape their behaviour and functioning of the administration as a whole. 
Furthermore, it may also be possible that these characteristic traits are outcome of the dynamics of formal and informal institutions within the NPA. Hence, it is seen that so far arguments have been made to explain deficiencies in the outcomes of the administration in terms of cultural traits, but on the other hand it appears to have roots of informal institutions that contradicts with formal institutions or may have elements of both. Therefore, this research is an attempt to explore how interaction between formal and informal institutions shapes the culture of public administration by looking at the NPA as a typical case of a developing country.
1.2 Research Objectives 
Modernisation of public administration in Nepal is intimately linked with the modernisation of the State that started in 1951 when the country entered to a pluralist political system. However, despite several commissions and reform initiatives NPA has been regarded as dominated by informal rules and traditional culture (Panday 1989). In this regard, national periodic plans have also realised this problem by stating NPA as being not only burdensome and expensive but also not transparent, prompt and people-oriented (NPC, 1998:738); and developing it as a responsible and effective institution has been a challenge yet (NPC, 2002). 
Therefore, from a broader perspective this research aims to contribute to the understanding of the role of formal and informal institutions and their dynamics in determining nature of administrative culture. From a narrow perspective, taking NPA as a case study, the specific objective of this research is to analyse the interplay between various formal and informal institutions in shaping perception, attitude and behaviour of the people that develops into a particular administrative culture. 

1.3 Research Questions

The main research question that informs to the broader objective of this research is: 'How does the interaction between various formal and informal institutions within the public administration lead towards shaping of particular administrative culture?' 
In order to answer the main question it is substantiated by the following sub-questions: 

i) 
What is the structure and organisation of Nepalese public administration and how it is operated and managed?
ii) 
How do people perceive Nepalese administration and what are the formal and informal institutional traits within it?
iii) How do people strategise to deal with the tensions that emerge from simultaneous existence of the formal and informal institutions?
iv) How does the presence of various institutions (formal and informal) within the bureaucracy shape the perception, attitude and behaviour of the people?

1.4 Ethical and Methodological considerations
As this research is concerned with investigating the social phenomenon- behaviour of the people in the public administration sphere, it has close connections with power gradients and has effects at a wider social level as well as on individual level, both to the researcher and the researched. A standard procedure of 'undertaking of confidentiality and informed consent' (Appendix I) has been sought throughout the process and participants were informed about the purpose and nature of the research as well as its possible implications to them. This process helped to win the trust of participants quickly. However, since the research has to analyse the question from the data collected through qualitative interviews; exploring the aspects that are often subtle, unwritten and at times against the prevailing formal codes of the administration demanded to take insiders identity to make participants more assured. Therefore, ethical considerations that have profound influence in the research were duly followed at every stage of the study as an evolving process from the research design, data gathering to the analysis and presentation of the results.
Furthermore, my position as a researcher on the issue and setting which is part and parcel of my professional life posed me with an 'ethical dilemma' of 'insiders-outsiders identity'. However, to tackle this situation I have tried to keep my subjectivity aside by being reflexive to understanding that I have as an insider and at the same time questioning on the views of what participants have said about themselves.

Since the research seeks to know about the cultural aspects of the government administration; more particularly with the perception and dealings shaped by the presence of formal and informal institutional traits, it draws on qualitative methodological design (O'Leary 2004). As it is built on the knowledge that I have gained being part of the public administration of Nepal and on the knowledge gained from other’s experiences, it is based on social constructivism epistemological stance and employs grounded analysis to come up with the findings of the research. Hence, data are mostly qualitative and descriptive. 
Primary data to explore the phenomena of formal and informal institutional traits as perceived by the people and their dealings with it has been collected through key informant interview and in-depth semi-structured interview with the various sitting and retired government officials at the ministry, department and the service delivery level. In addition to that, interviews were conducted with academia, professional expert and consultants involved with the public administration. Another source of primary data is the focus group interview conducted to know the perception among the service seekers and middle-man (agents), as well as non-participant observation was employed to understand the physical working environment and dealings in the offices (Appendix II). In conducting all these interviews indicative topics that captures the aspects of formal and informal institutions and administrative behaviour were outlined to assist as an interview guide (Mikkelson 2005) (Appendix III and IV). Secondary information was obtained from the government and non-governmental organisations, electronic medium, public libraries and research institutions. However, information from the primary source has been triangulated where possible with the quantitative as well as qualitative secondary data and observation to verify the descriptive claim. All the field work involving interviews and observations were carried out during the month of July, 2009. 

The selection of the participants is based on the purposive sampling with due consideration given to cover the representation of offices from the policy formulation level (Ministries) to implementation (Department) and the service delivery level (District offices). Most of the participants were handpicked on the basis of personal contact while few others were approached on the basis of snow-ball sampling just to ease the accessibility to the participants and to create an environment of trust so that they can express their opinions freely.  In total 19 interviews, each of them being more than two hours were conducted in Nepalese language and later on translated by the researcher in to English where necessary. Some of the interviews were tape-recorded while most of them were based on note taking since it was difficult to go against the wish of the participants. Analysis of the interview data followed the process of initial or descriptive and analytical coding methods (Lofland et al. 2006, Richards, L. 2005), and interpretation of the perception and meanings given by the actors to their interactions with the administration is based on grounded analysis (Blumer 1969, Lofland et al. 2006). 

1.5 Scope and Limitations of the Study

Since the study of social phenomena from the perspective of institutional analysis is recent developments and the boundary between the formal and informal institutions are fuzzy; the foremost limitations posed is to distinguish informal institutions from the formal ones within the broader administrative cultural arena. Furthermore, to make in-depth analysis of interplay between these institutions, it is confined to the dimensions of administrative culture which is ascertained as relationship between political leaders, bureaucrats and service seekers. Moreover, it does not delve upon the influence of external environmental factors and the administrative outcomes (Fig. 2.2) of the interactions between institutions. 

Also, as the time of field work coincided with the closing of the fiscal year and politically unrest situations, some difficulty was faced to make meetings with the participants. Nonetheless, as I was familiar with the participants this was easily overcome. Because of the time other constraints, data is mostly collected from central level organisation. Similarly, as the epistemological stance of the research is based on social constructivism researcher experience and reflexivity is influential in the interpretation of data analysis. However, this limitation has been tried to overcome through reflexivity and attempts to present the findings with readers having their agency to generalise it. 
1.6 Organisation of the paper

This Research Paper is organised into five chapters. Chapter Two provides the literature review on conceptual understanding of the institutional theory and draws an analytical framework for the research by identifying the aspects of formal and informal institutions in the public sector institutional context. The Third Chapter explores the presence of formal and informal institutional traits in NPA by discussing administrative organisation, structure and functional aspects of NPA from historical and organisational perspectives. Chapter Four presents the understanding of facets of formal and informal institutions in terms of 'how people within the bureaucracy perceive these traits and respond to the tensions that emerge from them?' The Fifth Chapter analyses the dynamics of formal and informal institutions in shaping perception, attitude and behaviour of the people and consequently leading towards particular administrative culture. Finally, in the Chapter Six discussion of the findings and summary on the role of institutions in determining administrative culture is presented.
Chapter 2
Conceptual Background and Analytical Framework 
2.1
Definitions and Conceptualisation
Before directly plunging into administrative culture, it is important to define some of the concepts undertaken by this study. Culture in terms of an organization is the basic assumptions and beliefs that are shared by members of an organization. According to Schien (1995) ‘Culture’ can be defined as, a pattern of basic assumption - invented, discovered and developed by a given group as it learns to cope with its problems of external adaptation and internal integration - that has worked well enough to be considered valid and therefore, to be taught to new members as the proper way to perceive, think and feel in relation to those problems. Therefore, this study recognizes culture as having two aspects: values and practices; the former describes what "should be" while the latter describes "what is" (Hofstede 1997).
2.1.1 Administrative culture
Administrative culture draws its roots from organization cultural theories. Organizational culture is defined as a shared set of norms and behavioral expectations characterizing a corporate identity (Grindle 1997: 482).  Thus organizational cultural theories emphasize interpersonal relationship within the organization. However, in the context of administration, culture is understood as a pattern of beliefs, attitudes and role understandings that prevail among members of the public service (Schroter and Rober, 1997:110). Therefore it is not only confined to interpersonal relationships within the organization but entails attitudes and behavior of all those relating with the administration- the political masters, bureaucrats and the citizens. As Wanki Paik has said, 'it is not only the consciousness structure, the value system and attitude of the administrative bureaucrats, but also the attitude of the people towards the administration' (1990: 186-187). 

Hence, for this study, administrative culture lies between the broadest view that includes relationship amongst politicians, bureaucrats and general public in relating themselves to the administration; and narrowest perspective of values, beliefs and attitudes among the members of the public service. 
2.1.2 Formal and Informal institutions
Similarly, 'institution' has been conceptualized differently under varying contexts by many scholars. According to Nobel laureate Douglas North, 'Institutions are "rules of the game in a society" or, more formally, are the humanly devised constraints that shape human interaction. In consequence they structure incentives in human exchange, whether political, social or economic' (1990: 3). They are regularized patterns of interaction that are known, practiced and regularly accepted by social actors who expect to continue interacting under the rules and norms formally or informally embodied in those patterns (O’Donnell 1994). It is also referred to practices and customs of government. According to Vivien Lowndes, it refers to social phenomena such as informal codes of behavior, written contracts, and even complex organizations (1996: 182). He further adds, since the term hints at evaluation of the above phenomena it should be viewed as having elements as: a) part of the broad social fabric, but also the medium through which day-to-day decisions and actions are taken; b) having formal and informal aspects; c) it has legitimacy and show stability over time.   
Formal institutional arrangements include written constitutions, laws, rules, administrative hierarchies, legislative and decision making procedures, budget mechanisms and bureau types that are consciously designed and clearly specified, whereas informal institutions are not consciously designed nor neatly specified and include routines, customs, traditions and conventions that are part of habitual action (North 1990: 83). 
Therefore, for the purpose of this research, 'institution' comprises of a set of formal and informal rules, behavioural norms and customs expressed explicitly or implicitly which structure social action and are shared within a particular organization or community. However, this research emphasizes on the dimensions of meaning, value and power relations that address the issue of why people act as they do and how are these rules created, reproduced and sustained overtime. 
2.1.3 Public administration and its functional aspects
Public administration is generally considered as an institutional arrangement of the public bureaucracy within the state which forms the basis of public decision making and implementation, and through which public services are delivered. The term 'Civil service' is also interchangeably used to denote public administration. The underlying objective of the public administration is to encourage more and more people to fulfil their responsibilities as citizens and for government to be especially sensitive to the voices of citizen through the design and implementation of public policy. As one of the main organs of the government it has a number of responsibilities and commitments to the public, to the laws, to the political masters, and to the legislature. Therefore, functions of public administration entails a wide range of activities: planning, organizing, directing, coordinating and controlling government operations among others. 
In delineating the scope of the public administration for this research, it assumes the characteristics of 'rational-legal bureaucratic organisation' defined by Max Weber (1968) as the ideal condition for the public sector organization to function effectively and efficiently. Therefore, the variables considered by this research to analyse the presence of formal and informal institutions and their interaction in shaping the perception, attitude and behaviour of the people are considered as: structure and organization of the NPA, personnel administration function from recruitment to retirement, incentive mechanisms, decision making, authority delegation and physical working conditions and environment. 
2.2
Analytical framework

Given the above conceptual background this section draws an analytical framework for the research based on the ‘new institutional theory’ by Clegg, S. (1990) and North, D. (1990) for the analysis of interactions between various formal and informal institutions and their dynamics shaping the administrative culture of the public administration.  
The ‘neo- institutional’ approach is considered useful framework for this study as it recognizes that the institutional structure of an organization creates a distinct pattern of constraints and incentives for state and societal actors which define and structure actor’s interests and channel their behaviour. Furthermore, the interaction of these behaviour and structure generates a particular administrative logic and process, or “style” (Howlett 2003: 471). Thus, in a bureaucratic organization like the public administration, administrative agents operate within a certain structural or institutional context that has great influence in shaping their behaviour. 
Similarly, from the neo-institutional approach the 'institution' encompasses not only formal organizations such as bureaucratic hierarchies and market-like exchange networks but also legal and cultural codes and rules that affect the calculations by individuals and groups of their optimal strategies and courses of action (Ostrom 1999 in Howlett 2003). Therefore, the concept of 'rules' is central to new institutional analysis: rules guide and constrain action by providing information on the probable future behavior of others and on the nature of sanctions for non-compliance. Such rules may be formal or informal and operate at many different levels (Ostrom 1986). 

Therefore, the public administration as a form of public bureaucracy functions within the institutional context set by formal rules encoded in the law and informal rules as customs and traditions; organizational structure reflected in the hierarchies and management functions; and the standard procedures of operations. Undertaking 'neo-institutional' approach for this research is useful in examining as how these contexts guide and limit the actions of the people which lead towards the outcome of particular behaviour. 

Even though the formal institutions may have been designed consciously it does not necessarily lead towards expected behaviour. This is particularly because these institutions do not operate in the vacuum; rather interacts with the pre-existing institutions, often informal, present in the wider historical, socio-cultural, and administrative field leading towards differing outcomes due to diverse interests among the actors. This relationship have been conceptualised by Helmke and Levitsky in to fourfold typology based on two dimensions as shown in the Fig 2.1 (2004: 728-30). The first is the distinction whether following informal rules produces convergent or divergent outcomes from that expected from a strict and exclusive adherence to formal rules. The second dimension is the extent to which formal rules and procedures are enforced and complied with in practice. 
Table 1
A typology of informal institutions

	Outcomes
	Effective formal institutions
	Ineffective formal institutions

	Convergent
	Complementary
	Substitutive

	Divergent
	Accommodating
	Competing


      Source: Helmke and Levitsky 2004: 728
Though this typology helps to distinguish the type of informal institutions that emerge in the interactions with formal institutions, it is only considered in analysing the dynamics of the formal-informal institutional relationships. 
Thus, in the context of NPA, the elements of formal institution are considered as legislations, bureaucratic codes and routines that provide basis for the structure and functioning of the administration, and the elements of informal institutions are taken as behavioural norms, customs and practices that prevail in the society. Interactions of these elements are also analysed from the perspective of evolutionary history of NPA so as to know whether the 'path dependency' characteristic has any influence on it. Nonetheless, this research does not cover issues of external institutional factors and focuses only on public sector institutional context. 

A broader concept of Corruption is employed to identify the nature of informal institutions that are against the established formal rules and norms. The definition of corruption ranges from the broad terms of 'misuse of power and authority' to 'moral decay' (Amundsen, Sissener and Soreide 2000). However, in simple terms it is described as “an act of bribery” or “the use of public power for private profits in a way that constitutes a breach of law or a deviation from the norms of society (Amundsen 2000)”. Therefore, for this research some of the concepts as bribery, nepotism, favouritism, clientelism, patronage and rent-seeking are undertaken to identify basic characteristics of corruption. 
For this paper 'Bribery' is assumed an informal institution where "a fixed sum, a certain percentage of a contract, or any other favors in money or kind, usually paid to a state official who can make contracts on behalf of the state or otherwise distribute benefits to companies or individuals, businessmen and clients" (Subedi 2005). 
'Patronage' is understood as the extra-legal relationship that helps to establish a link between public organisation and clients. 'It refers to informal, personal and face-to-face relationships between actors of unequal status and power that persist over time, and which involve the exchange of valued resources' and 'such relationships are marked by particularism, as opposed to universalism' which is crucial in determining the nature of administrative culture (de Wit 1996:49). Similarly, 'Clientelism' is understood as 'political patronage'. It is a practice where the public resources are dispensed or promised to do so by political power holders/seekers and their respective parties in exchange for votes and other forms of popular political support' (Ibid: 50). Rent-seeking is a profit-seeking activity where resources are used to achieve redistribution by economic agents that depress economic growth (Krueger 1974, Murphy et al. 1993 in Pelligrini 2009). In this case public resources are transferred through redistribution from the private sector to public officials. All these concepts are used to identify whether the relationships between political masters and administrators are of the type principal-agent or patron-client.
Another form of informal practice in which an authority holder exhibit special preference towards kinfolk and family members and secures substantial prerogatives and profit for certain families, clans or some social subgroups is called 'Nepotism'. Similarly, 'Favouritism' is a mechanism of power abuse implying a highly biased distribution of state resources, no matter how these resources have been accumulated. It is a tendency to favour anybody those who are supposed to be close and trusted; be it based on familial, ethnic and geographical- origin or a friend or just a particular group. These are seen in the form of Natabaad and Kripabaad' in the NPA.
Furthermore, the concept of 'institution' in this research is extended to link with the concept of 'culture' in the public administration context; which is also seen as overlapping to certain degree. Since, the administrative culture is defined as the pattern of beliefs, attitudes and role understandings among the actors; institutions in their subtle form of formal and informal rules and conventions define the cultural aspects which are manifested through the relationships of the actors in relating themselves with the administration. Thus, in this research, interaction of formal and informal institutions are analysed along the aspects of following relationships: 

a) Relationship between administrators and politicians,

b) Relationship between administrators and citizens,

c) Relationship amongst administrators.
In analyzing the aspects of these relationships as attributes of the administrative culture, dimensions as specified by the Hofstede in determining the organisation culture are considered; which are: (i) large versus small power distance, (b) individualism versus collectivism, (c) masculinity versus femininity, (d) strong versus weak uncertainty avoidance, and (e) process oriented versus result oriented (Hofstede, 1997; 1998).  These dimensions are taken to understand issues as: (a) whether the political masters act as representative of the people and treats public administrators as an 'Agent' and whether they in turn see the political masters as the 'Principal'; (b) whether public administrators discharge their duties and deliver services to the people on equal footings and on the basis of impersonal rules; and (c) whether the structure, work culture and attitude in the public administration exhibit unequal power distribution and distance among the administrators. This is then presented in the form of 'Principal-Agent' versus 'Patron-Client' relations between administrators and politicians; 'Egalitarian' versus 'Elitist' relation with the citizens; and 'Authoritarian' versus 'Participatory' among administrators and 'Process-driven' versus 'Result-orientation' work culture of the administration. All these are depicted in the analytical framework in the figure 2.2
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Source: Own Construction based on the Conceptual review and adaptation over Grindle's (1997) Dimensions of capacity framework.

Chapter 3
Public Administrative System in Nepal
Public administration has profound direction and control effect over all other administrative system as a main organ to assist government in maintaining law and order and effective implementation of policies, programs and decisions. Therefore, management of bureaucracy entails a wide range of issues that occupies various formal institutions deliberately created for its efficient functioning as well as informal mechanisms developed through human activity. As per the rational-legal bureaucracy of the Max Weber it has formal hierarchical structure, organisation by functional specialty, employment based on competence and qualifications, management by rules and impersonality of rules. Hence, this chapter aims at exploring the existence of the formal and informal institutions in the NPA from two different perspectives. Firstly, it analyses about the evolutionary history of NPA to date and secondly, it deals with major aspects related with its structure, functions and working procedures. Before going into it, a brief prelude is presented about Nepal's geographic, demographic and administrative division.

3.1
Overview of Nepal 

Nepal is a developing country located in the South Asian region, landlocked and bordered with the People’s Republic of China to the north and the Republic of India in rest of the sides. It stretches from 80º 4’ E to 88º 12’ E longitudes and 26º 22’ N to 30º 27’ N latitudes, and covers an area of 147,181 sq km. stretching 193 km north to south and 885 km east to west (Appendix V). Population of the country is around 27million with growth rate of 1.7 percent per annum. GDP growth rate is around 2.59 percent with per capita income of US$1060 in PPP terms and the literacy rate is around 61 percent (CBS 2009, WB 2009). Administratively, the country is divided into five development regions: Eastern, Central, Western, Mid-western and Far-western each covering three ecological zones namely the mountain, the hills and the plain extending from north to south border. The administrative structure is organised in three tiers: i) National or Central, ii) Regional, and iii) District Administration. Since, most of the services to the citizens are delivered by the public sector, number of employees working in the public sector is around 400,000 including 88 thousand in the Civil Service, 20 thousand in Public Enterprises, 97 thousand in Army Service, 72 thousand in Police Service, 10 thousand in Universities, 105 thousand in Teaching Service and 5 thousand in other Public Service government funded Committees and Boards (MoGA 2007).

3.2
Evolutionary history of Nepalese Public Administration 

The history of modern bureaucracy begins after the introduction of democratic polity in 1951. Even though the government administration was existent in its own typical form from the in historical trajectories, for the first time, the interim 'Government of Nepal Act' envisaged an independent commission for managing affairs related to public administration (Agrawal 1976: 152). Therefore, this section deliberates on the evolution of public administration in Nepal from the time of its unification (1814 AD) to highlight the legacy of the past in the subsequent generation of the NPA and try to examine the influence of 'path dependency' in the development of various formal and informal institutions to the present day administration.
3.2.1 Before Rana Regime (1814-46 AD)

Though, Nepal has its long ancient and medieval history, the modern history dates back from the second half of the 18th century when the King Prithivi Narayan Shah of Gorkha united many individually ruled Himalayan principalities into a single unified Nepal of the present form. From ever since the time of Monarchy until recently all the executive, legislative and judicial power resided on the King and the country was ruled from the palace with the help of courtiers called 'Bhardars' (Pfaff-Czarnecka 1997: 421). Courtiers, who were mostly military officials, were given the responsibility of administrative functions and tax collection, and received land as a salary which was known as 'Jagir'. Person who carried out those function were called 'Jagire' which is now common term in NPA and society. During this time only certain sections of the society, known as 'Thar Ghar', people from six families, were given the posts of nobility. Therefore, people from these families enjoyed the monopoly of the civil and military positions, which is the reason for dominance of people from particular caste and family in the public service of Nepal (Gurung 1997). 

3.2.2 Period of Rana Regime (1846-50 AD)

In 1846, Junga Bahadur Rana, a military leader, took over the power from the king and designated himself as the Prime Minister of the country. All the executive, legislative and judiciary powers were vested on the Rana Prime Minister. In 1854 a Civil Code called 'Muluki Ain' was promulgated which divided the country into 32 administrative districts where people from the ruling Rana family were appointed as 'Bada Hakims' (governors)- authority in charge of maintaining law and order, and revenue collection on behalf of the Prime Minister in respective districts. Various posts were created to employ members from one's family (Panday 1989: 322). The system of appointing high public official from family members instituted practice of kinship in NPA whose reminiscence can still be seen in some cases (Bista 1991). 

In the personnel administration, a system called 'Pajani' (annual screening of employees in the presence of Prime Minister and their tenure extended or terminated) and Jageda (keeping in reserve pool) helped to institutionalize the system of Chakari and Chaplusi (obsequious behaviour of pleasing boss). The Rana period that was characterized by rampant nepotism and inefficient administration and rural development suffered from the delegation of authority to local kings and landlords who acted as autonomous dictators” (Library of Congress, 2005: 3).This system is so much deep rooted in the NPA that even today it is practiced widely only its forms have changed (Poudyal 1989).

In addition to this, the Hindu polity – in which monarchy and religion have decisive role – was further enacted more rigidly during the Rana period (Lynn Bennet 2003 in Geiser 2005). By putting ethnic groups into the fold of Hindu based hierarchical caste system, the Code translated diversity into inequality (Hachhethu 2003). 
3.2.3 Post Rana-regime and Pre-Panchayat era (1951-59 AD)

Popular movement of 1951 overthrew the Rana family autocracy and the country entered into an open political environment. The interim Government of Nepal Act promulgated in March 1951 laid down the foundation stone for all the standard attributes of a modern democratic state that  included i) separation of the judiciary and the executive branches of the government, ii) recognition of the high court as the highest court of the land,  iii) an independent public service commission to oversee matters of public administration, iv) a budgetary system and scrutiny of financial records by the Comptroller and Auditor's general,  among others (Agrawal 1976: 152). However, the 'revolution of 1951' carried forward more from the past than it changed' (Goodall 1966, Rose and Landau 1977, Shah 1982 in Panday 1989). He states that anomalies were more apparent in the administrative processes, social values, institutions and rules and regulations than in political system. 

The reform commission (ARPC) headed by the then Prime-Minister Tanka Prasad Acharya, in 1956, followed an indigenous attempt to modernize and establish formal roots to the NPA. Dr. D.R. Panday (1989: 323) notes, the 'Civil Service Act 1956' and 'Regulation 1957', which was product of the ARPC heralded the beginning of career civil service, is something like a landmark in the history of NPA. Among others, adoption of  'Allocation of business rules', creation of an 'Organization and Management Office', classification of Civil Service into nine service groups, mandatory provision of PSC's recommendation for recruitment and promotions, adoption of detail procedure for screening civil servants, establishment of 'Institute of Public Administration' for providing training to civil servants, formation of 'District Reorganization Commission', and introduction of a model for Legislation (Joshi 1973: 20-1, Panday 1989: 324) can be seen as introduction of major formal instruments and institutions in the growth of NPA.  

However, on December 15th 1960 this process of reform came to halt due to dismissal of democratically elected government that had assumed power eighteen months before; political parties were banned and parliamentary form of government was changed to 'Panchayat System'
. 

3.2.4 Period of 'Panchayat' polity (1960-90 AD)

The partyless Panchayat system got formalized with the promulgation of new constitution in 1962 establishing a new political structure to consolidate direct rule. The three decades of monocratic Panchayat rule is crucial in the history of NPA because the changes in the political structure caused the redirection of the objectives and values of administration. 

Though, the PSC was in the subsequent Constitution since 1962, its role started eroding as more and more civil servants were recruited solely on the basis of loyalty towards the King and his regime (Khanal 2007). Hundreds of official in all categories including the top-level were dismissed and army officials were brought to fill in some key posts. Many government offices were established outside of capital to serve the dual objective of gaining credibility and channelling resources in support of its political base (Panday 1989: 325). 
Though many of the reforms were given momentum during the Panchayat System it was primarily motivated by political interest. Government was unable to reduce the size of bureaucracy; instead the number of ministries increased on both the occasion which is still a common fate of the NPA. Palace Secretariat was strengthened, formal institutions as PSC, O&M and the likes were ignored and subverted to erect new structures to fill in with the loyalists and co-opting potential dissidents through offices and perks. The size of the bureaucracy almost quadrupled during this period to reach more than 90,000 (Panday 1989: 321). All these formal institutional attempts furthermore reinforced the informal institutions in the NPA.

These changes reveal that though formal institutional mechanisms were established it was solely led with the political objective and helped the informal institutions like Afno Manche
 (people from kith and kin, inner-circle), favouritism, nepotism and sycophancy dominate the administrative arena. 
3.2.5 Democratic era (1990-2003 AD)

People’s movement of 1990 restored democratic political system and the Panchayat System was dissolved. After the change of the three decade long autocratic despotic regime, it was realized that a number of profound changes were necessary in the NPA to redesign and reorient it in accordance with democratic norms and values. A High-Level Administrative Reform Commission chaired by the then Prime Minister Girija Prasad Koirala, in 1991 emphasized on small and smart government through deregulation, decentralization and privatization. The Commission covering wide area of public sector reform presented 116 major recommendations (ARC 1992).
However, during this period country experienced high political instability in which twelve governments were formed in thirteen years and all the major political parties were able to lead the government once
. Each government tried to pull the civil servants into their camp and brought new agendas of reform while ignoring agendas of the previous government. These frequent changes in the government politicized the administration heavily and nepotism, favouritism, political alliances, patronage, clientelism and corruption was the order of the day. On the other side, aggravating to the problem was decision by the Communist Party of Nepal (Maoists) to wage an armed revolt against the State in February 1996, which lasted for a decade. They then demanded the abolition of the constitutional monarchy and replacement of the existing parliamentary system with one party communist rule (Sharma 2006: 1245). This caused enormous amount of life-threatening situations amongst public officials as the government offices were being made the target of attack. So, most of the employees wanted to stay in the urban cities or in the capital. This also caused the increase in the nepotism and favouritism as people had to please the concerned officials for transfers and postings. 
Nonetheless, since 2001, reform process in itself has been institutionalized in NPA as a dynamic continuous process of change under the title 'Governance Reform Programme (GRP), initially introduced for the period of five years under the assistance of the ADB. The vision envisaged by the GRP is to “establish a civil service that is result oriented, people oriented and gender responsive, and such a civil service will contribute to higher economic growth and poverty reduction” (ADB 2001: 18).  

3.2.6 Period of direct rule by the Monarchy (2003-05 AD)

Following the legacy of his father, the then King Gyanendra first suspended the elected government in September 2003 and in February 2005 dismissed entire government and assumed full executive powers, declaring a "state of emergency" to quash the Maoist movement which could last only until April 2006. In the absence of parliament, the power of the Palace was strengthened once again. Civil service Act was amended by promulgating ordinance, major screening was carried out and large numbers of transfers, appointments, promotions at central and local level were made. NPA could not remain free from political interference and in due course some were co-opted while others relied on informal mechanisms such as seeking nearness to the Palace, personal networks, sycophancy and even bribery to get promoted to higher positions. The then Chief Secretary himself expressed to the mass meeting of the public officials organized to mark the 'Civil Service Day' that he was appointed at the grace of the King. Thus, even during the short span of time NPA experienced myriad influences from politics that further reinforced informal mechanisms. 
3.2.7 Democratic Republic era (2006 to present)

The popular movement of April 2006 held-back the king from the power and consequently parliament was reinstated. A Comprehensive Peace accord was signed in November 2006 with the warring Maoists leading to an interim Constitution and then on 29th May 2009 the elected Constituent Assembly declared country a secular, federal, democratic republic (Ghimire 2008), and is now in the process of writing new Constitution. Following the changes in the political regime, it has been realized that all round changes are necessary to redesign and reorient the public administration according to the new political system and aspirations of the people. Since the reform process has been institutionalized since 2001 through the introduction of GRP, efforts are being made in line with its spirit and new political scenario. 
3.3
Organization and Management of Nepalese Public Administration
As laid out in the preceding section, history of modern bureaucratization process started only after the restoration of democratic polity in 1951. The legal framework to public administration was firstly given by the enactment of the Civil Service Act and Civil Service Regulations in 1956 following the path of fundamental assumptions of the Max Weber's rational-legal (for detail see Weber's Essay in sociology) bureaucratic norms. Based on the above discussion, this section deals with the administrative organization and structure of NPA, various aspects related with its operation and management, and procedures for its functioning. 

3.3.1 Organization and Structure of Nepalese Public Administration
The public sector in Nepal basically comprises of three sub-sectors: the central government, local and municipal authorities, and state-owned enterprises. This section details the administrative organization of the central government which is commonly referred to as Civil Service of Nepal (CSN) and its structure. The central government is composed of 27 ministries including Office of the Prime minister and Council of Ministers, 50 departments, 9 constitutional bodies, 108 development boards, and 46 state-owned enterprises, 5 regional administration offices, 75 district level offices of major developmental ministries (GoN 2009). At the local level there are 75 district development committees, 58 municipalities and 3915 village development committees (MLD 2009). Nearly four hundred thousand people are employed under public sector in Nepal (MoGA 2007). However, the government has been advised to reduce the expanding size of the public administration as recommended by various administrative reform commission as well as donor agencies. 
Structure of the Civil Service and Fundamental Guiding Principles

Since the foundation of modern bureaucracy laid down in 1951, every constitution promulgated then after has recognized formal mechanisms for carrying out administration of the country. According to the Interim Constitution of Nepal, 2007 and prevailing legislations, the institutional arrangement for the organization, operation and management of the public administration in Nepal involves: a) The Public Service Commission (PSC), which is the constitutional body to carryout task of selection, recruitment, promotion, matters related to disciplinary control and providing consultation to the government on various matters of civil personnel administration; b) The Ministry of General Administration which functions as a Central Personnel Agency (CPA) overseeing the matters of personnel and human resource management, and c) line Ministries those which are vested with the authority to administer services that are regulated under separate Act, such as MoHP for Nepal Health Services and Parliament Secretariat for Nepal Parliamentary services. Thus, these formal institutional arrangements provide basis for employment based on competency and qualifications, and management by formal rules and regulations. 

The CSN is governed by the Civil Service Act 1993 and Civil Service Regulation 1994, which has designated ten different professional/ occupational services and fifty-one groups and forty-one sub-groups within these services. On the basis of the structure of positions in the hierarchy, CSN is again divided into two classes: gazetted class and non-gazetted class.  Both of these classes are further divided into different levels. ; gazetted class into four levels and non-gazetted class into five levels and a class-less for staffs as peons, cleaning staffs and so on. These meet the characteristics of specialisation of tasks and organisation by functional speciality of modern ideal bureaucracy.
After the changes in the political system of the country recently a comprehensive 'Vision paper of Civil Service of Nepal 2007' along with ten years business plan has been recently endorsed by the government which upholds 'Clean, neutral and professional Civil Service constantly dedicated in the service of citizens' as its vision and 'Committed, dynamic and responsible Civil Service for qualitative and effective service' as its mission (OPMCM 2009). 
Therefore, existence of various legal frameworks and guiding documents points to the fact that NPA is rooted on strong normative roots of modern 'rational-legal bureaucracy'. Robust institutional mechanisms both in terms of organizational structure and rules and regulations has emphasized hierarchical structure, division of responsibility and tasks as one of the formal norms.
3.3.2 Operation and Management of Nepalese Public Administration

This section delves upon the operational and procedural aspects of NPA in order to examine some of the formal institutional mechanisms in place for its effective and efficient functioning. Various human resource management functions from recruitment to retirement, incentive mechanisms and working procedures of the administration are discussed here. 

Recruitment and Transfers

As specified in the Constitution the task of selection and recruitment is strictly carried out by the PSC as per the 'Public Service Commission (Procedure) Act, 1992' using one or more methods of selection as; a) Open competitive written examination, b) Open competitive practical examination, c) Selection, d) Interview and, e) any other methods adopted by the Commission (PSC 2009). There are different requirements specified regarding educational qualifications and age limits for various levels and services. For instance, to be eligible to appear for the selection process at Class III officer level, one has to have university graduate degree and should not be older than 35 years of age for male and 40 years of age for female candidates. 
Regarding transfer of employees, there are two types of transfers; one within the agencies under one ministry and the other inter-ministry transfer. To make all these transfers consistent and fair, strict provisions have been laid down. For instance, except in special conditions, one can be transferred only after completing two years of tenure in specified geographical region and no transfers can be made without approval of MoGA. Therefore, the selection and appointments of the personnel to the public service can be said to be based on meritocracy and under strict rules and regulations. 
Promotion 

According to the present CSA and Regulation there are three ways an employee gets promotion. One is through 'free or internal- competitive examination' after fulfilling minimum required years of service period, second is through 'working-capacity evaluation system' and third is a 'performance and experience based evaluation special promotion system'. This system of promotion is applicable for all the employees up to Gazetted Class I officials. Besides, promotion to the Secretary Level and appointment of the Chief Secretary is done by the government. The Chief Secretary is appointed from among the Secretaries giving consideration to their seniority and competency, while Secretaries are appointed on the same criteria as applied to the Chief Secretary but from the list recommended by promotion committee, which recommends triple the number of vacant position based on the merit of score achieved in their performance evaluation. 
Incentive mechanisms (Reward and Punishment)

There are various tangible and intangible incentive mechanisms specified in the Act and regulations. Among the tangible incentives, besides salary and allowances, there is an extra one month salary at the time of their respective major festival; medical allowance equivalent of 12, 18, and 21 months' salary over the whole service period for gazette, non-gazetted and other employees respectively; child-care allowance of five thousand rupees for two children, and a local (remote) allowance for those working in the remotest districts. In addition to this, all employees get ten percent of extra payments as provident fund and a life insurance of one hundred thousand insured amounts. 
Beside these, there are few non-tangible incentives in the forms of leaves, opportunity for nomination in education and training programmes, and recognition as a 'Best Civil Service Employee'. Recently, government has encouraged in establishing 'PIF' in the initiation of the ministry to reward best performing employee within the jurisdiction of that ministry. 
There is strict provision of departmental disciplinary action (punishment) in the NCS under two categories: i) General disciplinary action and, ii) Special punishment if one does not discharge one's duties and responsibilities satisfactorily according to prescribed rules and regulations or acts in an indisciplined way, or receives two warning letters in a year. 

Discipline and Ethical Behaviour

There is a special section in the CSA and Regulation dedicated to the desired discipline and ethical conduct from the civil service employees. Recently, a separate 'Regulation of Code of Conduct for Civil Servants' has been promulgated in 2008 (OPMCM 2009). Overall, in these documents provision for the punctuality and regularity in service; respect and obedience to superior, subordinates and clients; moral and ethical behaviors sought from the civil servants are laid down. It explicitly refrains indulging in any political activities or restricts from conducting any commercial or business activities; and accepting any kinds of gifts, donations or loans from others without prior approval from the government. Regarding ethical behaviour in respect to service delivery, it is stated that employees are responsible for providing clear information to the client regarding necessary documents, process and time required for the service. However, there is huge dissatisfaction among the service seekers regarding the behaviour and conduct of the public officials. 

3.3.3 Working procedures in Nepalese Public Administration

This section discusses some of the major aspects concerning working procedures of NPA to provide basis for analysis of how formal and informal mechanisms plays role in shaping its work culture. 

Decision making 

One of the important aspects that characterize the nature of administration is decision making process. Decision making process in NPA is similar in all the ministries and government agencies irrespective of their nature and gravity of importance and urgency. Despite the formal instrument in the form of 'Directive for simplifying government decision making process 2008' (OPMCM 2009) decision making is lengthy and cumbersome in practice. It is hierarchical, process driven and time consuming based on 'Tippani' (a kind of Memo) system, where generally the lowest gazetted officer (Class III) is asked to initiate the process upon the verbal or written direction from the superior. There is another decision making that takes place at the Cabinet level on the matters especially to be decided by it. These matters are laid down in the 'Operation of the business rules of the Government' which is kept secret. Here also the process followed is essentially similar to that of Tippani except that the issue is brought in a specified format called 'Prastab' (Proposal) by the concerned minister.
Authority delegation

Though there is a explicit provision for delegating authority in the 'Directive for simplifying government decision making process 2008' (OPMCM 2009) it is very neglected part in NPA. Since, the authority required for discharging particular duties is not clearly specified; delegation of authority relies at the mercy of the head of the office. If there is any delegation then it is based on personal likes or to avoid risks. On the one hand it has encouraged the sycophantic behavior among the subordinates who wants to please the boss and acquire certain authority to exercise for personal gains; while on the other, subordinates do not want to go against the will of the boss creating an informal culture of 'superior is always right'. Moreover, lack of leadership competencies, division of employees along political lines, tendency of employees to succumb to external pressures and temptations has contributed to the lack of trust between superior and subordinates. 

Service delivery mechanism

One of the most important aspects of the bureaucracy is service delivery. Every time a new government is formed different directives for effective public service delivery is issued. Several formal mechanisms as 'Good Governance Act 2008' and 'Regulation 2009', 'Directive for Service Campaign 2008', 'Directive for Service Centre 2008' (ibid.) ' has been adopted. All these instruments have ensured mechanisms for transparency, responsibility and accountability through implementation of 'Standard operating procedures', 'Citizen charter', 'First-in-First-Out' delivery approach, right to information, provision of public relation officer and nodal officer for grievance management and such. But, in most of the cases, citizen charters hung outside of the organization would be either in a dilapidated condition or does not provide necessary information. If someone wants to get more information regarding the process or services one has to rely on reception desk which either do not have enough information or are staffed with demotivated personnel. 
Physical working conditions and incentives
The working condition of an organization largely affects the effective and efficient performance by its employees. Most of the Nepalese government organizations lack minimum required resources aggravated by inequitable allocation. Those ministry which has minister of influential political figure and those with large number of donor agencies can enjoy bountiful of resources, while those which are devoid of these has to suffer. There are plenty of examples and instance of it. For example, even within the complex of Central Secretariat of the GoN (Singadurbar) there are some ministries like MoWCSW, MoL where employees work under dripping roof and rooms filled with waters during rainy seasons. Lack of safe and adequate space to store the records is common feature. Similarly, recently as the MoEST was separated into MoE and MoST, both the ministries are in the same building and the rooms are allocated in such a way that even the office of the minister of one ministry is located on the other, and divisions and sections of both ministries are all mixed creating chaotic conditions for employees as well as customers. 

Due to lack of equitable resource distribution among employees whoever gets the responsibility to hold the resources will use it for personal purpose and employees want to get posted in resourceful ministries as well.  Similarly, physical layout in the case of frontline service delivery offices is also customer unfriendly. Moreover, there are fewer incentives for employees working in these offices. In the absence of which employees are motivated to work on the basis of fringe benefits received from customers and customers take it as natural since they want the prompt service. 
Therefore, the above discussion illustrates that the foundation and the organization, operation and management of NPA is based on formal institutional mechanisms in the form of formal structures, legal frameworks, various working procedures and processes. However, the frequent changes in the political system and their attempt to consolidate power has weakened the enforcement of formal institutional mechanisms and paved a way for informal mechanisms to get things done. The agencies like PSC and the MoGA has been constantly bypassed regarding personnel functions and its annual report pointing out the transgressions are not seriously taken. Though there are explicitly designed formal institutional mechanisms, actual applications of these arrangements are mediated by informal mechanisms as nepotism, favouritism, sycophantic behaviour and various other forms of corruption discussed in the next chapter. 

Chapter 4
Interaction of Formal and Informal Institutions in Nepalese Public Administration 
As one of the core chapters of this Paper, building on the previous chapter and based on the field data and documentary analysis, here, how informal institutional mechanisms operate within the formal mechanisms and how they lead to different outcomes are analysed. As new institutionalism in organisation theory considers that institutions arise out of human activity (DiMaggio and Powell 1991: 8) and since administrative culture is taken as relationships amongst actors in relating themselves with the administration (Wanki Paik 1990); interactions of formal and informal institutions are traced along the relationship between administrators and politicians, citizens and amongst administrators themselves.  
4.1
Relationship between administrators and political masters

The relationship between public administrators (bureaucrats) and political masters (executive head of the government administration) is one of the important characteristic that shapes the culture in any public organisation. Bureaucracy derives legitimacy and formal apparatuses through legislative act of political system whereas political system acquires legitimacy through its act of governance. However, bureaucracy is expected to support political leadership irrespective of the political philosophy of the government. Thus, structure and performance of the bureaucracy is affected by the political regime and survivability of regime is dependent on the performance of bureaucracy' (Riggs, 1994). 

Public administrators have two major responsibilities in relation to political leadership in discharging their duties; i) to provide policy advice to ministers on public issues and ii) to support ministers in translating policy decisions into action and bringing policy proposals to achieve government’s objectives. Similarly, political leaders are responsible for providing policy direction and ensure availability of resources for implementing policy and programmes. Nevertheless, this relationship depends upon interplay between institutional factors as discussed below.
Political Neutrality versus Political Affiliation

Weber's (1922: 50-5) theorization of rational, efficient and achievement oriented bureaucracy was based on political neutrality and impersonal rules as one of the fundamental characteristics. Bureaucrat is one who is appointed by the superior authority and considers his office as a career, whereas political masters are elected by the governed and are responsible to the people. Therefore, bureaucrats are expected to act impartially and show loyalty towards political direction. However, in the case of NPA, though ample legal frameworks and formal structures are in place to ensure political neutrality they are overshadowed and co-opted by the informal institutions. 

In the case of Nepal, since the political system has been marred by frequent coup d'état and changes in the government, political leaders pursue their positions as an opportunity to exploit public resources, expand their political base and amass wealth through narrow personal and partisan interest. Public administrators are also affiliated with different political camps (Khanal 2000: 1-18). A top-executive in an interview said:
… political intervention is a routine affair in the administration. Ministers have acquired so much power that extensive reshuffles are done each time the cabinet is changed. So, bureaucrats affiliate themselves to some political parties to remain in a "safe-side". Except for few exceptions most Secretaries and bureaucrats do what the political bosses want them to do. They are just a "rubber stamp", simply obeying their orders. 
To support to the above opinion recently even during the time of direct rule by the King from September 2003 to April 2006 four Secretaries were sent to reserve pool, major reshuffles and appointments were made. Within the period of one year after the new government was formed in August 2008 there have been four reshuffles of the Secretaries. 
Similarly, when I was in the field the GoN appointed the Chief Secretary 24 Joint-secretaries were promoted to the Secretary. All the respondents cited it as an example of political affiliation at its tip. One daily newspaper (Kantipur 3 August 2009) wrote:

Secretary Umesh Mainali, was the senior most Secretary, and both Mainali and Joshi [who had also quit his post] were the contender for the top bureaucratic position. Mainali alleged that he was victimised for being a democrat. Mainali is said to be close to Nepali Congress and the NC president Girija Prasad Koirala had reportedly recommended him as the Chief Secretary, but the government of the day was led by United Marxist Leninist.

 During the interview it was found that same kind of feeling persists among the administrators at lower hierarchies as well. In their opinion, political nearness plays determining role in postings, transfers, promotions and without political blessings appointment to higher posts is almost impossible now. 

All these events and expression indicates the prevailing mentality among Nepalese bureaucrats is to please political masters and depend upon for continuation of office. Though clear provisions have been laid down in Acts, rules and regulations, the notion of political neutrality is confined to papers only. Most administrators do not resist political pressure. In fact they become part of the pressure. The impression it has reinforced among the public officials is that competency and fairness does not matter in career progression. What matters is affiliation to political outfits and Chakari and Chaplusi. 
The influence and belief on the political affiliation has grown considerably due to number of factors. One of the reasons behind it is non-enforcement of the formal institutional mechanisms leading towards impunity and unbridled authority vested on the political masters. Only when they delegate to the administrator they are acquire it. So, functional power of administrators is in the hand of politicians. Other factors leading towards institutionalisation of political affiliation is due to political volatility, discriminatory and ad-hock reward and punishment system based on subjective discretion and unequal distribution of resources among ministries has encouraged the public officials including the Secretaries to aspire for those ministries where they can enjoy more resources. This instigates political activeness in the bureaucrats in search of right person to be picked up. 

Therefore, though formal mechanisms have been founded on political neutrality of legal-rationale base the way it operates is through informal mechanisms of political affiliation. It has emerged into an institutional form through the exploitative use of formal mechanisms out of elite-level strategic interaction (Helmke and Levitsky 2004: 731). Politicians find it as a source to materialise their partisan and personal interest while bureaucrats employ to advance in their career or remain in resourceful position. It has been developed as shared expectations among politicians as well as bureaucrats. Anyone who disregards it has to be ready to face sanction of one form or the other (Brinks 2003: 1-19), or at least be marginalised from opportunities and benefits. 
Mutual trust and Cooperation

Relationship between political leadership and administrator is indispensible and interdependent. It is the source for political responsiveness. It is the trust and cooperation between them that creates conducive working environment which manifests as collective action, partnerships, team-building and high motivation and morale in the employees.  For institutionalists, de jure laws (state-sponsored) and de facto (informal) rules do not exist in isolation from one another. Instead the formally constituted national [...] rules are understood to merge with informal and local systems to create the actual "operational" rules of use (Ostrom 1990 in Robbins 2000: 427). But, in moving from de jure to de facto institutions, there is a simultaneous move from coercion as the mode of power that cements relations, to "legitimate convention", cooperation and trust (Weber 1978: 33-34 in Robbins 2000: 427).

In the case of NPA, this relationship is seen as ambivalent. If the interests of the two counterparts converge or if they can reciprocate each other in their personal interests then they cooperate and coalesce, but if there is conflict of interests and undue pressure is mounted on administrator then coalitions breaks.  Though, aadministrators show political sensitivity to leaders and share their political views they consider necessary to disregard political considerations to act impartially in administrative decision makings. An incident narrated by a DFID policy advisor exposes it.
Once a local young man working in one of the project in hilly district, Sankhuwasabha wanted to join to our organization 'The Mountain Institute' (a regional INGO). He had very good political connections. After having failed in his attempt through many channels he finally employed local MP to refer to the sitting Minister. Then, one day I received a call from the DG stating that I should employ that person since it is a standing order from the Minister. Before I could say something he abruptly put the phone down. Later, when I met him he apologized by saying that he was forced to make a call in front of the Minister. So, it was deliberately done to respect the Minister's word; whether that person gets employed or not does not matter.
Therefore, administrators mostly try to handle the political pressure by showing trust and cooperation towards political leaders at least on the basis of conventional reciprocity. The exchange of mutual trust and cooperation takes place through informal channels than formal mechanisms. 
Rule inconsistency
One of the characteristics of modern bureaucracy is reliability and predictability of its rules and regulations. It is this characteristic that makes employees dedicated to their work with expectations of predictable returns and restricts them from indulging in informal mechanism. In the case of NPA, regulations are constantly changed to bring particular person to a particular post and on the pressures of employees' Unions. 
One evident example of this rule inconsistency is that though there is explicit provision of transfers recently as the new government was formed it declared some changes in the transfer policy through ministerial directive citing the pressures from employees. Highlighting to this case a leading newspaper wrote a case of adjoined district to the Capital valley, Sindupalchowk, where more than twenty newly appointed VDC secretaries have received transfer and deputed without being attended to their first office (Kantipur 8 August 2009). An Under-secretary from MoGA says it was just because that the previous government had transferred many employees in their period now the new government wants to bring back their supportive employees to the important positions. This has instituted practices of nepotism and favouritism and Chaakari-Chaaplushi in the administration because employees believe that anything can be done if minister wishes to do so. Here too, both the public officials and politicians use the formal mechanisms to facilitate their respective interest producing competing informal institutions with divergent outcomes. 
4.2
Relationship between Administrators and Citizens 

As the mechanisms to serve the interests of the people through effective, efficient and fair delivery of goods and services, it has enduring relationship with the society. Many formal institutional mechanisms in the form of legal, procedural and structural frameworks are established so that it acts in the spirit of universal norms and practices. Hence, people expect public administration to be socially responsive, fair in its dealings and people oriented. 

In this section how informal mechanism interacts with formal mechanisms and merges to create the actual "operational" rules (Ostrom 1990 in Robbins 2000: 427) is dealt. 
Nepotism and Favouritism  

Nepotism and favouritism are the two ubiquitous informal mechanisms which people uses in their interaction with the NPA. In almost all of the interviews respondents asserted that although it may not necessarily be a difficult task or something that contradicts with formal rules and regulations, the first thing that comes into the mind of Nepalese people while seeking service from public administration is to find if there is any known person or not in the administration. If there isn't then they think of nearest kith and kin or friends circle that can refer them to the concerned official. 
An academician, expert in culture and history affirms to the fact that the two Nepalese cultural practices known as 'Natabad –Kripabad' – forms of nepotism and favouritism are so ingrained in society that they are not treated as illegitimate rather they are considered as obligations towards family and friends as guided by socio-cultural values and norms. Most of the people rely on these informal institutions in their everyday encounter with administration which are not treated as corruption but privileges. These informal institutions operate through mechanisms called 'Source-Force'
 (Kondos 1987, Sissener 2001). This is revealed through a simple incident narrated by a GTZ consultant for the government ministry. 
Once I had to go to the Transport Management Office to renew my license. Upon reaching there I found that just for the submission of a renewal form and payment of the tax there was a long queue which could take my whole day standing there. So, immediately I thought of someone whom I had known from the ministry and asked him for favour. The person referred to his friend in the transport office to assist in my job. I then called the person and within a few minutes time I was able to finish application as well as was offered a cup of tea and asked to come after three days to collect the license. In this way nepotism lubricates to get things done. 

This situation indicates that things seemed to work through formal channels but there is always informal rules working in sub-stratum. It is only the matter of whose Source-Force is powerful than whom. When I asked clients about their feelings towards public offices, then they referred to it as 'Samasya Ghar' (House full of problem). People have the feeling that 'if one does not know any person then it is going to be full of problems. Getting service from the public offices takes away lots of time, money and effort. Also the various requirements, paper works, layouts in the office make a simple task as huge. When you are done with the task you feel like you have won some war.'  This shows people have very entrenched feeling that without personal connection and kinship relation, to get a service from any public organisation is very cumbersome and harassing if not impossible. Therefore, Natabad-Kripabad is deeply entrenched in Nepalese society which also dominates the public administration arena.
Patronage, Middle-man and Clientelism
As Nepalese society is highly-marked by division in caste, ethnicity, religion and class, there is dominance of particularistic norms in every walk of life. Moreover, the low level of provisions of basic services to the people, unequal distribution of limited resources compounded by low level of economic status, education and awareness especially among the rural people has caused the accessibility to public resources a huge problem. Therefore, as discussed in the previous section informal institutions like nepotism and favouritism among others have significant importance in overcoming accessibility problem. But, often the people with low socio-economic status and origin of minority ethnicity or indigenous group, who rarely have personal connection in public organisations, have to rely on informal mechanisms like patronage, middle-man and clientelism. Hence, one way to get access to these scarce resources is through the local level affluent people or elites, local political leaders, leader of own ethnicity, caste or religion,  and even public officials from the same community institutionalising patronage system in the NPA. 
An experience shared by an Under-secretary illustrates this activity.
As a CDO in the districts we have to issue many vital documents that bear lifetime implications such as Citizenship, Passports, Death certificate, Identity stating indigeniety, ethnicity and many more. Our legal regulations are such that if you make a mistake and if someone fake gets these then we are punished. Hence, in the districts there are people like politicians, elites, leaders or social worker, they act as medium to be as referent for them. These people who act as referent receive privileges from us in some occasions and they also receive financial or material benefits from the service seeker. In fact, they work as full-time personnel as mediator and there are many things like special credit schemes, farmer subsidies, seed or cattle distribution, consumer group formation etc. where they mediate between client and us. 
Similarly, there is another institutional mechanism which people employ to get their work done from administration; through broker or middle-man. Mostly, they are confined to specific location or sector and do not have enduring relations with the clients but are permanent channel to get things done. This was seen during my observation to some of the busy public service delivery offices like District administration office, Office of Land Revenue and Management, Transport Management Office, Municipality Office; and a description from a cliental-agent who was working in the District Land Revenue and Management Office for six-years now exemplifies it.  
People are referred to us by previous clients or when they come to the office premise they get information about us. When the clients come with their matter we set certain amount based on the complexity of the case; volume of transaction; documentary requirements; and estimated time and effort needed to get the job done. Then, we take that case to the administrator. They would look at the case and try to finish as quickly as possible. Finally, we handover to the client and get our remuneration from which we set aside certain percentage and give it to the public officials. 

Clientelism is also seen to exist in the NPA which takes place in coordination with political leaders. In one of the interview a retired Joint-secretary said: 

After the democracy, in around 1995 government brought a scheme of 'Fair Price Shop' in every ward of the Municipality and VDC. Since various concessions, loans and subsidies such as supply of goods in relatively lower price than the market, license to sell kerosene, free telephone service and so on were to be provided by the government, many people were attracted and consequently many applications were lodged. As I was involved in the process in the valley (capital) I can guarantee that most of the licenses were distributed to the party cadres and supporters of the ruling political party despite many strong local applicants present. 
Such clientelistic practice takes many different forms. Many media have regularly reported about the financial assistance in thousands and millions distributed from the 'Prime Minister Assistance Fund' among the people from the constituencies of Ministers and MPs, people considered as political mileage, also including Ministers and top-level leaders themselves. Similar is the case in the Ministry of Health and Population where people having affiliation to political leaders and electorate constituency are distributed money. 
Therefore, from the above discussion it is evident that depending upon the actors involved, nature of public resources and accessibility constraints; patronage, middle-man and clietelism persist as an extra-legal institutional mechanism in NPA.
Bribery

Bribery commonly called Ghush in Nepali is mostly practiced to procure illegal or dishonest action in favor of the giver. However, this takes place mainly in two forms: one in organized form and other directly with the public officials or through middle-man; and can be a Grand corruption where politicians and bureaucrats collude, for example when a sizeable payment is made to secure a large procurement contract; or petty corruption involving small payments to people at low level of hierarchies (Lambsdorff 2005, Rose-Ackerman 1999: 27, in Pelligrini 2009: 6). Mostly petty bribes are considered as 'speed-money ' or 'greasing' to make the work smother and faster. Most of the respondents considered that though many informal mechanisms as discussed above are accepted socially, bribery is seen as a crime. 

Bribery is mostly seen in the offices where there is huge rush and offices where transactions are related with financial matter as in the case of revenue collection offices, land registration, vehicle registration and licensing. Most typical attitude shown in these offices are by causing delay, showing necessity of unnecessary documents, deliberately hiding files, missing papers from file, passing from one section to another. But, since bribery involving huge sum can only be offered by business communities and has a high amount of risk involved it takes place in an organized way in the offices like Department of Customs, Custom offices, Department of Inland Revenue, Department of Immigration among others. 
An experience of an Under-secretary is indicative to show this within the NPA. He said:

… In case of the districts which are bordered to India or China, since it is an open border many local business men and others rely on the organized parties on both sides who smuggles goods from one border to another to avoid customs and get a net gain. In adjoining districts it is quite obvious to find that there are alternative routes bypassing the customs to transport these goods which is against the law. However, they pay rent to the customs office, district administration office, security personnel up to policy makers who distribute among themselves. They call it Hafta or Mainawari (Weekly or Monthly pay). It is institutionalized from lower level to the upper level. Hence, no new Chief can change that order. 
The above description shows that bribery exists as institutionalized corruption both in the form of corruption with theft as in the case of officials demanding payments to waive duties or exacting less than the official rate, and without theft as in the case of speedy-money (Shleifer and Vishny 1993: 599-617). There are cases of public rent-seeking in NPA as well. For example, in most cases of privatization of publicly owned enterprises, public officials in collusion with politicians and business parties have wrongly calculated the assets so that buyer can enter into contract with upper hand and receive rent in the form of kick-backs and others (Uprety 2000: 30). Similarly, a top-business house-Khetan was waived 250 million rupees in a court case against hiding taxable income (Pant 2000: 93). 
The reasons behind these practices getting cemented are due to lack of information, cumbersome process, burden of documentary requirements, discretionary authority of public officials and situation of impunity. Where there is power of discretion, there is always the possibility of abuse, more so where the power and discretion have to be exercised in the context of scarcity and controls (Singh 2000: 66). And the business community often claims that it is forced to pay bribes because of business unfriendly nature of many aspects of government policy, legislation and procedures and delay in decisions which are crucial for business. 

The expanding nature of corruption in leaps and bounds can be seen from the increasing trend of corruption perception index (for detail see TPI) Data from 2004 (when Nepal was included in the list) to 2008 reveals consistently very high level of corruption with 2.7 CPI score and country remaining at 121 position (TPI 2009). Corruption is viewed as necessity of survival. For example, in 1998 the then Agriculture minister, Secretary and seven others were filed case, from 1999 to 2005 many cases were filed against Ministers, high-level bureaucrats including the then Prime Minister but most of them were given clean chit by the court and only few low-level officials were declared guilty. Therefore, it indicates that political protection, protection from the administration, loopholes in rules and regulations, and relative social acceptance has helped to institutionalize these practices.

4.3
Relationship amongst Administrators (Inter-personal relationship)

As discussed in the previous chapter inter-personal relationship amongst administrators is one of the elements that keep administration in motion. Therefore in this section, how interpersonal relationship works within the NPA are discussed.
Rule of Law versus Nepotism/Favoritism

Explicit rules and formal arrangements have been laid down in the legal frameworks and operating procedures for decision making, authority delegation, supervision, monitoring and evaluation, and various aspects related with personnel administration. Nonetheless, various forms of informal rules as 'Afno Manche', 'Chaakari-Chaaplushi', 'Natabad-Kripabad' overrides formal rules and norms. 

All of the respondents expressed their dissatisfaction over biased application of rules, discrepancy between written rules and practice, and inconsistency in the rule of law itself. An explanation by a Joint-secretary regarding transfer by government offices demonstrates the discrepancy in application of formal rules. He said:

... transfers carried out by government offices is just a ritual. All the people in the list would have some kind of connection. It is only the matter whose 'Source Force' would win. Most of the people who gets their transfer to the "so called Charming Office" (since they have huge volume of financial transaction and public relations) like Transport Management, Immigration, Customs and alike, will have string attached of Ministers, Secretary  or some other authorities involved in transfer. 
My own experience presented at the beginning of the paper is illustrative of this situation.  One Under-secretary said, 'if you wait for the rules to work then you would either end up your whole career in remote districts or you would be thrown to unattractive place.' He further added, 'within one year time I got transferred to four Central level ministries. This was possible just because I had my colleagues (informal groups) working at transfer division of MoGA.' 

The affect of Natabaad-Kripabaad and Chakari Chaplushi is also seen in the distribution of incentives and opportunities. All the lower level officers were dissatisfied with the way nomination for the foreign observation tour, training programme or scholarship selection are done. Since, one never knows when opportunity arrives one has to constantly engage in flattery of the boss to get the chance. An under-secretary from MoCS narrated another interesting case. He said:

... on one occasion two brothers were working in a similar department; the elder one was the Director General (DG) and the other happened to be a junior third class gazetted officer. In the meantime a foreign scholarship was given to that department. The DG bypassing all eligible and senior officers who were working hard, proposed the name of his brother. Fortunately, the guy was also accepted by the concerned agency and went for the scholarship. This incident actually made other hard working people disappointed and their belief on formal rules was shattered once again.
These incidents are everyday phenomena and employees are accustomed to it, and have accustomed to it. Furthermore, following description testifies rule inconsistency in the NPA. 
There are many occasions that the Civil Service regulations are amended to benefit certain groups in the influence of top-level bureaucrats and politicians. Few of those are; inter service-group transfer as in the case of employees of 'parliamentary service' entering into 'administrative service' in 2001, 'postal-service group' entering into 'administrative service' in 2004, employees transferring from general-administration group to revenue group by taking approval from the PSC. 
Comradeship versus Bossism

The relationship between superior and subordinate in critical in achieving efficient and effective administration. If this relation is based on comradeship then productivity of the system gets enhanced, but if it is based only on hierarchy, ritualism and formalism then it develops into class difference and fosters bossism culture. 

As it is seen, NPA has completely hierarchical structure and because of which all the power and authority rests at the top. There is a big gap between roles and responsibilities; salary structure and facilities between these levels make people at the lower hierarchies feel that the people at higher level are more smart, knowledgeable, and capable. This has created a distance between the superior and subordinates, and hesitation among subordinates which reflects as bossism in the upper level and servitude in the lower levels. Superiors view subordinates as their rivals and hence place hindrances in their career development. Among the peers, mostly it is some kind of competitiveness and one-upmanship. The comradeship is lacking in the NPA.
All the above facets of informal mechanisms that pave into the way of public administration are substantiated by the empirical data over the period of current decade. Formal mechanism have been used as tools to legitimize the actions of informal mechanisms.This can be seen from the sharp decreasing trend of 'governance effectiveness' from 41.2 in 2000 to 24.2 in 2007, and 'corruption control' from 43.2 to 29 shown by governance indicator measured as percentile rank from 0 to 100, which is also the least in SAARC region shared with Bangladesh with an exception of Afganisthan. Similarly, there is alarming decline in the 'regulatory quality' form 28.3 to 26.6 and 'rule of law' from 44.3 to 24.9(WBG 2009, Appendix VI). Hence all these verify that corruption has been highly institutionalised in many different forms where informal mechanisms have played a crucial role. All the three actors, politicians, administrators and private parties have helped each other to capture over state apparatuses at the cost of effective and efficient public administration.            
Chapter 5





 Dynamics of Formal and informal institutions and making of Administrative culture
This chapter mainly draws its substance from the analysis made in the previous chapters and presents the findings of how the dynamics of the institutional interplay determines the nature of the administrative culture of the NPA. Informed by the analytical framework, this institutional dynamics is dealt around relationships that exist in bureaucracy as dimensions of administrative culture.

5.1
Principal-Agent versus Patron-Client

One of the major constitutive of dimensions of administrative culture is relationship between administrators and political masters who lead the bureaucracy. Principally it is argued that since political executive head are accountable to their voters they represent the people and thus the policy, programmes, direction and control exercised by them is in the greater good of the people. Similarly, administrators continue their office as a vocation and receive regular pecuniary compensation as a fixed salary from the tax-paid money of the citizens. Hence, in an ideal situation the relationship between political leader and public administrators are assumed to be of 'Principal and Agent' where principal are able to monitor the act of their agents and sanction if needed. However, in spite of formal institutional mechanisms in the NPA this relationship seems to develop into 'Patron-Client' due to subvert application of formal mechanisms and diverse interest of both counterparts. 

From the documentary analysis of the evolutionary history of NPA it is evident that Nepalese administration has a path dependence attributes of strong feudal political base. Moreover, both the political leaders as well as administrators pursue different goals and objectives and the uncertainty or incompleteness in the information sharing makes monitoring of the agents impossible which is valuable part for principal-agent relationship.  

All of the respondents had a strong view that NPA is highly politicised and the interference from political leaders in general administration has undermined the neutrality and impartiality of the rules' application and accountability. All most all of the retired and sitting administrators expressed that politicians are engaged in clientelistic behaviour and are guided by personal and partisan interest rather than general welfare of the people. They assume their role as a patron and not as a principle representing the people. On the other hand, public administrators though work as an agent to the political leadership they are also motivated to maximize their personal benefits and hence act selectively in their relation to the principal. Therefore, the relationship between the two has developed into a patron-client rather than principal-agent. 
5.2
Egalitarian versus Elitist

Now, looking at the dynamics of interaction between formal institutional mechanisms for the delivery of goods and services to people and the informal mechanisms that come into play in the process the administrative culture of NPA is seen as elitist in nature than egalitarian. 
Egalitarian culture is believed to treat all citizens on equal footings. There does not exist any preferential treatment whatsoever except laid out in the law. It draws on the principle of impersonal rules and neutrality from the Weberian legal-rational bureaucracy It fosters universalism in the administration (Jamil 2002). On the other hand, Elitist culture entertains particularistic norms and values reflected through preferential application of rules and regulations (ibid). People's position in social hierarchies, family and personal connections, power and authorities have a major influence on how they are treated. Particularistic norms and values nurture clientelism, patronage, nepotism, favouritism (de Wit, 1996) and other informal mechanisms that keep citizens away from the administration. 

Taking this down to the NPA, it is evident that the principle mechanisms deployed by the people to get goods and services from the administration are personal and political connections, Naataabaad-Kripaabaad (nepotism and favouritism), Afno Manche (inner circle). And when these informal mechanisms do not turn out then they take resort of middle-man (Dalal) or to the extreme of bribing (Ghush) public officials. Mostly people do not consider these informal mechanisms, except for grand bribes, as corruption and rather just treat them as disobedience to general rule. There is also the form of clientelistic practices especially when dealing with transactions of high volume and of trade and business nature. 

The reflection of social division can also be seen vividly in the NPA which perpetuates the elitist behaviour in administration. Data shows that 'Brahmins' and 'Kshyetrias', regarded as higher caste dominates the sector by occupying 58.3 and 13.3 percentages of total officer level posts, while only 28.5 percentages is occupied by other castes though they form 71percentage of total population (DoCPR 2007, CBS 2007, Appendix VII). Similarly, NPA is dominated by male which occupies 88 percentages of the total posts and 72 percentages among the officer level, while female-male population ratio is equal (DoCPR 2009, CBS 2009, Appendix VIII). Because of this highly skewed nature of representation in public administration both in terms of caste and gender, the dominant mentality among the public administrators at the managerial and policy facilitation level is bound to be elitist.  
Though administrators think themselves as the servant of the people and assert that they provide services neutrally on equal footing ; the social acceptance squared by desirability of public officials to entertain informal practices in their personal interest have shaped the dimension relating to citizens towards elitist nature.
5.3
Participatory versus Authoritarian

Another dimension that makes up administrative culture as defined in the analytical framework is inter-personal relationship amongst the public administrators. This aspect of culture essentially covers relationship between superior and subordinate. Therefore, given the existence of various institutional mechanisms the dynamics of institutional interaction is leading towards authoritative culture in the NPA. 

Mostly in the case of bureaucratic organisation as it is formed on the principle of specific rule, procedures, and specialisation of tasks and knowledge it has hierarchical structure. In this type of organisation, authority and power are concentrated at the top-level and decision making are done with less participation down the hierarchy. There is unequal distribution of resources and subordinates have rare say in the daily operations of the organisation. Therefore the work culture is authoritative with the Chief being regarded as all powerful. In contrast, participatory culture thrives in relatively flat structure, decentralised roles and responsibilities, authority and power, fair distribution of resources and participatory decision making among others.  

In the above contexts, considering organisation and management, and working procedures of NPA it is seen that not only it has hierarchical structure but also distribution of authority and resources are highly unequal. There are no clearly defined roles and responsibilities between superior and subordinates. Superiors are free to direct any sort of tasks to subordinate and subordinate neither argues nor take the final responsibility of the task. As seen in the decision making process, since it is guided by the Tippani (memo) process it has inculcated responsibility shifting attitude amongst officials. Decisions are always made at the top and implementation has to be initiated by the authorities at the lower level. This has perpetuated top-down communication which makes information flow and access authoritative. Superior considers themselves as privileged and has hold over resources as a master. There is high degree of power distance and cohesion and comradeship is lacking. All these aspects make the NPA authoritative than participatory. 

The reason for authoritarian behaviour can also be traced in social hierarchies formed on the basis of occupational history. Since, Nepal is agrarian societies where almost 74 percentages of people are employed on agriculture sector (CBS 2009) people entering to the public administration are mainly from agricultural occupational family background. The recruitment data of PSC for four years from 2003/04 to 2006/07 showed that more than 75 percentages of civil servants come from agriculture as their parental occupation (PSC 2009). This has paramount affect on the mentality and behaviour of the administrator because of the prevailing landlord-tenancy relation in agriculture. In addition to this, age-structure of the NPA is also highly skewed since almost 73 percentages of the people are above 40 years of age (DoCPR 2009). All these situations along with factors of structural and operational malfeasance have led to authoritarian culture in NPA.
Chapter 6
Conclusion
Most of the past studies on administrative culture of the public administration has focussed from the perspectives of the organisational theory and have often looked at interpersonal relationships within the organisation or examined the influence of societal culture at large. Therefore, this study has pursued institutionalist approach taking the NPA as a case-study. The main objective of the research was to understand the role of formal and informal institutions and their dynamics in determining the nature of administrative culture. In its attempt to do so the analytical framework was built on the neo-institutionalism theory of Douglas North (1990) and Clegg. S. (1990) and analysed the interaction between various formal mechanisms established under the Weberian 'rational-legal' bureaucracy and the informal mechanism that are embedded in the historical, social and administrative domain, and those that emerge as an "Operational rule" in the course of human interaction. Therefore, administrative culture was taken to be constitutive of the relationship of administration with political masters, citizens and administrators themselves; and public administration functions confined to internal workings of the bureaucracy and those related to service delivery mechanisms.   
The discussion of the evolutionary history, and organisation and management of NPA in the Chapter 3 revealed that NPA has had a feudal base until 1950 when the administration was based on the principle of kinship and patronage exercised by the then oligarchic Rana rulers. Though in 1951the foundation for a modern bureaucracy was laid down, subsequent reforms has carried forward feudal legacy of the past giving it a path-dependency characteristic also referred to as historical institutionalism (Peters 1999: 349). In the case of NPA, it exhibits characteristics of Weberian 'ideal-type bureaucracy' such as formalised hierarchical structure, recruitment and training based on qualifications and competence, incentives and opportunities based on hierarchy, top-down communication, functional speciality, role expectations among administrators. However, the inability of various reforms to develop administration into modern bureaucracy is found to be adversely affected mainly by: a) political processes that have had overriding influence on measures (formal and informal institutional mechanisms) to improve administration, b) political instability giving way to rampant politicisation of bureaucracy, c) dominance of elitist socio-cultural norms in the administrative arena, d) in appropriate internal management rules and procedures.  All these have created a space for institutionalisation of informal mechanisms as Afno Manche (personal connections), Chaakari-Chaaplusi (sycophantic behaviour), Natabad-Kripabad (Nepotism and Favouritism) and other forms of practices as political connection, patronage and clientelism. Therefore, as said by Heady (1995), 'administrative machinery is the principal vehicle for action, but its ability to operate effectively is hampered by its own traditional characteristics, by its embryonic conditions and by the difficulty it faces in penetrating the community', aptly fits to the NPA. 
Particularly in the Chapter 4, analysis of the interaction between formal and informal mechanism in relating with administration by politicians, citizens and administrators revealed that various informal mechanisms dominant despite strengthening of anti-graft measures. Consequently, it has fostered informal mechanisms on the part of citizens since they are adversely affected both in terms of accessibility and quality of public services. 
Regarding the relationship between political masters and administrators, study highlights that NPA receives less direction from its political masters and rather they are concerned with materialising partisan or private interest through political affiliation, clientelism, patronage and other means. This is because on the one hand there is a frequent change in the government and on the other pervasive power vested on the political leadership. Moreover, administrators also show political sensitivity and share the ideology of political masters as a strategy to avoid threats of being politically victimised and to remain in their office for longer period. However, at the same time they also maintain information asymmetry; disregard political considerations to avoid interference in daily affairs. All these factors have led discretionary application of rules, political biasness, lack of trust and cooperation, and disregard of people's needs and preferences. Hence, these dynamics has led to develop an administrative culture of 'patron-client' relation than 'principal-agent' as required for the modern organised public administration. 

In the same manner, in relation with the citizen it is more developed into elitist as against egalitarian culture. Study reveals that exclusive access to public resources by administrators and citizen's unfriendly service delivery mechanisms including lack of transparency, information access, and procedural burden has forced people to rely on informal mechanisms (personal connection, nepotism, favouritism, middle-man, political connection, bribery etc.) as a 'strategy of accessibility' to get services from public offices. Furthermore, the society organised along caste, ethnicity and class divisions and dominance of higher caste and middle-class groups in the administration have developed spheres of inner-circle and kith-kinship that has strongly promoted collectivist norms in the society which acts as means to access public resources. Moreover, because of the excessive discretionary authority enjoyed by administrators and constraints posed by financial insufficiency; administrators employ, with some exceptions, informal mechanisms to get fringe benefits through 'speedy-money' as their 'strategy of survival'. Likewise, the hierarchical structure, process fascination and virtually existent grievance mechanism of NPA creates distance from clients and provide privileged position to administrators. Therefore, this study identified that the existing formal mechanism in itself provides hindrances for citizens and help to develop elitist administrative culture. 

In the case of relationship amongst the administrator study informed that here also the informal mechanism have overriding role because aspects like performance appraisal, rewards and punishments and other aspects of human resource management are not linked to performance of the employees, rather subject to the discretionary evaluation by the supervisor. Centralised decision making system, top-down communication and belief of knowledge to be hierarchical have created distance between superior and subordinate. Discrepancy in the resource allocation and inconsistency over rules application influenced by political pressure or group interests has shattered the belief of predictability and reliability of rules. All these dynamics have resulted into authoritarian rather than participatory administrative culture in NPA. 
Additionally, because of the paramount influence of informal mechanisms coupled with discretionary power and influence of position by higher authorities have played a major role in the growth of grand corruption and rent seeking behaviour. The principles of responsibility, accountability and legitimacy of holding power and position as demanded by good governance have been buried under the weight of informal mechanism as favouritism, nepotism, bribery, graft and other corrupt practices. Due to which the values that are ingrained in the NPA is that unless one knows or pleases someone higher up or belong to a particular group, one cannot progress in their career; if one relies on formal mechanism then outcomes may not be as envisaged. Somehow this kind of behaviour seems to have sanction from the society and from within the administration. Therefore, given this prevailing characteristics and culture of NPA, its future is likely to depend on the political processes of the country, changes in the particularistic values and norms upheld by the society and the shift in the behaviour of public officials inject through appropriate management practices. 
However, this research has opened up the issues for the future research in the NPA to better understand the administrative outcomes from institutional approach such as: how are people able to establish informal rules when they lack the capacity to reinforce formal ones?, how informal institutions get establish that subvert formal rules?, which informal institutions contribute to the development of formal rules and which undermines it?, and many others related with the public administration in general. 
Notes
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Appendix I


Undertaking of Confidentiality of the Research and Informed Consent
Respected Mr./Mrs./Ms.  ……………………………………………….,

At the outset, I take this honour to express my faith in you as one of the prospective respondents for the research that I am undertaking as part of the Master’s degree programme (M.A. in Development Studies: Public Policy and Management) at the Institute of Social Studies, The Hague, The Netherlands. Hence, I believe that your participation as a respondent would enrich this research with valuable information.

This research is a qualitative research that has aimed at understanding the existence of informal institutions (socially shared rules, usually unwritten, that are created, communicated, and enforced outside of officially sanctioned channels, and those relationships which evolves over time and are deeply rooted or embedded in local communities as well as in local culture) which forms the part of Nepalese administrative culture and tracing their dynamics in shaping the perception of people within the bureaucracy, and knowing how they deal to cope with the tensions that arise from simultaneous existence of both formal (rules and procedures that are created, communicated, and enforced through channels widely accepted as official) and informal institutions. Since, cultural traits in Nepalese administration has been mostly explained having bureaucratic ills and pathology, it was necessary now to explore how people within the bureaucracy view these institutions and how do they cope with its challenges.

In this regards, as I seek information from you, I undertake to respect the anonymity of my respondents as and when required or requested by the respondents. I undertake not to show transcripts of observations and interviews made during this research to any person other than the respondent giving the information and the supervisor team of my research. I would not publish any information gained from these observations and interviews, except pseudonymously, respecting the anonymity of the respondents. Also, respondents have the freedom to withdraw their consent to participate in the research or their consent to have any of the information obtained not be used in any published form. 

Once again, I express my thankfulness for showing interest and considering my request for being respondent to my research.

---------------------------------




   

Shiva Ranjan Poudyal,







M.A. Development Studies (2008/09)






(Public Policy and Management)

Institute of Social Studies, Kortenaerkade 15, The Hague, 

The Netherlands. 
Date: ​​​​July / 2009
Appendix II

List of Interview and Observation Conducted

	S.No.
	Designation
	Organisation
	Activity Conducted

	1
	Member (Retired)
	National Planning Commission
	In-depth Semi-structure interview

	2
	Secretary (Retired)
	Ministry of General Administration
	Semi-structure interview and Observation

	3
	Director General
	Nepal Administrative Staff College
	Key-informant interview 

	4
	Director
	Centre for Economic Development and Administration
	Key-informant interview 

	5
	Joint Secretary (Retired)
	Ministry of Finance / Department of Customs
	In-depth Semi-structure interview

	6
	Joint Secretary
	OPMCM / Department of Immigration
	In-depth Semi-structure interview

	7
	Under Secretary
	Public Service Commission
	Key-informant interview

	8
	Under Secretary
	Ministry of Commerce and Supplies
	Semi-structure interview

	9
	Under Secretary
	District Administration Office
	Semi-structured interview and Observation

	10
	Under Secretary 
(LDO)
	District Development Committee Office
	Key-informant interview

	11
	Section Officer


	Commission for Investigation of Abuse of Authority
	Key-informant interview

	12
	Section Officer
	OPMCM
	Semi-structure interview and Observation

	13
	Section Officer
	District Development Committee Office
	Semi-structure interview

	14
	Professor
	Central Department of Public Administration, TU.
	Key-informant interview

	15
	Professor (History and Culture)
	Tri-Chandra Campus, TU.
	Key-informant interview

	16
	Policy Advisor
	DFID
	Semi-structure interview

	17
	Consultant
	GTZ
	Semi-structure interview

	18
	Cliental Agent
	District Land Revenue and Management  Office
	Semi-structure interview and Observation

	19
	Service Seeker (Clients)
	District Land Revenue and Management  Office
	Focus group interview


Appendix III

Guides used for interview with various respondents

Interview Guide for the government officials

Appendix IV
Overview of a methodology employed

	Research Question
	Aspects covered 
	Approach undertaken for data collection and analysis

	How is Nepalese public administration organised and structured, and how does it operate and manage?
	· Legal frameworks and legislative provisions of Nepalese public administration.

· Various procedures and processes of administrative operations. 

· Various aspects related to personnel administration.
	· Qualitative review of Constitutional and legal instruments as Civil Service Act, Rules and regulations, Directives and other official documents from MoGA, OPMCM, PSC, NPC, NASC.

· Key-informant interviews with government officials

· Non-participant observation

	What are the basic features of Nepalese administrative culture and what are formal and informal institutional traits within it?
	· Evolutionary history of NPA

· Existing rules, regulations, code of conducts, and norms, values, traditions and conventions followed in NPA.

· Perception of the clients and agents and dealings of people at workplace.
	· Review of secondary sources (research studies/publications/ newspaper/magazine/web-page)

· In-depth Semi-structured interview with government officials professionals/experts/academicians.

· Focus group discussion with service seekers.

	How do people within the bureaucracy perceive the traits of various institutions (formal and informal) and deal with tensions that emerge from them?
	· Aspects of administrative culture as explained by documentary evidences.

·  Perception about the various (formal and informal) institutional traits in administration.

· Strategies and dealings of the people to cope with the tensions.

· Events and incidents that reveals the interaction of institutional mechanisms.
	· In-depth qualitative interview with retired and sitting government officials.

· Key-informant interviews

· Secondary sources like publications of public administration reform commission's reports, non-governmental organisation's reports, researches, academic journals and media publications.

	How does the interaction of formal and informal institutions shape the administrative culture? 
	·  Description of various aspects of formal and informal institutional traits identified in NPA and dealings of people in the administration.
	· Analysis, and interpretation of data gathered in the above steps and discussion of the findings.
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Map of Nepal (showing administrative division)
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Source: http://www.nationsonline.org/oneworld/map/nepal-administrative-map.htm

Appendix VI
Table showing the status of Governance Indicators of Nepal (2000-2007)
	Indicators
	2000
	2001
	2002
	2003
	2004
	2005
	2006
	2007

	Voice and Accountability
	43.3
	24.5
	25.5
	18.3
	13.5
	15.4
	23.6
	25.00

	Political Stability
	24.5
	10.1
	5.3
	2.9
	1.9
	3.8
	6.3
	7.7

	Government Effectiveness
	41.2
	40.3
	37.9
	23.7
	19.4
	21.8
	23.2
	24.2

	Regulatory Quality
	28.3
	31.7
	33.2
	30.7
	25.9
	25.9
	26.2
	26.6

	Rule of Law
	44.3
	41.0
	35.2
	30.5
	21.4
	29.6
	29.5
	24.9

	Control of Corruption
	43.2
	48.5
	52.4
	30.6
	27.2
	29.1
	32.4
	29.0


Source: Governance Matters 2009 Worldwide Governance Indicators 1996-2008
Appendix VII
Table showing the Caste-wise representation in the NPA 

	Caste
	Population %
	Special Class (Secretary)
	First Class

(Joint Secretary)
	Second Class

(Under Secretary)
	Third Class (Section Officer) 
	Total 
	% of total 

	Brahmin
	13
	24
	230
	1161
	3306
	4721
	58.31

	Kshyetrias
	16
	6
	63
	283
	728
	1080
	13.33

	Newar
	6
	7
	68
	374
	703
	1152
	14.22

	Dalit
	13
	0
	3
	11
	60
	74
	0.91

	Jangati
	37
	1
	3
	70
	190
	264
	3.26

	Others
	15
	0
	30
	237
	538
	805
	9.94

	Total Number
	100
	38
	397
	2136
	5525
	8096
	100


Source: Own construction from the data of Department of Civil Personnel Records (2007), CBS (2001).
Appendix VIII
Table showing the Gender-wise representation in the NPA
	Gender
	Special Class (Secretary)
	First Class

(Joint Secretary)
	Second Class

(Under Secretary)
	Third Class (Section Officer) 
	Total 
	% of total 

	Female
	3
	10
	68
	371
	452
	4

	Male
	60
	277
	1823
	6005
	8165
	72

	Total 
	63
	685
	2822
	7744
	11314
	(24)


Source: Own construction from the data of Department of Civil Personnel Records (2009), CBS (2001).










Dynamics of Formal and Informal Institutions shaping the administrative culture:


A case of Nepalese public administration

































































Relationships between Superiors and Subordinates


What factors determine the interpersonal relationship between bureaucrats?


How superior view their subordinates and how subordinates view superiors?


How do you see the participation of the employees in the daily administration?


How organisational resources are distributed, who controls, accessibility?


Opinion about the application of rules and regulations in the NPA?


Reward and punishment and Performance appraisal system in NPA?











Motivations and Expectations, Aspects related with administration


Perception about NPA before and after joining the service.


Aim and expectations before joining the service.


Why is there a strong belief and reliance upon informal mechanisms


Power and authority relations, Recognition of Job, Financial sufficiency, Resource distribution, Professional development in NPA?


What is necessary to get maximum benefits from the administration?








Relationships between Political Masters and Administrators


Influence of politics in the administration?


Describe relationship between bureaucrats and political masters. 


What factors determine their relations?


What are priorities of the political masters? 


Direction and control from the political leaders?


What are priorities of the administrators?


What are different ways political leaders influence the administration?


Strategies employed by bureaucrats to tackle the political pressures?


Necessity of political sensitivity and political affiliation among employees?


Role of Unions in the administration?





Relationships between administrators and citizen


How do general public characterize the NPA and what are their expectations?


What different mechanisms people employ to get things done from the NPA?


How do administrators perceive the service seekers?


What are the mechanisms for citizens to complain?


What is the influence of socio-cultural values in determining this relation?


How close is the relation with citizens?





Personal Information


Name:


Position:


Office:








Formal Institutional Arrangements


Public Service Legislations/ Acts/Rules


Organisation Structure and Management Practices


Working environment and Modus Operandi











Interpersonal Relationship (Bureaucrats) 





Economic Factors


Economic Growth


Property Rights


Contractual Agreement


Private Sector 





ADMINISTRATIVE OUTCOMES





Public Sector Institutional Context





Political Factors


Political Institutions


Rule of Law


Political Regime type


Role of the State 


Political Stability








Social Factors


Social Values and Norms


Societal organisation and hierarchies (Class, Caste etc.)


Religious institutions


Customs, traditions


Contractual Agreement


Private Sector 








Informal Institutions


Personal Networks


Clientelism


Corruption


Patronage 


Nepotism and Favouritism


Political Affiliation


Traditions and Customs 





Relationship with Citizens and Society Leaders














Relationship with Political Leaders





Administrative Culture








Title of the Study


Dynamics of formal and informal institutions in shaping administrative culture of NPA





Public Organisation


Guiding Principles


Structure & Organisation


Leadership / Management


Personnel Administration and HR Management


Service Delivery Mechanism


Decision Making Process


Incentive System


Physical Resources








Interview No.:


Interview Date and time:


												


													





External Environment
































� After the parliamentary democratic polity established in 1959 was deposed by the then King Mahendra a party less monocratic Panchayat System was created which was labelled a 'more suitable form of democracy' than the 'imported model'.


� Afno manche is a typical Nepali institution which means to one's inner circle of associates (usually kins). It encompasses those people with whom secrets can be shared and relied upon for immunity whenever any difficulty arises even if the matter is against the prevailing rule of law. 


� Government formed during the period 1989 to 2003: 1989 K.P. Bhattarai, 1991 G.P. Koirala, 1994 M.M. Adhikari, 1995 S.B. Deuba, 1996 L.B. Chand, 1997 S.B. Thapa, 1998 G.P. Koirala, 1999 K.P. Bhattarai, 2000 G.P. Koirala, 2001 S.B. Deuba, 2002 L.B. Chand, 2003 S.B. Thapa. 


� Source refers to the linkages and contacts, and Force refers to the power of manipulating for decisions or action.
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