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Foreword

Public sector reforms continue to be an integral part of
governments’ efforts to modernise the public service, making it
more citizen-centric and -responsive. The Commonwealth fully
supports these efforts and will continue to work with member
governments and other partners towards this end.

Indeed, we will work collaboratively and in partnership with all
stakeholders to ensure public services function more efficiently
and effectively, not only with regard to service delivery but also
in enabling countries to achieve the 2030 Agenda for Sustainable
Development.

This is why the principle of putting the ‘wealth’ into Commonwealth,
and the ‘common’ into ‘wealth] is dear to me. It is the essence of what
motivates us as a Commonwealth family and what has for more than
60 years guided us along shared pathways towards good governance,
sustainable growth and inclusive social and economic development.

In order to make an identifiable Commonwealth impact,
therefore, we will continue to use our collective influence and
advantage to leverage local gain and increase global benefit. This
can be achieved by working collaboratively to streamline delivery
and minimise duplication so as to facilitate the achievement of
desirable results, especially the wellbeing of our people.

This book contains a variety of case studies based on the Key
Principles of Public Sector Reform, which member countries
across the Commonwealth can replicate, adapt or customise
according to needs and local contexts. The case studies speak
to the policy reforms, strategies and methodologies deployed
to support national priorities, especially through greater policy
coherence, for sustained development and growth. This spirit of
sharing of what works or doesn’t work is a distinct characteristic
of our Commonwealth family traditions.

I hope you will all find the book a great resource in terms of
providing practical information to inform your public service
reform agenda, including achievement of the 2030 Agenda for
Sustainable Development.

The Rt Hon Patricia Scotland QC
Secretary-General of the Commonwealth






Preface

The Commonwealth Key Principles of Public Sector Reform
were recommended and endorsed by the Commonwealth
Working Group on Public Administration (CWGPA), which
met on 27-28 November, 2014 in London.

The CWGPA was a direct outcome of the Fifth Commonwealth
Ministers for Public Service Biennial Forum, held in Putrajaya,
Malaysia, during the Commonwealth Association for Public
Administration and Management Biennial Conference on 19-20
October 2014. The forum recommended the establishment of
a working group to identify principles of public sector reform
that would guide the Commonwealth’s work in public sector
governance.

The two-day CWGPA meeting comprised 11 delegates
drawn from 8 Commonwealth member countries — namely,
Cameroon, Ghana, Grenada, Lesotho, Nigeria, Seychelles,
Swaziland and Trinidad and Tobago. The meeting was facilitated
by Professor Mushtaq Khan, economist at the School of Oriental
and African Studies, University of London, and a member of the
UN Committee of Experts on Public Administration.

The main aim of the meeting was to conceptualise and develop
a framework for the reform of public administration in
developing Commonwealth member countries. This initiative
was part of a broad set of measures aimed at securing member
countries’ commitment to and ownership of public sector
reforms.

The CWGPA meeting underscored the importance of pragmatic,
incremental reforms aimed at solving specific problems and
achieving clear goals. Public service reforms that improve
accountability and participation, reduce corruption and improve
rule-following behaviour to reduce the discretion of bureaucrats,
for instance in procurement and public financial management,
were singled out as particularly crucial. The meeting emphasised
the importance of home-grown reforms, since these take into
account prevailing local political conditions and informal
institutional arrangements.

The figure below summarises the interdependence of policy,
politics and administration. It shows that administrative reform
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priorities are to a large extent dependent on the policy priorities
of a country, which are in turn affected by the country’s stage
of development, its natural resources and other endowments.
Ultimately, politics determine which policies are actually feasible
with regard to having sufficient support for implementation.

Interdependence between policy, politics and
administration

Politics constrains
the admnistrative
reforms that are

possible

Politics constrains
the policy priorities
that are credible

< > Administration ||
Administrative capabilities

constrain the policies that can
be feasibly implemented

The key principles of public sector reform
The CWGPA endorsed the following key guiding principles:

A new pragmatic and results-oriented framework
Clarification of objectives and administrative structures
Intelligent political strategies and engagement
Goal-oriented competencies and skills development
Experimentation and innovation

Professionalisation and improved morale

NS e » D=

A code of conduct for public sector ethics

8. Effective and pragmatic anti-corruption strategies

This book reviews these principles and articulates their
importance in public administration reform. It also contains
case studies from select member countries on each principle,
and frameworks that can be replicated, adapted or customised
as appropriate. An overview of the principles is included below:
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1.

A new pragmatic and results-oriented framework:
As the pressure on public resources continues to
rise, increased demand for better, high-quality and
more responsive public services has prompted most
governments to embrace results-oriented frameworks
for programme planning and delivery. The aim is to
facilitate better service delivery and ‘value for money’.

The focus on results helps determine national
strategic priorities and objectives (outcomes/results)
and translation of these into outputs. This focus also
ensures a linkage between costs and outputs and
outcomes, and measures how efficiently and effectively
these outputs and outcomes are being achieved.

. Clarification of objectives and administrative

structures: In many countries, there are significant
skill gaps in the bureaucracy, given the development
and administrative challenges involved in an
increasingly globalised and competitive world.
Capacity development remains a key priority in many
countries, but this needs to be linked to a careful
analysis of politically feasible development priorities
and needs.

Administrative capabilities for service delivery;
regulation of local and foreign businesses; and
implementation of policies to develop the capabilities
of domestic enterprises or regulate particular sectors,
for example international trade, natural resources,
infrastructure and service delivery to citizens and
vulnerable groups — all of these are important.

Vii
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Chapter 1
Principle 1: A New Pragmatic and
Results-oriented Framework

1.1 Measuring organisational
productivity in the public service

North-West Department of Health, South Africa

by Ms Colette Clark, Deputy Director General, Research and Policy Analysis
Branch, Department of Public Service and Administration, South Africa

Overview

Productivity is regarded as a key success factor both for the public sector andin
the private sector. Traditionally defined as the ratio between output and input,
productivity, in the context of the public service, has become an important
measure of how effectively and efficiently public inputs (human labour, finances,
infrastructure) are being translated into high-quality outputs (public goods and
services) for the benefit of a fast-growing citizenry. Yet, despite the acknowledged
importance of productivity in the public service domain, there is no standard
measure of public service productivity (PSP) in South Africa.

To address this gap, the Department of Public Service and Administration

(DPSA) has developed a generic PSP measurement instrument to assess the
organisational productivity of public service entities in three sub-factors —
namely, labour, operations and performance. This case study of the North West
Department of Health (NWDoH) is a practical application of the generic PSP
measurement instrument. It is anticipated that it will provide practical lessons for
replicating the application of the PSP measurement instrument in the public health
sector and the South African public sector at large.

1.1.1 Introduction and background

South Africa transformed from a race-based, closed and secretive apartheid
state to a fully-fledged democratic state in April 1994 following the first
national democratic election. Democracy in South Africa is premised on
a progressive and transformative Constitution enshrining a Bill of Rights
with universal adult franchise. The very process of constitution-making was
consultative in the broadest possible sense, involving the participation of
South Africans from every corner of the country.
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The first 20 years of democratic transformation was characterised by
legislative reforms and democratisation of the state, with an emphasis on
increasing its capacity to advance the objectives of reconstruction and holistic
human development. Significant progress was made during this period,
resulting in unifying and rationalising the public service and setting in place
a framework for new structures, systems and a democratic ethos based on the
constitutional values and principles governing public administration in the
country.

For the period 2014-30, South Africa’s focus is geared towards deepening
economic transformation and implementation of Vision 2030, the country’s
National Development Plan (NDP). Evolving from a consultative process
facilitated by the National Planning Commission, the NDP has an emphasis
on South Africa’s desired destination and the roles different sectors of society
need to play in reaching this shared goal.

In giving effect to its role in realising the NDP, the South African
government’s medium-term strategic framework for the period 2014-19 has
identified ‘An efficient, effective and development-orientated public service’
as one of 14 key priority outcomes for improving public service delivery and
accelerating economic transformation.

Although significant progress has been made in making public services more
efficient and effective (e.g. revenue services and the processing of identity
documents and birth certificates), a considerable number of government
departments have not been as successful as would have been desired.

The DPSA is one of the departments at the centre of government that is
responsible for leading the process of improving the efficiency, effectiveness
and development orientation of the public service as a whole. As part of
its leading role in this important transformation process, the DPSA has —
through an extensive consultative process — developed a framework for
measuring and managing organisational productivity in the public service.

1.1.2 Legislative and policy framework for public
service productivity measurement

The public service Productivity Measurement and Management Framework
(PMMF), which includes a generic measurement instrument, has its genesis
in a number of laws and policies, foremost of which is the South African
Constitution. This latter expressly calls on the public administration to be
‘development-oriented’ and ‘accountable’ and governed in a manner that
promotes the ‘efficient, economic and effective use of resources’ (Section
195[1]). Also, the Public Service Act of 1994 explicitly calls on the minister
for public service and administration to put in place ‘mechanisms for the
efficient and effective delivery of public services.
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With this efficiency, effectiveness and developmental orientation in mind, the
government introduced a Batho Pele (‘People First’) programme in 2001, with
the following specific objectives in mind:

o To operationalise a ‘developmental’ approach to public service
delivery that puts people at the centre of service delivery planning
and implementation processes;

« To improve the face of service delivery by fostering new attitudes,
such as increased commitment to citizen consultation, courtesy and
dedication;

o To improve the image of the public service, which is generally
perceived as operating according to ‘an outdated rules-based
culture that is citizen-unfriendly, ineflicient, and ineffective’ (see
Levine, 2004).

Despite the importance of PSP as a measure of how efficiently and effectively
public inputs (labour, finances, infrastructure) are being translated into high-
quality outputs (public goods and services) aimed at economic growth and
addressing citizens” development needs, no overarching public service PMMF
had been put in place for the South African public service.

This public policy gap was accentuated in the political space when President
Jacob Zuma, in his inaugural speech, stated that, “‘We will promote productivity
within the public sector and ensure much tighter accountability, with firm
consequences where there is a failure to deliver services to our people’

In taking forward the president’s call, the late Minister for Public Service and
Administration, Mr Collins Chabane, made the following statement during
his first week in office in May 2014: “The DPSA must ensure a productive
public service where staft is motivated, supported, focused and working
efficiently and effectively.?

The 2014 public service PMMF thus evolved from law and political
commitment at the highest level of government. Also key to development
of the PMMEF has been general awareness of the multiplicity of benefits that
can derive from improving public service organisational productivity. These
include general benefits such as growth in the economy (see Bester, 2011)
and improvements in living standards (see Productivity SA, 2014), as well as
specific benefits for different sections of society. These are as follows:

o Citizens benefit from increased PSP when goods and services are
available to them in the desired quantity and quality (and at the
right time and in the right place).

o Employees (public officials) benefit from increased productivity
through an improved and ergonomically functional working
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environment and increased personal and job satisfaction (i.e.
employee wellness improvements).

o Organisations in the public service benefit from increased
productivity in that public resources (inputs) are used more
efficiently and effectively to achieve stated goals.

« Communities benefit through improved service delivery, which
leads to greater social and economic stability — that is, the creation
of ‘a better life for all’

In the South African context, the focus on public service organisational
productivity is thus driven by alignment between legislative, political and
administrative goals. This manifests as the optimal deployment of public
resources (inputs) to address the needs of citizens through the provisioning
of quality public goods and services (output) aimed at enhancing livelihoods
in a sustainable manner (outcome).

1.1.3 Conceptual framework guiding public service
productivity measurement in South Africa

It is well established that the choice of PSP productivity measurement
ultimately depends on 1) the purpose of the measurement and 2) the
availability of data.

In the case of South Africa, the stated purpose of the productivity
measure is to present a valid, relevant and easy-to-understand method of
improving the quality and quantity of public goods and services (output)
through improvements in the efficiency and effectiveness of the bundle of
inputs used in the public service delivery and goods production line (see
DPSA, 2014).

After testing a range of productivity measurement approaches in a public
service context — including the matrix method (see Riggs, 1986); monetary
measurements (see Gronos and Ojaalo, 2004); output index methods (see
Rosen, 1993); and scorecards (see Kaplan and Norten, 1992) — the matrix
or multi-factor approach was identified as the most relevant, appropriate
and easy-to-understand approach in South Africa (Jadskeldinen, 2009;
Jadskeldinen and Lonngqvist, 2011).

Generic factors affecting the quality and quantity of public goods and
services (output) were identified through a consultative process with 28
government departments, and these factors were clustered into three sub-
factors: labour productivity, operational productivity and performance
productivity. Table 1.1 describes the three sub-factors and lists their measures
(indicators), for which 2013/14 financial year datasets are available.
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In terms of the actual measurement of PSP, the following steps were followed:

First, each sub-factor was allocated its own weight based on its perceived
contribution to overall organisational productivity. A higher weight
allocation to a sub-factor means it is expected to contribute more towards
improvements in organisational productivity. The allocation of weights was
agreed to during consultations with national and provincial government
departments.

Second, each sub-factor was deconstructed into a set of weighed indicators,
as Table 1.2 shows.

Table 1.2 Generic PSP measurement matrix

Indicator Weighting | Total potential | Level Score achieved for
(B) score foreach | achieved | each productivity
indicator (3) level (o)
Labour (20%) (200)
Ratio of salary cost to total budget 5% 50 1 50
Days absent 5% 50 1 50
Supervisor-employee ratio 5% 50 1 50
Vacancy rate 5% 50 1 50
Operations (40%) (400)
% score inimplementation of 8% 80 1 80
sector-specific norms and
standards
% score inimplementing operations 8% 80 1 80
management framework
Workplace design (ergonomics and 8% 80 1 80
work flow)?
% score in citizen feedback on 8% 80 1 80
service delivery performance
% score in citizen feedback on 8% 80 1 80
implementation of Batho Pele
principles
Performance (40%) (400)
Performance aggregate for SMS, 20% 200 1 200
MMS and lower-level employees
Number of employees on 5% 50 1 50
counselling and support
Number of employees disciplined 5% 50 1 50
% score in employee satisfaction 10% 100 1 100
survey
Total 100% 1000 1000

aWorkplace design refers to the arrangement of workspace so work can be performed in the most
efficient way. Workplace design incorporates both ergonomics and workflow, which examine how
work is performed in order to optimise layout.
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Table 1.3 Progress in the implementation of South Africa’s PMMF

Level of organisational Range of scores | % Levels of achievement
productivity achieved 1,000 POINTS

LEVEL 4: High productivity 801-1,000 81-100%  Exceeds standards

LEVEL 3: Moderate productivity 601-800 61-80% Full compliance

LEVEL 2: Average productivity 401-600 41-60% Partial compliance with standards
LEVEL 1: Low productivity 0-400 0-40% No compliance with standards

Third, a score of 1 to 4 was used to determine the level achieved in fulfilling
the indicator, with 1 representing the lowest possible level achieved in
fulfilling the indicator and 4 the highest possible level achieved. Then,
scores achieved for each productivity level (a) were calculated based on the
indicator weight () and level achieved (9) in fulfilling the indicator.

Indicator Weight x 10 (jB)
Level Achieved (d)

Individual productivity-level score (o) =

Fourth, the individual productivity-level scores are added together to
calculate the total productivity score of the organisation. Using a simple five-
tier system, the total level of productivity achieved is defined based on the
total productivity score achieved.

In 2015, the DPSA piloted the PSP measurement matrix for feasibility in the
public health sector. The NWDoH was selected as the pilot site based on its
progress in institutionalising a number of the measures (indicators) identified
in the PMME

1.1.4 Background to the North West Department of Health

The NWDoH is one of 10 provincial government departments situated
in South Africa’s North West province. The head office of the department
is located in the town of Mafikeng, which is also the seat of the provincial
legislature and administration. All the health care facilities come under the
management of the NWDoH, as Map 1.1 shows.

The department delivers its health care services in terms of a mandate it has
through the legislative and regulatory frameworks of the national Parliament and
the North West provincial legislature. This legal mandate is implemented through
eight programmes: Administration; District Health Services; Emergency Medical
Services; Provincial Hospitals; Central and Tertiary Hospital; Health Services
Training; Health Care Support Services; and Health Facilities Management.

The vision of the NWDoH is to promote healthy, self-reliant communities
in the province. The departmental mission is to render accessible, equitable
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Map 1.1 NWDoH facilities in relation to population by municipal ward

|[NORTH WEST PROVINCE |

*  NW District Hospitals
NW CHC

* N Faility
‘D NW Districts

Poputation by ward
| ] 1288.0000 - 8423.4000
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and integrated quality health to the population while observing the following
values: Batho Pele principles, the Patients’ Rights Charter, the Victims’
Rights Charter, the Childrens Rights Charter, the Disability Rights Charter,
the Older Persons’ Pledge, accountability and transparency, community
participation, excellence, caring, access, human dignity and respect.

1.1.5 Findings and analysis in the case of the NWDoH

Based on available datasets, the PSP measurement matrix below shows the
individual productivity-level scores achieved as well as the total productivity
score achieved by the NWDoH for the 2013/14 financial year.

An organisational productivity level of 506.7 was achieved out of a possible
770, which translate into an organisational productivity-level score of 65.8
(0.658) for the NWDoH, reflecting a ‘moderate level of productivity’ for the
department.

1.1.6 Challenges identified in the implementation process

The key challenges and limitations of developing and implementing the PSP
measurement matrix are as follows.

The indicators used in measurement matrix are proxy indicators of PSP in the
context of the heath sector and they do not reflect the full set of measures
of services delivered by the NWDoH. The total organisational productivity
level achieved by the department is thus an opinion based on these proxy
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indicators. In further refining the measurement matrix, more indicators will
be identified and included in the matrix.

Not all the required datasets were available at the time of the study. For
example, data on the supervisor-employee ratio, workplace design and
employee satisfaction were not available, and this severely limited the final
opinion on the total organisational productivity level of the department.
The NWDoH was advised to make the relevant datasets available to ensure
improved measurement of its level of organisational productivity.

1.1.7 Lessons learnt from the implementation process

The following lessons emerged from the development and implementation
processes of the PMME These should enrich the work of organisations
concerned with measuring PSP:

PSP is not an oxymoron: There is a minority view in the literature on
productivity that PSP is an oxymoron — that is, a word with a contradictory
meaning. The view expressed is that the public service is — by design
and nature — a massive bureaucracy that moves slowly through various
legislative and systemic process (‘red tape’) to ensure the best possible output
is produced for the good of the public, and that it is not in the interest of the
public — who deserve due process — to put too great an emphasis on the rate
at which inputs are converted to public service outputs.

Through the development and application of the PMME, we learned that PSP
is not an oxymoron and that improved PSP does not necessarily occur at the
expense of legislative processes, but in support thereof. The Constitution, for
instance, requires that the public administration in South Africa be governed
by the democratic values and principles enshrined within it, including the
principle that the ‘efficient, economic and effective use of resources must be
promoted’’® In support of this constitutional principle, the PMMEF actively
promotes the efficient, economic and effective use of public resources by
advocating PSP improvements that would, all other things being equal, serve
the public interest.

A rose by any other name is no longer simply a rose: From a private sector
manufacturing perspective, productivity is usually defined as the ratio of
output to input. However, from a public sector service delivery perspective,
the productivity definition relates to the quality and quantity of service
outputs (from a citizen perspective) to the quality and quantity of service
inputs (as managed by public officials). Because of this major difference,
‘a rose by any other name cannot simply be a rose’ PSP is totally different
from the ‘traditional’ private sector understanding of productivity. Hence,
we learnt that we have to clearly define PSP in all its dimensions to avoid
confusion with prevailing understandings of productivity in manufacturing.
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Do not use bathroom scales to weigh an elephant: The public sector,
inclusive of the public service, is massive in that it is the largest employer,
representing a significant contribution to the economy of the country. It is,
for all purposes, a big elephant. To weigh this elephant in order to determine
the impact of its presence, one must use an appropriate weighing and
measurement instrument or instruments. Bathroom scales will not do!

Similarly, when measuring the extent to which ‘elephant-sized’ public sector
organisations are productive, we must use a measurement instrument that is
appreciative of the magnitude of the task at hand. It was through trial and
error, or testing and retesting, that the DPSA developed the PMME, which
appreciates the many factors affecting the organisational productivity of
public service institutions.

1.1.8 Way forward and conclusion

A number of recommendations were made to the NWDoH based on the
lessons learnt from implementing the PSP measurement matrix. These
recommendations included that the department:

o Continue its partnership with DPSA towards refining the PSP
measurement matrix for the public health sector and improving the
quality of data available.

o Address high vacancy rates and expand on its business process
mapping and the development of standard operating procedures for
core services.

+ Participate in advocacy initiatives of the DPSA by sharing its
experiences of the measurement of PSP with other stakeholders
in the public health care sector, including provincial and national
government departments.

o Work with the DPSA to include the following additional indicators
in the PSP measurement matrix:

o Output ratio of department: the ratio of departmental outputs
(annual performance and targets) to delivery of performance in
the department (output measure);

o Budget implementation: the ratio of total annual budget to total
annual expenditure (process indicator);

o e-governance infrastructure: performance in this area is
important for productivity as empirical evidence has shown that
proper governance of information communication technology
improves cost effectiveness, increases staft productivity, supports
decision-making and increases the access of the public and
stakeholders to information (process indicator).
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Table 1.5 Score convertor

1 (Highest) | 2 3 4 (Lowest)
Vacancy rate 24% 28% >10% <11
Sick leave 212 214 216 <18
Annual leave >22 23-27 28-31 <32
Discipline 21% >5% >9% <10%
Operation management 717 5/7 3/7 0/7
Counselling and support >10% 225% >50% <50%

Overall, this case study demonstrates the application of the PSP measurement
matrix in the NWDoH. It shows that the measurement of PSP in a health
care environment is confronted by a number of challenges, foremost of which
is a dearth of appropriate and reliable data.

These challenges are not, however, insurmountable, and, once they are
overcome, the PSP measurement matrix can be a useful instrument for
measuring the organisational productivity of the NWDoH and other
provincial health care departments.

1.2 Transforming government delivery
in Tanzania: Big Results Now!

By the President’s Delivery Bureau, Tanzania

Overview

The Tanzanian Big Results Framework is a good example of South—South
cooperation, for which the Commonwealth Secretariat is a strong advocate. Big
Results Now! (BRN) was replicated from the Malaysian Big Fast Results (BFR). BRN
is a strong and effective system that the government uses to oversee, monitor and
evaluate the implementation of national development plans and programmes.

The methodology is applied to enforce strict prioritisation, develop detailed
implementation plans with clear targets and assign accountability. BRN allows for
rigorous implementation tracking, as well as addressing problems as soon as they
arise so they do not become roadblocks to development.

1.2.1 Context of performance management in Tanzania

Tanzanias development aspirations are outlined in the Tanzania Development
Vision 2025 (TDV 2025), generated in the late 1990s to guide economic and
social development efforts up to the year 2025. TDV 2025 aims at transforming
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Tanzania into a middle-income country by 2025, manifested in five main
national attributes: high-quality livelihoods; peace, stability and unity; good
governance; a well-educated and learning society; and a competitive economy
capable of producing sustainable growth and shared benefits. TDV 2025 thus
aspires to transform the economy from a predominantly agricultural one to
a diversified and semi-industrialised one with a substantial industrial sector
comparable with typical middle-income countries.

Reviews of TDV 2025 implementation undertaken between 2009 and
2011 underscored the need for a strong framework to facilitate systematic
development planning, implementation and follow-up mechanisms. The
government, through a Cabinet Retreat held in Dodoma on 22-24 October
2013, resolved to establish a strong and effective system to oversee, monitor
and evaluate the implementation of its development plans and programmes.
The system chosen is based on Malaysia’s Big Fast Results (BFR) approach.
To support implementation of the approach, the government engaged the
Performance Management and Delivery Unit from the Prime Minister’s
Department of Malaysia. This initiative was branded Big Results Now!
(BRN), or Matokeo Makubwa Sasa! in Kiswahili.

1.2.2 National key results areas

The government kicked off the BRN initiative with six priority areas, or
national key results areas (NKRAs). These NKRAs were identified based
on their potential to transform the lives of the majority of the population
in a relatively short period of time. The NKRAs chosen were Agriculture,
Education, Energy, Transport, Resource Mobilisation and Water.
Implementation of BRN started in July 2013 in the identified six priority
sectors, generally referred to as Wave 1 NKRAs. Through BRN’s disciplined
delivery methodology, these initiatives aimed to ensure greater food
security and improved quality of basic education and water and electricity
infrastructure. Taken together, these efforts are catalysing socioeconomic
growth in Tanzania.

In 2014, a further six NKRAs were added under the Business Environment
priority cluster. These were Realigning Regulations and Institutions, Access
to Land and Security of Tenure, Taxation, Labour Laws and Skill Set, Curbing
Corruption and Contract Enforcement. Health Care became the most recent
addition, in 2015. This therefore represents a doubling of NKRAs within the
first two years of BRN.

1.2.3 The Big Results Now! methodology

BRN is a delivery methodology focused on delivering specific goals within
a stipulated timeline. The methodology is based on transforming the way



Key Principles of Public Sector Reforms

the government works by implementing some catalytic initiatives at critical
points in a system so it can deliver more effectively and efficiently.

The BRN foundations comprise:
o Prioritisation with clear performance targets;

» Rigorous implementation supported by detailed monitoring of
performance data by dedicated delivery staff;

o Transparent performance management.

The methodology comprises a highly adaptable set of tools for proactive
tracking, monitoring and problem-solving across the implementation
structure. The focus of these efforts remains the agreed priority areas
(NKRAs), but the knock-on effects from the success within the sectors
are expected to be significant, as other parts of the government learn
and replicate the model to achieve delivery. In this regard, BRN should,
according to the theory of change, not only deliver results in the NKRAs
but also catalyse a wider transformation of the public service. The intention
is the entrenchment of the delivery culture beyond the core delivery system,
starting to establish a new norm for government effectiveness in Tanzania.

1.2.4 The steps methodology of Big Results Now!

BRN applies the tried and tested BFR methodology from Malaysia, adapted to
the local context. The methodology is applied to enforce strict prioritisation,
develop detailed implementation plans with clear targets and assign
accountability. BRN allows for rigorous implementation tracking, as well as
addressing problems as soon as they arise so they do not become roadblocks.

The methodology further provides a mechanism to escalate issues to
ministerial and even presidential levels when such intervention is required.
Through publication of the BRN targets and an annual report of progress
towards achieving these, BRN also promotes transparency and enables
the public to hold the government to account for delivery. Two and a half
years into implementation, several countries, including Malawi, Malaysia,
Mozambique and Uganda, are seeking to learn from Tanzania’s experience.

The details of the eight-step methodology are provided below:

1. Strategic direction and prioritisation through selection of a
limited number of NKRAs: Prioritisation ensures focus, of both
the vision and the resources for achieving it, which maximises
the likelihood of delivery. It forces decision-makers to clarify and
specify what they are aiming to achieve, and to articulate this to the
public so they can hold them to account. Reflecting on his three
essential lessons about how to deliver real change in government,
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Tony Blair has said, “The first lesson is to prioritise ruthlessly ... if
everything is a priority, then nothing gets done*’

2. Running labs: Labs are tools to achieve results swiftly through
innovation and stringent deadlines. They comprise a team of
experts and stakeholders that are jointly required to find solutions
to a complex problem based on clear and rigorous analysis
and prioritisation to develop detailed implementation plans
with measurable key performance indicators (KPIs). Labs are a
prerequisite for every NKRA initiated, and are a critical first step in
the overall delivery process, where the system develops action plans
and assigns the ownership necessary to implement.

In Tanzania, this has yielded remarkable results in overcoming
the structural barriers — the silo approach, disparate agendas and
competition for funding — that prevent all sections of government
from working effectively and collaboratively to address a problem.
Labs create a powerful link between planning and implementation:
participants feel absolute ownership of the plan because they
have painstakingly developed it, vigorously debated it and
deeply understood it. They are also typically given positions of
responsibility for implementation.

3. Target-setting: Establishing the right KPIs for each priority is
critical. They must measure outcomes, not inputs. Instead of
targeting an increase in technology spending or an increase in
the total number of police officers or teachers, they should rather
target a certain level of reduction in crime or improvement
in education pass rates or other measures of quality. Where
possible, performance should be measured against international
benchmarks, and thus help ensure the robustness and integrity of
the targets and also deal with a sceptical public.

4. Open day: At the end of the ‘lab’ process, an open day is held to
reveal the results of the work done in the labs and to enable their
discussion them with stakeholders. This event helps build both
public pressure on the government to deliver and public support to
assist in this delivery.

5. Developing a clear roadmap: The culmination of the labs is a
roadmap for each NKRA, setting out measurable targets, a clear
delivery chain and a transparent reporting framework. It is critical
that these are made public and thereby establish the basis for
accountability going forward.

6. Implementation: The real transformation is in the means of
tracking, monitoring and ensuring delivery and the efficacy of
government delivery that arises from this. Evidence shows that
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performance improves when it is explicitly managed, particularly
when you focus on managing the performance of people involved
in the priority areas, beginning with assigning accountability
for outcomes to individuals. Once accountability structures
are established, performance dialogues (i.e. intensive, regular
conversations between the leader of the government and the leader
accountable for each outcome, informed by clearly presented,
reliable and regularly updated performance management data) are
essential. The success of Pakistans Education Reform Roadmap
testifies to the power of this approach.

7. International panel and audit: Independent verification of results
is a critical step to ensure all stakeholders can have confidence that
what is said to have been delivered has actually been achieved.
In Tanzania, this has been conducted on both fronts. On the
quantitative aspect, PricewaterhouseCoopers was engaged to
conduct a series of ‘agreed-upon procedures’ and specific tests to
review reported results for the KPIs.

On the qualitative aspect, the president convened an Independent
Review Panel, comprising individuals with distinguished
backgrounds and expertise, in Dar es Salaam on 14-16 January
2015. The prominent panellists included H.E. Festus Mogae, Dr
Nkosana Moyo, Knut Kjaer, Sipho Moyo, Linah Mohohlo, Lord Peter
Mandelson and James Adams. The panel was tasked with providing
an objective, external perspective on BRN’s methodology, strategic
direction and implementation progress for the year in report.

8. Annual report: The annual report makes publicly available the
verified results of the programme, ensuring continuation of the
link with the public and stakeholders who participated in previous
steps in the process, from the labs and open day to ongoing
implementation. The annual report not only includes achievements
for the year but also records challenges and delays to provide a clear
picture of the implementation progress to the public.

1.2.5 Big Results Now! delivery system

The BRN eight steps are overseen by the BRN Delivery System, comprising
the President’s Delivery Bureau (PDB) and ministerial delivery units (MDUs)
dedicated to overseeing implementation of priority projects and ensuring
delivery of the agreed targets. The new delivery system works with and
through existing structures to make the current government system deliver.
While neither the PDB nor the MDUs are themselves the implementers of
the BRN initiatives, they provide support to the ministries to adopt the BRN



Principle 1: A New Pragmatic and Results-oriented Framework 21

discipline and strengthen the president and ministries” ability to deliver on
their priorities in a sustainable and flexible way.

President's Delivery Bureau

The PDB was established as an independent unit within the Office of the
President on 1 June 2013 through a Presidential Instrument, mandated to
support the president in overseeing the implementation of BRN projects and
initiatives. The PDB’s primary functions include assisting the government in
identifying NKRAs and developing implementation programmes for quick
and impactful results; supporting ministries in finding solutions to NKRA
implementation challenges; and monitoring implementation of approved
programmes and reporting on the results.

The PDB works together with the various ministries that lead implementation
of the BRN priority areas. The underlying aim of the work conducted is to
ensure the three-year action plan developed through a thorough consultative
(lab) process is implemented within the stipulated timeframe. This is done
through application of simple principles of rigorous discipline of execution,
continuous problem-solving and constant monitoring of progress. Together
with a highly adaptable set of tools for proactive tracking, monitoring
and problem-solving, the BRN way of doing things ‘business unusual’ is
transforming the way government works.

Ministerial delivery units

MDUs are established in each NKRA ministry responsible for delivering the
KPIs and report directly to the respective ministers. They support the NKRA
ministry by overseeing implementation, proactively seeking resolution
of potential bottlenecks and preparing implementation reports for the
PDB on a weekly basis. The MDUs work closely with the project owners in
implementing agencies and with the PDB in problem-solving and reporting
of progress.

1.2.6 BRN delivery structure

Implementation of BRN priority projects is aided by a delivery structure
consisting of strong institutions at the NKRA ministry and central
government levels. The structure comprises the following:

Transformation and Delivery Council

The Transformation and Delivery Council (TDC) provides strategic
direction to the BRN programme and ensures the contribution of all relevant
institutions and individuals in achieving the developmental objectives of
the BRN initiatives. Chaired by the president, the TDC approves NKRA
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implementation plans, KPIs and budgets, and is the ultimate source of
problem-solving action for the programme as a whole.

Steering committees

Each NKRA has a steering committee comprising key stakeholders to
deliver the NKRAs KPIs, chaired by the respective minister. The main role
of these steering committees is the facilitation of problem-solving within the
NKRAs. The role also includes reflection on the progress of KPIs to identify
any critical interventions required to ensure targets are met by year-end. Any
issues that cannot be resolved at the committee’s once-a-month meetings are
escalated to the TDC.

This monthly checkpoint allows for regular inter-agency and inter-ministerial
engagement to forge better implementation collaboration and leverage
towards meeting a common target. The teams also rigorously pursue timely
disbursement of funds required for the implementation of initiatives and
projects in order to maintain the momentum of execution.

Weekly problem-solving meetings

This is critical to the delivery system in that it allows for focus and attention
on step-by-step delivery to ensure accountability. Through effective
performance management using weekly reports, regular check-ups and
updates to top leadership, the delivery system sets a tempo and environment
in which results ‘must’ be achieved, translating the ‘three-feet’ plans designed
in the lab process into action. In the process of executing the action plan, the
discipline of continuous monitoring will ensure any barriers to successful
implementation of initiatives are immediately identified. Solutions can then be
applied in a timely manner to ensure progress is on track. This is a recursive
exercise conducted across all initiatives. Stakeholder engagement between
ministries and other parties involved in implementation often takes place.

Notes

Union Buildings, Pretoria, 24 May 2014.

Centurion, Pretoria, 4 June 2014.

Chapter 10, Article 196(1)(b).

Transcript: Delivering Results - A Conversation with Jim Yong Kim, Tony Blair, and
Michael Barber April 10, 2013.
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Chapter 2
Principle 2: Clarification of Objectives and
Administrative Structures

2.1 Effective policy design and implementation
in Rwanda: From vision to action and impact

by the Ministry of Public Service and Labour, Rwanda

Overview

Rwanda's governance model, which is based on the challenges occasioned by the
1994 Genocide against the Tutsi,* has proved successful in restoring political and
economic stability, and has led to socioeconomic gains that have transformed
the lives of millions of Rwandans. Political will from the top to the lowest level of
governance, a clear and feasible policy framework and appropriate institutional
arrangements are among the key drivers of effective policy implementation in
Rwanda.

Furthermore, Rwanda's successfulimplementation is attributed to ‘good fit'
approaches built on traditional values. The governance model has been
instrumental in supporting home-grown solutions based on traditional values that
promote public participation and ownership of the development agenda. Effective
policy implementation is sustained by joint and collaborative mechanisms at both
national and decentralised levels. This has improved coordination and transparency,
which has encouraged development partners to supplement government efforts
and resources in support of socioeconomic development in the country.

The overall objective of this case study is to share the Rwandan experience on

how policies and development strategies have been effectively translated into
actions that have moved the country from a failed state to the verge of becoming a
middle-income country.

2.1.1 Introduction

In the aftermath of the 1994 Genocide against the Tutsi, Rwanda embarked
on nation-rebuilding, laying the foundations for a process of poverty
reduction and economic growth. The country introduced a number of
policies and programmes aimed at addressing the immediate challenges
inherited from the past and at moving the long-term orientation towards
poverty reduction and improving people’s livelihoods. Important changes
have been observed in all sectors — economic, social, governance and justice.
Each generation of intervention has addressed the prevailing development
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challenges, and has in turn informed new development dynamics for further
intervention.

Rwanda’s development pathway can be traced back through two major
phases: the period from the 1994 Genocide against the Tutsi up to 2000
and the period from 2000 onwards. The first period saw innovative and
uninterrupted crafting of the country’s policies and development strategies
focusing on the nation rebuilding after its total destruction. During this
period, the country was deeply troubled and unstable, with an economy at its
knees, engulfed in an unprecedented negative gross domestic product (GDP)
trend of -11.4 per cent, coupled with public debt of over US$1.5 billion,
of which 75 per cent was owed to the World Bank and other multilateral
lenders. The country thus had no means of recovering at a time when
there was a desperate need to restore peace and security and to recreate the
overall socioeconomic and political apparatus. It was thus paradoxically
imperative to accommodate the pressing needs of the people, to establish
functioning government structures and institutions and to set the stage
for development — with no resources. The country also needed to allow
humanity and patriotism to prevail over grief and loss, through making
fundamental choices to stay together as a nation, be accountable and think
big in terms of national development goals to guide Rwanda, as highlighted
by HE President Paul Kagame at the 20th commemoration of the 1994
Genocide against the Tutsi?.

From 2000, Rwanda embarked on a new era of developmental shift from
emergency to mid- and long-term development. A set of policies and
strategies were endorsed with the aim of transforming the country from
a subsistence-led to a more knowledge-based economy. This long-term
development path for Rwanda resulted from consultative processes initiated
by the Office of the President during 1998-99, which had led to the Vision
2020 development framework for Rwanda outlining what seemed to be very
ambitious goals to be achieved by 2020. However, evidence shows how this
vision was translated into effective policies, concrete actions and positive
impact in all sectors of the economy, guiding the course of action for the
government, development partners, the private sector and civil society.

Some of the overarching goals under Vision 2020 are to transform Rwanda
into a middle-income country, with an initial per capita GDP target of
US$900, later shifted to US$1,240 as a result of the rapid pace of growth, to
uplift people’s livelihoods and to reduce the proportion of those under the
poverty line to 20 per cent.

This case study presents a snapshot of the national development policy
framework, key development trends and current macroeconomic
achievements, as well as corresponding major driving factors of effective
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policy implementation in Rwanda. Its aim is to share Rwandan experience
on how policies and development strategies have translated into actions that
have brought the country from failed state status towards middle-income
country status, highlighting major lessons that are informing the country’s
further development efforts and sustaining the achievements already
observed.

2.1.2 The national development policy framework

Vision 2020 has been cascaded into mid-term implementation strategies —
the Poverty Reduction Strategic Paper (PRSP) and the Economic
Development and Poverty Reduction Strategy (EDPRS 1 and 2) — that serve
as a basis for programme planning and implementation in all sectors. The
EDPRS sets targets for each sector on which specific sector interventions and
resource allocation are based. The EDPRS is, in turn, translated into five-year
mid-term goals through sector and institutional strategic plans at central
government level. Similar timeframe goals are reflected through district
development plans (DDPs) at local government level (see Figure 2.1).

The sector, institutional, and district strategic plans are formulated based
on a number of thematic areas that reflect emerging development priorities
that must be addressed to attain national economic growth and poverty

Figure 2.1 National development and implementation framework
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reduction targets as set in Vision 2020. For instance, the EDPRS 2 thematic
areas include Economic Transformation, Rural Development Productivity
and Youth Employment, Accountable Governance and Foundational and
Crossing-Cutting Issues, which include macroeconomic stability, regional
integration, gender, disability and social inclusion, disaster management,
environment and climate change, HIV/AIDS and non-communicable
diseases and capacity-building.

The above policies are the result of a deliberate and systematic planning
process that has proved pivotal in easing their implementation. At the
national level, the first steps are multidimensional consultations geared
towards agreement on national development priorities as expressed in
the EDPRS. These consultations identify targets to be achieved during the
fiscal year by budget agencies. Experience over the years indicates that
this process gives other parties, such as Parliament, time to debate plans
and corresponding costs in terms of budgets before implementation by
responsible government agencies and local governments. At district level,
plans and budgets are approved and monitored by district councils to ensure
a good match with local needs and priorities. With regard to grants from
central government, for both national and local level the approval of plans by
Parliament is subject to the previous fiscal year’s performance, which sets a
strong ground for implementation.

2.1.3 Key sector policies and major achievements

Rwanda has been widely acknowledged for the social and economic
progress it has made in the past 15 years, as evidenced by the significant
socioeconomic transformation the country has achieved throughout the
implementation of the PRSP and the EDPRS 1 and 2 in its efforts to reach
the goals laid out in Vision 2020. Rwanda owes this progress to effective
implementation of key sector policies put in place, including on governance,
health and education; to a clear vision and policy for growth through private
investment; and to public sector reforms to uphold and sustain a sense of
purpose and commitment by the country’s leadership to attain development
aspirations that will transform communities and uplift their lives.

Policies related to governance include the National Decentralisation Policy,
which defines the roles of the different levels of government to ensure a
delivery focus and, importantly, the empowerment of local communities
through citizen participation. Another important policy worth mentioning
is the National Gender Policy, which has contributed to significant
achievements in relation to gender equity and womens empowerment.
In the social sector, the governments policy on community-based health
services and the Education Sector Strategic Plan, respectively, have guided
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the implementation of community-based health insurance (CBHI) and nine-
and later twelve-year basic education. Against this backdrop, Rwanda has
recorded major achievements across sectors as a result of the generation of
relevant policies and their effective implementation.

After the 1994 Genocide against the Tutsi, the country opted to make the
country’s security and stability a priority, as a strong basis for sustainable
development. Reflecting the significant impact of the country’s choice, the
Gallup Global Law and Order Report 2015 ranked Rwanda the safest place
to walk at night in Africa and the fifth-safest country in the world. This has a
considerable bearing on the tourism sector and notable positive externalities
for the country’s economic growth and development in general.

In the area of gender equity and women’s empowerment, enormous strides
have been made, in terms of policies and legal reforms to promote gender
equality, abolition of laws discriminating against women and the fight against
gender-based violence (GBV). For example, Isange One Stop Centre has
been established to provide a comprehensive response and care and support
services to victims of GBV and child abuse.

The government initiated a nationwide programme to mainstream gender
in all national development programmes and activities immediately after
the emergency period that followed the 1994 Genocide against the Tutsi.
Rwanda’s aspirations of promoting and empowering women first manifested
in the new Constitution (2003), which stipulated that women should
take up 30 per cent of all leadership positions in the country. Currently,
Rwanda’s Parliament is 64 per cent women, making it the first country in
the world to have such a large proportion of women sitting in Parliament.
Meanwhile, women’s economic empowerment programmes have emerged,
such as through the creation of the Business Development Fund, a women’s
entrepreneurship programme with the aim of unleashing the economic
potential of Rwandan women and promoting their contribution to the
country’s economy.

The country’s leadership’s focus on sustaining the above achievements and
making further strides in the area has led to the creation of institutional
mechanisms that enhance gender accountability, including a gender
machinery. In this respect, the Ministry of Gender and Family Promotion,
the Gender Monitoring Office and the National Women Council have been
set up. The 2015-16 Global Competitiveness Report ranked Rwanda the best
place in Africa to be a woman and sixth globally.

Improvements in governance are increasingly reflected in citizens
satisfaction with service delivery, which is currently estimated at 71 per cent,
against 80 per cent anticipated in 2020.
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Figure 2.2 Rwanda GDP per capita, 2000-20 (USS$)
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Rwanda has made significant strides in the area of economic growth also,
thanks to a clear vision and policy for growth through private investment
as illustrated by HE President Kagame who strongly believes that trade and
investment are pillars of development in Africa and not external assistance.
Putting in place a business-friendly environment and strengthening anti-
corruption measures have been at the centre of the Rwanda’s doing business
reforms since 2007, with the aim of attracting foreign direct investment and
enhancing the private sector to become the engine of national economic
growth. As a result, over the past 15 years, Rwanda has seen steady
economic growth, with a current GDP per capita close to US$800, from
$190 (1994), and sustained economic growth between 7 and 8 per cent for
the past 10 years.

In line with this, the 2015-16 Global Competitiveness Report ranked Rwanda
the third most competitive economy in Africa (after Mauritius and South
Africa) and the first in East Africa. This was echoed by the World Bank
Doing Business Report 2016, which ranked Rwanda the second easiest place
to do business in Africa (after Mauritius). Rwanda owes this result to its
efforts to build strong institutions and policies aimed at improving the level
of productivity of the national economy.

Another notable and positive externality of Rwandas growing economy
relates to poverty reduction: sustained economic growth has had a significant
impact in terms of reducing poverty in Rwanda. Data from the four rounds of
integrated household living conditions surveys conducted in the past 15 years
(2000-14) show that 20 per cent of Rwandans were lifted out of poverty while
30 per cent moved from extreme poverty in the same period.

In the social sectors also, tremendous achievements have been recorded,
particularly in health and education, owing to the above-mentioned policies,
among others. In the health sector, substantial and innovative initiatives
have been put in place: the institutionalisation of CBHI; facilitating access to
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Figure2.3 Poverty trends in Rwanda, 2000-15 (%)
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health services by ordinary citizens; the decentralisation of health services;
community health workers volunteering for their communities; and a
Community Health Information System to improve reporting, including the
RapidSMS mechanism to use in health emergencies. These initiatives and
many others have enabled Rwanda, among other benefits, to lower its infant
mortality rate up to 32 per 1,000 and its maternal mortality rate to 210 per
100,000, from 107 and 1,071 respectively.

Similarly, education sector reforms have led to enormous transformational
achievements. Fee-free education, initially for the first nine years of school,
with six of these years being primary schooling years, has been extended to
cover twelve years of basic schooling, thereby including the entire secondary
school cycle. The net enrolment rate in primary education has gone up to
96.9 per cent, with the country’s target for 2017/18 at 100 per cent.

The above socio-economic achievements coupled with improved access to
health services, sanitation and nutrition have significantly affected the life
expectancy of Rwandans. This has increased from an average of 49 years to
64 years, which means Rwanda has already gone beyond the Vision 2020
target of 55 years. In the same vein, the Human Development Report 2015
recognised Rwanda as the most improved country globally in terms of
human development since 1990.

2.1.4 Major drivers of effective policy implementation in Rwanda

Four key drivers stand out in Rwanda’s successful implementation of policies:
good governance, home-grown initiatives that fit into the local context,
institutional development and an effective coordination mechanism.
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Good governance

Rwanda’s success owes mainly to its visionary leadership and good
governance. The country’s vision combined with a performance-based
system has proven to be a working governance model. Rwanda adopted
transformational leadership as a key component to uphold its governance
tenets, which were destroyed in the 1994 Genocide against the Tutsi. The
governments main strategy to achieve good governance and sustainable
economic development was to decentralise decision-making to bring the
development process closer to the people. The post-genocide Government of
National Unity initiated the process of decentralisation, leading to adoption
of the National Decentralisation Policy in May 2000 and the first local
government elections in 2001.

This policy drew on lessons from before the 1994 Genocide against the Tutsi,
a period of poor governance characterised by highly centralised authority
and a lack of citizen participation in leadership and development. One of
the decentralisation policy aims was and still is to ‘enhance and sustain
citizens' participation in initiating, making, implementing, monitoring,
and evaluating decisions and plans that affect them by transferring power,
authority and resources from central government to lower levels, and
ensuring that all levels have adequate capacities and motivations to promote
genuine participation.

Decentralisation has contributed in a number of areas towards effective
policy implementation and development. The first area is peace and security.
Decentralised structures have been effective in mobilising, sensitising and
working with citizens (through community policing) to keep their areas
peaceful and secure. Currently, as mentioned above, Rwanda is peaceful and
secure, and this owes partly to excellent civic-military relations, in which
citizens and local authorities partner with security agencies to maintain order
and peace in their respective localities. Peace and security, in the context
of Rwanda, has been and remains an important building block for lasting
development.

Other examples of areas to which decentralisation has contributed are
resettlement and the promotion of village settlements; empowering
citizens to work together and hence strengthening the essence of society;
mobilisation of resources for access to education (through addressing the
issue of dropouts) and health services (community health schemes and the
promotion of basic health care); and collective action towards soil, forest
and water conservation in many areas through community work and other
initiatives in decentralised units.

Echoing wider observations on the role of decentralisation and transformative
leadership in Rwanda’s broader developmental success, several authors note
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that strong political leadership, from the president down to village level,
has been a critical impetus for service delivery in the post-genocide period
(Rodriguez Pose and Samuels, 2011; Mcloughlin and Batley, 2012). The
decentralisation process has enabled efficiency and efficacy in service delivery
(especially through improved access and reduced transaction costs for
citizens on certain public services); promoted self-reliance and productivity
through different home-grown initiatives at community level (Ubudehe,
Umuganda); and created a supportive political and institutional framework
for local economic transformation, as further discussed below. Through
decentralisation, the Government of Rwanda reiterates its commitment to
ensuring accountability, transparency and efficiency in deploying resources,
ensuring equity and quality service provision and delivery.

Transparency and accountability are another aspect of governance to which
Rwanda’s success can be attributed. Rwanda recognises transparency in
governance as a precondition for citizens to hold their leaders accountable
and ensure sustainable development with sound economic policies and solid
transparent institutions responsive to the needs of the people and the fight
against corruption.

Rwanda had put in place mechanisms to ensure transparency and
accountability in public institutions, such as income and asset disclosure,
a Public Accounts Committee and an auditor-general. Income and asset
disclosure systems require that public officials declare their income, assets
and financial interests, so as to prevent and help detect the use of public office
for private gain and help build a climate of integrity in public administration.

Similarly, a Parliamentarian Accounts Committee has been established to
ensure that all public financing is spent on the right cause. Every fiscal year,
the government publishes the Citizens’ Guide to the National Budget. This
is designed to give the public a walking tour of the budget, written in easy
and simple language possible for every interested citizen to understand.
It improves transparency and accountability in Rwanda’s public financial
management and makes it easier for members of the public and civil society
to understand and participate actively in the budget process. It also promotes
citizens’ voice in public expenditure management and independent oversight
of service delivery.

Data reflected in Rwanda’s Governance Scorecard 2014 indicate that control
of corruption stands at 78.76 per cent while transparency and accountability
are at 82.37 per cent. Clearly, there is a strong relationship between
effective policy implementation, control of corruption, transparency and
accountability. These important soft institutions have contributed to Rwanda’s
effectiveness in its policy implementation. Success in this regard has helped
eradicate corruption in the public sector, leading to equity in service delivery
and adequate allocation of public resources.
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Successful implementation of policies has also been made possible by the
implementation of pro-poor programmes that are built on traditional values.
These programmes are closely linked to good governance and are therefore
discussed here. They include the Vision 2020 Umurenge Programme, Girinka
and Ubudehe.

The Vision 2020 Umurenge Programme (VUP) is a flagship programme of
the EDPRS and is enshrined in Vision 2020 (Ministry of Local Government,
2008a). It aims to reduce poverty among the poorest families across the
country through both direct support and a cash transfer programme to
accelerate social and economic development. The VUP commenced in 2008
and comprises three components: direct support for people who are unable to
participate in any employment; public works, which offers job opportunities;
and the delivery of loans through special funding opportunities to unleash
start-ups for small businesses with the potential to grow and take the
beneficiary out of vulnerability. This initiative goes hand-in-hand with an
ongoing sensitisation process by the government to inculcate a saving culture
and debt reduction through the creation of savings and credit cooperatives at
sector (umurenge) level.

Girinka — the One Cow per Poor Family programme — is another
innovative initiative by the Government of Rwanda. Girinka is a national
programme aimed at providing poor families with cows. This programme
was initiated in 2000 by HE President Kagame as way of addressing a number
of development challenges, such as the high rate of child malnutrition; of
accelerating poverty reduction; of integrating livestock and crop farming
to facilitate farmers’ access to manure for increased agricultural output;
and of increasing people’s income through the selling of dairy products.
Beneficiary families are identified by the community, to ensure transparency
and objectivity. The ‘passing on of a cow’ principle, or koroza in Kinyarwanda
language, is used, whereby the recipient gives the first-born calf to the next
recipient on the list. This contributes to sustainability and has helped rebuild
social relationships destroyed during the 1994 Genocide against the Tutsi,
enhancing solidarity and social cohesion.

Ubudehe is another pro-poor programme established by the Government of
Rwanda. Traditionally, Ubudehe referred to collective action, at community
level, for community development. This tradition was re-established towards
the end of 2001 to enhance the planning and implementation of anti-poverty
measures. Community work is enforced at village or community level in
order to alleviate poverty, and is considered a pillar of the ongoing political
and financial decentralisation process.

Ubudehe is also one of the mechanisms put in place to restore and improve
trust through participation, accountability and performance in Rwanda. By
reintroducing Ubudehe, the initial goal was not limited to ‘collective action’;
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rather, it was ‘community work’ promoting community participation in
addressing poverty, as well as fostering the culture of mutual support. Under
the programme, each village through a participatory process at selects the
two poorest families; they then develop strategies with the larger community
in support of two trained volunteers to help the families out of poverty.
The programme also enables communities across the country to undertake
priority projects (Niringiye and Ayebale, 2012).

Beside community work to support poor and vulnerable households,
Ubudehe was also set up to reunite and reconcile Rwandans after the
aftermath of the 1994 Genocide against the Tutsi. The overall purpose was
to build trust among Rwandans starting a process of healing and working
together, to build greater social capital and inclusion, to reduce citizen
apathy towards government and among themselves and to strengthen each
person’s power to act and therefore become an active Rwandan citizen.
Ubudehe also facilitates community assessment of development needs by
providing a participatory means of classifying poor village households and
the community’s needs to ensure the most vulnerable can be identified for
assistance.

All this implies that the state has to be responsible not just for regulation and
policy but also for managing strategies required for implementing policies
to enable all citizens to exercise their individual and collective human and
economic rights (Tsinda et al., 2015).

Home-grown initiatives

Home-grown initiatives are drawn from ancient Rwandan tradition and are
understood as key ingredients to the promotion of good governance and
decentralisation. It is believed that home-grown programmes and practices
have made an indispensable contribution to the rebuilding of Rwandan
society (Rwanda Governance Board, 2013). Alongside decentralisation
and transparent and accountable governance, which have been critical in
implementing policies, home-grown solutions that fit into the Rwandan
context have been instrumental in Rwandas achievements. Rwanda has
been described as an example of how supervision, inspection, evaluation
and feedback mechanisms can be successfully deployed alongside more
traditional, culturally embedded means of enforcing contracts (through
incentives and sanctions), accountability and obligations (Rodriguez Pose
and Samuels, 2011). Home-grown solutions in Rwanda include Imihigo,
Umuganda, Gacaca, Abunzi, Urugerero, Umushyikirano and Umwiherero.

Imihigo
On the request of and with guidance from HE President Kagame in 2006,
Rwanda looked to its culture and adapted Imihigo, a system that encourages



Key Principles of Public Sector Reforms

a competitive spirit among challengers but also ensures monitoring and
evaluation of performance (Gonsior et al., 2015). Imihigo is an ancestral
approach but its modernisation has led to it coming to represent an
invaluable tool in the planning and effective implementation of development
policies. Imihigo is used in Rwanda to design performance management
contracts signed at the level of all public institutions, including ministries,
embassies and districts, with the president of the republic. Public engagement
is recorded openly in a written contract that presents a set of development
targets backed by specific performance indicators over a period of one year.
The commitment is mutual: district mayors engage communities to realise
development objectives; the president commits the central government to
providing the required support.

At the end of every fiscal year, independent evaluators conduct an evaluation
to assess performance against Imihigo targets and to identify gaps to inform
potential improvements in the Imihigo planning and implementation
process. The overall goal of the Imihigo evaluation is to inform the
government and development partners on the extent to which Imihigo
targets of the central and local government have been achieved and whether
these are producing transformative outcomes and expected impacts, as stated
in national development frameworks such as the district development plans,
the EDPRS, the Seven-Year Government Programme and Vision 2020. Since
the planning and evaluation of Imihigo are carried out on an annual basis,
this helps in tracking whether designed policies are effective or are leading
to the intended outcomes. All Imihigo targets have been transformative
and they have been translated into tangible benefits, services and outputs
that have addressed the needs of citizens. Further, the results reflect levels
of engagement by the private sector, the civil society and citizens in the
implementation of Imihigo.

Umuganda

To alleviate poverty and respond to people’s needs as stated in the country’s
policies, the Government of Rwanda has also used Umuganda (‘community
work’), although the extent to which Umuganda is used for development
purposes goes beyond the traditional idea of ‘collectiveness. Collective
actions under Umuganda are well coordinated at community level and help
address budget gaps in the financing of certain public investments, such as
maintenance of roads within the community and small bridges linking
locations. Umuganda also serves the purpose of social cohesion, as it brings
together members of the community to hold dialogue over problems of
common interest and devises means to solve them. Activities under this
framework include building of schools, medical centres and hydroelectric
plants, rehabilitating wetlands and creating highly productive agricultural
plots. The value of activities under Umuganda in fiscal year 2014/15 was
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estimated at US$17,642,381. Umuganda also serves as an important channel
for public information exchange and feedback on public policies, as well
as creating awareness on community development activities (Rwanda
Governance Board, 2014).

Urugerero

In order to enhance the culture of volunteerism targeting different categories
of the population in a structured manner, the Government of Rwanda
has established Itorero, to inspire positive values among Rwandans and
strengthen volunteerism among youth. Traditionally, Itorero was a cultural
school where Rwandans would learn language, patriotism, social relations,
sports, dancing, songs and defence. This system was created to help young
people grow with an understanding of their culture. Through Itorero and
similar initiatives, the government introduced the culture of serving the
country at no financial reward, encouraging patriotism, positive values,
responsibility and selfless service (Urugerero) — attributes that contribute to
accelerating progress and promote social cohesion, peace and reconciliation
and democratic governance (Tsinda et al., 2015). The use of youth in national
service (Urugerero) has enabled the country to at least partially overcome
critical financial and human resource bottlenecks (Chambers, 2012; Booth
and Golooba-Mutebi, 2012). Besides nurturing a culture of patriotism and
selflessness in youth, the concept enables young volunteers to play a critical
role in supplementing the overstretched capacity of local government officials
(districts and sectors) in service delivery in many instances.

Gacaca

The Gacaca tribunals had the aim of relieving the pressure on the ordinary
courts, which were quickly becoming overloaded with the cases of the
genocide suspects who were filling the country’s prisons. They also had
the advantage of functioning within a framework of participatory justice
(Richters et al., 2008). In addition, a new form of justice was needed in the
aftermath of the 1994 Genocide against the Tutsi, one that would allow
communities, including those affected by the genocide, to participate actively
in justice, within a restorative and preventive framework (Ministry of Local
Government, 2004). In the Rwandan context, the problem of justice was not
a simple one of texts and courts; it required finding an intermediary way
between classical justice, reconstitution of the social fabric and prevention of
the rolling on of the tragedy — (Waldorf, 2006).

Reconciliation and restorative justice were enshrined as Gacacas key
objectives (Clark, 2010). As Gacaca Law stated, Gacaca was established ‘to
achieve justice and reconciliation in Rwanda’ and was designed with the
aim of not only providing punishment but also rebuilding Rwandan society
(ibid.). Rwandans preferred this home-grown system of reconciliatory justice
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to Western punitive forms of justice, which were perceived as provoking and
perpetuating great hostility (Zorbas, 2004). Rwanda’s approach, drawing on
home-grown traditions, needed to replace imported, divisive practices.

Abunzi

In 2004, the Government of Rwanda reinstated the traditional process of
Abunzi. Literally translated, Abunzi means ‘those who reconcile’ It is a
word stemming from the Kinyarwanda word kwunga, meaning ‘to reconcile
or to restore. Abunzi are persons renowned for their unwavering values
who are elected at community level to manage minor social conflicts and
reconcile people, thereby reducing tensions in the community. Abunzi are
local mediators mandated by the state to provide a reconciliatory approach
to resolve disputes, ensuring mutually acceptable solutions to a conflict.
Therefore, Abunzi are community reconcilers, elected by the population
on the basis of their integrity. Abunzi try minor civil and criminal cases,
especially property-related cases, with a value not exceeding about
US$5,000.

Abunzi is an excellent foundation for a legal aid system and provides a
uniquely Rwandan method of dispute resolution, which both empowers
people to resolve their own disputes at community level and is extremely
economical to maintain. It is designed to decentralise justice, making
it affordable (it is free) and accessible (Burnet, 2008). Resuscitation of
the Abunzi is part of the Rwandan government’s repertoire of initiatives
designed to make justice and governance available to citizens at every level.
It is an illustrative example of the synergies between the state and local
processes of conflict resolution. Its contribution both to the justice system
and to social cohesion at the community level is remarkable and remains
indispensable.

Umushyikirano

The National Dialogue Council (Umushyikirano) is another example of
participatory and inclusive governance. It is a forum whereby the president
of the republic meets with the representatives of all Rwandans down to the
grassroots level to exchange ideas and debate issues relating to the state of the
nation, local government and national unity in order to find solutions. It is
an opportunity for all Rwandans to share ideas on the development process
of the country; even those who are not present are given the floor through
technology platforms and channels (radio, TV and social media). Rwandans
from different walks of life can discuss their problems together towards a
common understanding about the issues the country is facing and how to
address them. Each year, the dialogue has specific objectives and themes for
discussion, with unity and reconciliation at the core. Through this forum,
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crucial decisions are made towards sustainable development as envisioned in
Vision 2020 and the EDPRS.

Umwiherero

Umwiherero (Leadership Retreat) is a strategic planning and evaluation
exercise assessing the country’s performance and how services are delivered.
It brings together the government’s senior leadership to look back on the
previous year and set priorities for the year ahead vis-d-vis the country’s
progress towards achieving Vision 2020. Chaired by the president, the
annual retreat is attended by the heads of the Senate and the Chamber of
Deputies, senior members of the judiciary and the army, the prime minister
and Cabinet ministers and permanent secretaries, along with public agency
representatives, ambassadors, governors, the mayor of the city of Kigali
and district mayors. The leadership retreat has been and remains a relevant
mechanism that provides leaders with a favourable platform for reflection
and self-evaluation and accountability with regard to issues pertaining
notably towards the necessary measures for the implementation of policies.
Experience reveals that this annual forum, now going into its 14th round, has
been a strong tool to redress areas of low performance.

Against this backdrop of innovative home-grown solutions, Rwanda has
been described as an example of how supervision, inspection, evaluation
and feedback mechanisms can be successfully deployed alongside more
traditional, culturally embedded means of enforcing performance contracts
(through incentives and sanctions), accountability and obligations
(Rodriguez Pose and Samuels, 2011).

Institutional development

As mentioned earlier, after the 1994 Genocide against the Tutsi, Rwanda
required the rebuilding from scratch of capacity at all levels. To enable
Rwanda to achieve Vision 2020 goals, successive public service reforms
have been implemented to improve institutional and individual capacity
for increased efficiency and effectiveness. These were to lead to the effective
implementation of policies and result in consistently improved service
delivery. From this goal stemmed public service reforms with two main
components — namely, capacity-building and institutional reviews.

It is worth reiterating that the aim of undertaking these reforms was to
streamline government efficiency and transparency and to eliminate
bureaucracy so as to serve people and businesses better and faster. Public service
reform implementation tools have included new policies, processes and systems
geared towards improving human resource management and motivation, power
delegation, public funds management, accountability, result-oriented practices
and simplification of administrative procedures, among others.
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The Government of Rwanda also recognises the imperative of developing
the country’s workforce and creating strong, accountable and performing
organisations in order to be able to realise its development ambitions.
Reforms have played a paramount role in ensuring effective, timely and
quality service delivery in the public service. The outcomes of public sector
reform include decentralisation of services close to the community to
improve access, quality and delivery time. In this regard, small administrative
entities have been empowered to deliver services previously not available at
such a level.

Service delivery has been improved through the merging of agencies and
departments with similar agenda to enhance coordination and synergy.
Public sector reform has also led to the institutionalisation and continuous
improvement of the performance management system.

The country has also invested heavily in the capacity-building of its human
resources. Rwanda understood that capacity-building was an essential
ingredient in delivering on its national development agenda. However, in
the past, capacity-building efforts in the country have been characterised by
standalone, overlapping and duplicative interventions, leading to inefficiency
and wastage of resources. This was impeding implementation and thus
compromising the achievement of national development targets.

Rwanda’s response to this challenge was the establishment of the National
Capacity Building Secretariat to coordinate capacity-building priorities and
the pulling together of resources from different institutions and development
partners to constitute a common fund for all capacity-building interventions.

Aware that capacity development could not be concerned solely with
capacity creation but needed also to consider capacity use and retention, the
government adopted a ‘pay and retention’ approach, now being gradually and
successfully implemented to curb the movement of capacity created in the
public service into better-paid sectors.

Another strategic option is that of talent identification. Highly talented
individuals are sourced for jobs or sent to world-class universities in order to
bridge the critical skills gap in high-potential and specialised areas of study.
Meanwhile, under the innovative Strategic Capacity-Building Initiative,
the government hires highly specialised foreign expertise to team with
local potential highflyers to enable the transfer of knowledge and expertise
through coaching and mentoring over a long period of time.

Coordination mechanism

Rwanda’s success in policy implementation has been reflected in its consistent
and coherent manner of managing, coordinating and harmonising the
interventions of all actors including development partners, the private sector,
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civil society and international and local non-governmental organisations
(NGOs), thus mutually reinforcing policy reforms and implementation
strategies (Chambers, 2012).

This has been possible through clear guidelines and implementation plans;
multi-sectoral stakeholder involvement; effective feedback and monitoring
systems; a cluster mechanism; different coordination platforms; and technical
committees to ensure effective policy design and implementation at both
central and local government levels. Tools include sector working groups,
the sector-wide approach, technical sub-groups or taskforces, the Integrated
Development Programme Steering Committee, the Development Partners
Coordination Group, the Development Partners Meeting, the Joint Sector
Review and the Joint Action Development Forum (national and local level)
(Duke and Bizoza, 2012; Bizoza et al.,, 2014). It is worth mentioning that the
aforementioned mechanisms were devised to ensure active involvement of all
stakeholders, including the private sector, through the whole delivery chain,
from planning to implementation, to as to significantly increase the level of
ownership, key to effective implementation.

These fora facilitate the coordination of inter-sectoral activities and improve
transparency between the government and development partners in
leveraging resources, implementing and monitoring progress. They have also
ensured the proper coordination of development partners’ interventions,
hence significantly reducing duplication in public service delivery. This has
been possible through a division of labour strategy whereby development
partners are given and approve areas of intervention depending on where
they have more interest and expertise compared with others. Another
enabling factor is a clear development planning process that links all levels of
programme planning and implementation.

The two most important policies designed to contribute to coordination and
harmonisation are the National Decentralisation Policy and the Community
Development Policy. Through the National Decentralisation Policy, the state
makes certain that various stakeholders are brought together (coordination)
from the national to the local (district) level. They work together based on
jointly established priorities for the welfare of the poor through effective
implementation of the Community Development Policy (Ministry of Local
Government, 2008b, 2012).

Rwanda’s success in policy implementation is also attributed to the reaction
of donors and NGOs, which have agreed to adopt ‘best fitt or ‘good fit’
approaches. This means working with existing institutions in a way that
is sensitive to Rwandan and specific sectors’ realities rather than trying to
import ‘best practice’ institutions that may not fit the context. The capacity to
create coordination mechanisms that effectively engage development partners
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is indicative of Rwanda’s reputation of being able to pursue its own agenda,
acting as a ‘true partner’ and encouraging the coordination of aid at central
and local levels (Rodriguez Pose and Samuels, 2011).

The resulting effectiveness in policy implementation has led to Rwanda being
ranked Africa’s most efficient government, followed by Mauritius and South
Africa, and the seventh most efficient globally, by the Global Competitiveness
Report 2015-16.

2.1.5 Challenges

In spite of Rwanda’s record achievements and success stories, the country is
well aware of the challenges to its development path, which effectively create
room for further opportunities and developmental breakthroughs. There are
still untapped opportunities in many areas that have the great potential to
further boost development. The country looks forward to making more strides
in the social sector, where more efforts are required. Resource constraints are
still an impediment to the country’s development pace, and public service
capacity is not yet at its full potential. However, although challenges remain,
lessons learnt from the epic journey already travelled represent a strong
platform from which to maintain Rwanda’s development momentum.

2.1.6 Lessons learnt and recommendations

From the ruins of the 1994 Genocide against the Tutsi, Rwanda’s experience
shows that progress is possible even in difficult circumstances. Four key
elements stand out from Rwanda’s experience that other countries can adapt
and implement to improve the lives of their citizens.

‘Going with the grain’ or ‘best fit’ rather than ‘best practice’> Drawing
on traditional practices that are participatory to develop and formalise
administrative frameworks has been a particularly successful strategy in
implementing policies in Rwanda. While developing policies and national
commitment to improve the lives of citizens has been critical to progress,
the process of translating these national targets and policies into action on
the ground has been Rwanda’s biggest success. Rwanda has productively
made use of traditional practices and pro-poor programmes to deal with
development issues.

For example, harnessing Imihigo, a tradition that Rwanda has
institutionalised as a means of enhancing local government reform
and strengthening ownership and accountability, has made it easier for
the government to implement national policies and strategies through
decentralised networks that reach right down to the smallest administrative
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unit in each village. Similarly, Ubudehe, based on the tradition of mutual
assistance, has enabled the provision of a successful network that has helped
the government target and support poor households. These traditional
practices and programmes not only build on and enforce the idea of
collective action, cooperation and mutual assistance and the mentality of
self-reliance, reducing dependency, but also foster a spirit of competitiveness
and are a crucial institutional vehicle for communication between citizens
and government. These approaches have proven useful, particularly in post-
conflict circumstances, but should be considered under specific contexts
(from best practice to good fit).

Forging good governance supported at all levels of decentralisation:
Translating national policies and strategies into results on the ground is
critical to effective policy implementation. However, these gains are only
possible if there is good governance in place. In Rwanda, support here comes
from the very top, with the government identifying decentralisation as a key
approach to reducing poverty under national poverty reduction strategies,
the Community Development Policy and the National Decentralisation
Policy. This level of support was unprecedented and was critical in
implementing policies at local level. While devolution may begin at the
centre, it must find equally willing expression at all levels if it is to cascade
down to the ground level.

Forging a result-based spirit: Rwanda’s success has proven to be dependent
on the country leaderships will to create and sustain the culture of results.
Echoing wider observations about the role of strong and results-based
leadership in Rwandas broader developmental success, it is worth noting
that strong political leadership, from the president down to village level, has
been a critical impetus for healthy reforms in the post-genocide period. The
capacity to cooperatively engage donors is indicative of Rwanda’s reputation
of being able to pursue its own agenda, acting as a ‘true partner’ and
encouraging the coordination of aid at central and local levels.

Coordinating activities and harmonising interventions: Rwanda’s successful
implementation of policies has also been reflected in consistent national
and local-level objectives, and mutually reinforcing policy reforms and
implementation strategies. A significant factor supporting policy coherence
is the fact that the government has successfully managed and coordinated all
activities and harmonised all interventions of all actors (formal and informal
communities, the private sector, civil society, international and local NGOs,
etc.) at national and local levels. This has been possible through sector
working groups at the central level and the Joint Action Development Forum
at national and local level. This has largely reduced donor-driven duplication
in service delivery.
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2.1.7 Conclusions and recommendations

o Visionary and effective leadership is central to any country’s
development.

e Good and inclusive policies are vital but laws and practical
strategies to translate them into reality are indispensable.

o It is necessary to build a culture of a demanding citizenry, and at
the same time to spur them on to effective participation and greater
ownership and ensure service delivery meets their real and not
their perceived priorities.

o It is critical to encourage citizens to use local knowledge to stir
home-grown solutions that can be the best remedy to delivery
challenges and help ensure sustainability.

o Above all, accountability has to be institutionalised to ensure
results.

Notes

1 The official name since 2014, according to the United Nations Security Council.
2 www.gov.rw/newsdetails2Speech by President Paul Kagame at the 20th Commemoration
of the Genocide against the Tutsi. Kigali, 7 April 2014
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Chapter 3
Principle 3: Intelligent Political Strategies
and Engagement

3.1 Developing trust between politicians and
administrators in developing small states (St Vincent
and the Grenadines, Grenada and Saint Lucia)

by Dr Joan Nwasike, Adviser and Head, Public Sector Governance,
Commonwealth Secretariat

Overview

This case study discusses the meaning of trust in the context of political and
administrative bureaucracies in small states with reference to the Caribbean, using
St Vincent and the Grenadines, Grenada and Saint Lucia as case studies. The
author believes trust is central to the functional relationship between the minister
and the permanent secretary since their job roles are intertwined. It is also claimed
that untrustworthiness is used as the default position of both the minister and

the permanent secretary, particularly during transition governments, as both the
politician and the administrator (permanent secretary) continuously search for
evidence to justify their trust in each other.

The case study commences with a background on why trust is important for the
functional relationship between the political and the administrative bureaucracies,
followed by an overview of the characteristics of small states with reference to the
Caribbean region. The relevant forms of trust are then discussed and applied to the
development of a framework of trust and guidelines for its implementation.

3.1.1 Background

“The political-administrative interface’ is the term used to describe the
functional relationship between politicians (ministers) and administrators
(permanent secretaries) and is considered one of the most important
aspects of the machinery of government. Max Weber (1980, in Fry and
Raadschelders, 2008), in his theory of bureaucracy, outlined its significance
and conceptual foundations. He argued that, for an effective relationship,
there should be clear terms of roles and responsibilities for both politicians
and administrators. He further argued that bureaucrats (administrators) were
technical people who were supposed to be politically neutral, to give non-
partisan advice to politicians and to execute the decisions of politicians to the
best professional standard. Weber completed his argument by stating that, in
terms of hierarchy, the administrator is subordinate to the politician.
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Mainstream analysis of the political-administrative interface based on the
prognoses of the Weberian model of public administration underscores the
importance of trust in between politicians and administrators. On careful
scrutiny of the experiences of many countries, including the UK and Canada,
where variants of the Weberian model are practised, questions about trust
and/or expectations between the politician and senior public servants still
arise (Agere, 1999). These questions are even more pronounced in small
island developing countries in the Caribbean, given their ‘smallness, the
contiguous interpersonal relations within such countries and their serious
developmental challenges.

In the Weberian model, the argument that the administrator is subordinate
to the politician is fraught with conflicts if the relationship is not managed
appropriately. In addition, the Weberian model suggests the political-
administrative interface is based on mutual dependability because the
administrators are considered subordinate but at the same time are advisers
to the politician (minister), based on their institutional knowledge, technical
experience and years of on-the-job experience.

Meanwhile, politicians are generally not exposed in great detail to the
administrative bureaucracy and mostly rely on these administrators for
advice and guidance. As such, their functions are intrinsically linked and
a functional relationship is imperative. Research has shown that the best
results are achieved when these two parties in the relationship work together
cooperatively (Ben Gera, 2009).

Despite its critical importance, though, the question of trust has not attracted
much attention in the mainstream literature on political-administrative
relations. There is no doubt that roles and hierarchical arrangements cannot
be overemphasised, but it is equally important to scrutinise how political-
administrative interactions shape policy outcomes.

With a specific focus on Caribbean small island developing states, this case
study attempts to fill this gap by looking at the form(s) of trust that would be
appropriate to sustain an effective political-administrative interface.

The claim is that trust is central to the functional relationship between the
minister and permanent secretary since their job roles are intertwined:
the minister has direct control of the ministry and initiates policy whereas
the permanent secretary is responsible for development and implementation
of policy as well as overall management of the resources of the ministry.

It is also claimed that untrustworthiness is used as the default position of
both minister and permanent secretary and, therefore, these actors are
both always in constant search of evidence to support justifying their trust in
each other.
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3.1.2 Justification

The issue of the political-administrative interface has long been associated
with the inception of democratic governments (Peters, 2005). Yet this
problem has been approached mostly from the legal (constitution),
institutional (policy frameworks) and roles and responsibilities perspectives.
The literature in this field abounds with technical and sociological solutions
on how to balance this relationship, particularly in transitional governments.
This study therefore applies a philosophical approach that could unearth
the nuanced underpinnings of the political-administrative relations that are
particularly difficult to track solely using legal, institutional and sociological
approaches.

A positive political and administrative interface is required for effective
governance, growth and development of the state. How the two actors
work together is therefore of critical importance. Peters (2005) likens the
relationship to a ‘transmission belt’ within the public sector. According to
him, the ‘upward transmission is for advice, information and loyalty to the
mission rather than the person but it depends on the permanence, experience
and knowledge of the permanent secretary. The ‘downward transmission
deals with legitimacy of government, policy direction and accountability’
Peters’ illustration emphasises the mutual dependence of the actors — the
politician and the permanent secretary; some form of trust is required for
the sustainability of the relationship. Agere (1999) echoes this point, that,
without the trust of the minister, the permanent secretary would find it
very difficult to manage the ministry effectively, and vice versa. This study
therefore argues that trust is central to the functional relationship between
the minister and the permanent secretary.

3.1.3 Characteristics of Caribbean small states

The countries used in this study are Grenada, Saint Lucia and St Vincent and
the Grenadines, which share similar characteristics in terms of population
size and constitutional frameworks. The duties of the ministers, as set out in
the constitutional provisions of, for example, Grenada read:

Where any Minister has been charged with responsibility for any
department of government, he shall exercise general direction and control
over that department; and, subject to such direction and control, every
department of government shall be under the supervision of a public officer
whose office is referred to in this Constitution as the office of a permanent
secretary (Section 67).

Similar provisions are made in the respective constitutions of Saint Lucia
(Section 69) and St Vincent and the Grenadines (Section 60) with regard
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to the duties of the minister and the permanent secretary. The minister’s
role of having ‘general direction and control over (the) department’ and the
permanent secretary’s role of supervision of the department are subject to the
direct control of the minister. These two roles are therefore intertwined and
cooperation is necessary for a functional relationship.

Table 3.1 shows the number of ministers, permanent secretaries and
populations in the three respective states. It also shows more permanent
secretaries than ministers, and this is because 1) the prime ministers
hold several ministerial portfolios, and therefore two or more additional
permanent secretaries are assigned to the Prime Minister’s Office; 2) more
than one permanent secretary is attached to a minister who has several
portfolios; and 3) permanent secretaries are also assigned to other portfolios,
for example administration of an island government agency. Governments
are elected to a five-year term of office and can be re-elected for another term
of five years. There are usually only two political parties in each country, and
the power distance ratio between the governed and those who govern is very
low, owing to the size of the populations (Nwasike, 2011).

Certain characteristics of these states generally influence how government
works, which in turn shapes the political culture and behaviour of the
citizens (Sutton, 2007). These small states are facing enormous challenges
owing to their vulnerability in terms of size, climate change, high debt, trade
imbalances and other constraints. The contagion of the global financial
crisis, added to the above challenges, saw the decline of the major industries
of tourism and construction, which led to increased unemployment and
increased demands by citizens.

On the other hand, the permanent secretary is likely to be an experienced
administrator, is appointed and is not time-bound, but wants to ensure the
rules and procedures are met subject to transparency and accountability
measures. The presence of appointed political advisers and the frequent
perception of civil servants that the political are not ‘technically qualified’
increase the complexity (Agere, 1999). Another characteristic of small
island states is that the government is the major employer, and the seated

Table 3.1 Characteristics of states

Name of country Number of | Number of permanent | Population
ministers secretaries

Grenada 108,000
Saint Lucia 13 20 168,178
St Vincent and the Grenadines 10 12 104,000

Source: Data collected for this study.
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prime minister’s vision influences growth and development. As in other
countries, the government determines who gets what, where, when and how,
and therefore it is important for the permanent secretary to work with the
minister to deliver on government’s priorities.

While the permanent secretary does not have to agree with the policies of the
minister, he or she is required to implement these in an unbiased way and
in the public interest. When this does not happen rapidly, owing to other
infrastructural challenges, politically motivated public servants or other
stakeholders can then place significant pressure on the minister to have the
permanent secretary removed from office.

The permanent secretary may then be transferred to an obscure position
within the public service, in spite of any shortage of professionals. As such,
it is not uncommon to find public servants promoted based on perceived
loyalty to the political administration and not necessarily on merit. Hurley
(2011) argues that this may make the ‘minister feel more comfortable, tend to
like the permanent secretary more and may gain their reciprocity which will
build trust’ (pp. 121-23).

Baier (1991) supports the preference for loyalty rather than merit, claiming
that it may be ‘easier to remedy incompetence than ill will’ (p. 116). This is
precisely the argument made by politicians themselves—that public servants
can always be trained to do the job as long as they have the interests of the
government at heart. Hardin (2002) would refer to this ‘interest at heart’ as
the ‘encapsulated interest” based on trust (p. 37).

This study now seeks to find what form(s) of trust is/are appropriate for the
functional relationship between the minister and the permanent secretary in
small island states of the Caribbean, focused on Grenada, St Vincent and the
Grenadines and Saint Lucia.

3.1.4 Forms of trust

Trust is very important in all facets of political and socioeconomic processes.
It is central to human life and existence. More specifically, it is very difficult
to live without trusting others, institutions or the societal environment.
Although there is relative agreement by philosophers on the value and
nature of trust, in practice trust is used in a variety of ways with different
interpretations.

Trust is often stated in the form of ‘A trusts B for X}, which means that one
trusts another to perform a certain task within a certain domain. Trust
can also be stated in the form of A trusts B, which means A trusts B with
everything and the scope is unspecified or unrestricted. However, this form
of trust is not commonly used among adults; according to Baier (1986),
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it is a form of trust usually used by infants whose trust in their parents is
‘inarticulate and uncritical and blind;, or for trust in God, which would
be total.

An analysis based on critical evaluation of views on trust by various
philosophers, carried out as part of this work in order to determine which
of the views of trust was most appropriate to the relationship between
the political and administrative directorates in small island states of the
Caribbean, exposed the complex nature of the interaction between the
minister and the permanent secretary. Elements from each philosopher
were found to be relevant, and these were discussed within the character
and limitations of the small island states. McLeod’s (2011) emphasis on
trustworthiness and its relevance as a foundation for building trust was given
an additional dimension by Hardin (2002), who believes parties must first be
introspective in earning that trustworthiness, since encapsulated interests will
be a key driver for trust.

Familial relationships, the high power/distance ratio between the governor
and the governed and other defining features of small states politics relate
well to the need for an optimistic perception of goodwill in building trust,
as argued by Jones (1996). Baier’s (1986) argument for trust based on
the goodwill of the trusted and a willingness to be vulnerable as a key
truster could be a valuable learning point for new ministers entering
public office. New ministers must now balance preconceived notions of
the trustworthiness of the permanent secretaries with the benefits to be
gained from capturing goodwill. The next section discusses the theoretical
framework utilising these views of trust.

3.1.5 Aframework for developing trust

Development of the Trust Framework is based on analysis of the relevant
literature on trust and the provision of data from High-Level Retreats
conducted by the Commonwealth Secretariat in small states within the
Caribbean for Cabinet ministers and permanent secretaries. The theoretical
basis is given below, where the trusted is the permanent secretary and the
truster is the Cabinet minister.

Trust is an attitude that ought to reflect that:

1. There is a moral requirement for cooperation between two or
more parties and where joint tasks are imperative for achieving
the desired goals and objectives of the ministry and the national
government as a whole.

2. Trust requires that the permanent secretary (the trusted) is
competent, confident in his or her ability to be the chief operating
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Figure 3.1 Framework for developing trust between political and
administrative directorates

Attitude that ought to
reflect confidence
in the goodwill and
competence of the

trusted.

Attitude that ought to
reflect the trusted being
interested in the success

of the truster.

Attitude that ought to
reflect the moral requirement
of cooperation where joint
tasks are imperative for
achieving the desired goals
and objectives of
an organisation.

Attitude that ought to
reflect the truster
creating an enabling
environment
for trustworthiness.

officer of the ministry and shares goodwill towards his/her minister
(the truster) so the minister can succeed in the discharge of
responsibility.

3. The permanent secretary must be interested in the success of the
minister at all times and demonstrate this by being proactive and
innovative.

4. The Cabinet minister is initially responsible for creating an
enabling environment for trustworthiness to flourish and
should demonstrate this by adopting the default position of
trustworthiness when assuming office until there is evidence of
untrustworthiness.

The published work on High-Level Retreats conducted by the
Commonwealth Secretariat in Grenada, Saint Lucia and St Vincent and
the Grenadines showed there were commonalities in what ministers and
permanent secretaries believed to be criteria for trust (Nwasike, 2012).
These were as follows: integrity, commitment, loyalty, equity, excellence,
accountability and efficiency.

The above criteria for trust are discussed in the context of the model
developed for trust between the minister and the permanent secretary.

1. The moral requirement of cooperation where joint tasks are
imperative for achieving the desired goals and objectives of
an organisation: In the domain of the civil service, the minister
(politician) has direct control of the ministry, which means he/she
ought to maintain the integrity of the systems of the machinery of
government (a constitutional requirement). In defining the policies
that have to be developed and implemented by the permanent
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secretary, the minister needs to work closely with the permanent
secretary, who has knowledge, technical expertise and long
tenure within the civil service. Matheson et al. (2007) refer to this
arrangement as ‘information asymmetry, where the agent can hide
or make important information unavailable to the principal, thereby
‘thwarting the principal’s efforts’ to control and direct the agent or to
achieve the desired goals in a timely fashion. Dasgupta (1988) also
made reference in his definition of trust to the role of ‘hidden action’
by the agent. Therefore, cooperation is necessary for a functional
relationship between the minister and the permanent secretary.

Both minister and permanent secretary have roles and
responsibilities as provided by the constitution of the various
states and so have a duty to fulfil them. Fulfilling roles and
responsibilities is also a matter of integrity — ‘standing by one’s
fundamental ethical commitments'—to parties in the relationship.
Mendus (2009) argues that, for the minister, integrity may be
challenging, as the nature of politics itself undermines or threatens
integrity. Commitment also ensures that there is fairness of
treatment of all civil servants and that the behaviours of both
the minister and the permanent secretary reflect impartiality.
Commitment would also require that the behaviours and
interactions of the minister and permanent secretary be exemplary
in complying with moral norms and expectations (Kohen, 2005).
Because of the nature of the cooperation needed between the
minister and permanent secretary, trust then becomes a moral
(impartial) requirement for the relationship.

. Confidence in the goodwill and competence of the trusted:

Everyone makes a decision to trust in a particular domain on a
daily basis, and the minister is expected to be open and take the
default position of neutrality as a newcomer to the organisation.
Openness will allow the minister to receive more information
through listening. After processing this information, the minister
will be able to update the trustworthiness of the permanent
secretary either ‘upwards or downwards’ (O’Neill, 2002). In so
doing, the minister is extending goodwill in the form of ‘moral
competence’ (Jones, 1996) and at the same time demonstrating
confidence in the competence of the permanent secretary. Trust
is reciprocal, and the minister’s show of goodwill towards the
permanent secretary in the initial meeting will also demonstrate
the integrity and commitment that may encourage the permanent
secretary to consider reciprocating in a like manner or to show
‘moral competence’: loyalty, kindness and generosity.
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3. The trusted being interested in the success of the truster: The
permanent secretary is functionally the trusted junior partner
in the relationship. This means the minister as the senior partner
must communicate clearly the vision of the ministry and what
is needed to accomplish that vision. The minister should let
the permanent secretary know upfront what is required of the
ministry and that there will be challenges, which will require a
rapid response from the minister. And, should such a challenging
situation occur, the minister would expect the permanent
secretary to recognise it as a ‘hot button’ and redouble efforts to
have the situation resolved. The minister should also ensure that
the permanent secretary has a clear understanding that, as much
as possible, policy decisions taken be based on the advice of the
permanent secretary; where decisions taken by the minister are
contrary to the permanent secretary’s advice, there will be political
implications for which the minister will be accountable, but
which the minister expects to be implemented by the permanent
secretary. These discussions need to take place with the permanent
secretary at the beginning of the tenure of the minister to avoid
misinterpretations and conflicts. This not only builds goodwill
but also allows the permanent secretary to understand the
interests and expectations of the minister and be a part of these.
If the minister does not have confidence in the competence of
the permanent secretary to positively support his/her interest,
according to Hardin (2002) the minister will not ‘empower or take
the advice’ of the permanent secretary (p. 37). In other words, the
permanent secretary will not be able to act on the minister’s behalf
or use discretionary power as and when necessary. Therefore,
there is a clear need for the permanent secretary to understand the
interests of the minister (assuming all are legal) and play a positive
role in the acquisition of those interests. However, the level of
commitment required by the permanent secretary for positively
supporting the minister’s interest will depend to some extent on
the incentive structures (ibid.).

4. The truster creating an enabling environment for trustworthiness:
The enabling environment of trustworthiness ought to be created
by the minister in the first instance, as he/she has the constitutional
responsibility of being in charge of the ministry and has the
power to punish betrayal. The minister as a part of the Cabinet is
also responsible for ensuring there is integrity in the systems and
structures of government. The minister can support the integrity of
the government’s institutional structures by upholding standards
generally, and in particular standards of performance.
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Measuring standards of performance is very important for the
development and maintenance of a climate of trustworthiness. It
demonstrates excellence, accountability and efficiency. Where there
are no standards and important decisions are made arbitrarily or
without transparency, there will be accusations of favouritism,
nepotism and even outright bribery.

Permanent secretaries (and in fact the entire civil service) should be
governed by Codes of Conduct, and when the permanent secretary
breaches any of the Codes or acts in an unprofessional way, for
example not giving the best professional advice to the minister, he
or she ought to be disciplined appropriately. Failing to take this
approach raises questions about the integrity of the institutional
structures, the commitment to accountability and efficiency and,
generally, the government’s standards on performance. Ministers
are accountable to the legislature and permanent secretaries to
the minister and to Parliament. This is exactly the point made
by Hardin (2002) about having institutional support structures
for standards of performance that would assist in securing
trustworthiness and in turn will support individual trust. When
these institutional structures are absent, according to Hardin,
individuals will use their ‘personal devices of internal motivation’

(pp- 30-31).

3.1.6 Guidelines for implementing the
trust model in small island states

The model for trust between the political and administrative bureaucracies of
small states and in particular small states in the Caribbean may be applied in
practice using the following steps:

1. Create a deeper understanding of the meaning of trust. This may be
done during retreats for ministers and permanent secretaries.

2. Demonstrate why trust ought to be a moral requirement in the
relationship between the permanent secretary and the minister.

3. Explain how trust is linked to strong institutional structures, for
example the public service commission, performance management
systems and Parliament and its oversight sub-committees.

4. Demonstrate that government is responsible for creating a trusting
environment using case studies.

5. Demonstrate how trust is developed through accountability and
maintaining standards of behaviour and performance, for example
implementation of the Codes of Conduct.
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6. Demonstrate how personal values of integrity, loyalty and
commitment are all linked to trust.

3.1.7 Conclusion

Small states and small island states in particular cannot afford the
loss if experienced incumbent permanent secretaries exit when a new
administration takes office on the grounds that they are politically biased
and will therefore frustrate the incoming government’s priority agenda.
Continuing efforts must therefore be placed on the study and analysis of trust
and its related factors, as they play a key role in the sustainable use of human
and other resources in small states.

A framework has been developed here for small island states in the
Caribbean, premised on the centrality of trust to the functional relationship
between the political and administrative directorates. The framework is
adaptable and can be used in other Commonwealth countries. It seeks to
identify the form(s) of trust that is/are appropriate for sustaining a functional
relationship between the minister and the permanent secretary utilising the
framework.

3.2 Coalition governments in Trinidad and Tobago
by Mark Kirton, University of The West Indies, St Augustine, Trinidad

Overview

Coalition governments have become the object of intense debate globally as
aresult of theirincreasing presence in the international political environment.
Around the world, they have increasingly emerged as alternative sources of
executive and parliamentary power and have thus given rise to discussions and
analysis on their effectiveness and sustainability. In 2010, Trinidad and Tobago
joined the growing number of countries with elected coalition governments
when the People's Partnership (PP), comprising five political parties —the
United National Congress (UNC), the Congress of the People (COP), the Tobago
Organisation of the People (TOP), the Movement for Social Justice (MSJ) and
the National Joint Action Committee (NJAC) — campaigned and won the 2010
general elections. This was the first time a coalition had been formed and had
won the general elections in Trinidad and Tobago.

3.2.1 Context and definition of coalition governments

A coalition government can be defined as a political system where two or
more political parties combine their efforts by means of a formal agreement
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or a coalition, in order to govern together (Makarenko, 2007). Another
definition indicates that coalition governments consist of two or more parties
that compromise on principles and share a mandate, usually in order to gain
control of Parliament or the Cabinet (Finley, 2012). Coalition governments
generally refer to different political parties collaborating to form a temporary
alliance large enough to enjoy the confidence of Parliament, allowing them
to form a government. In the context of the Parliament, Riker (1962) asserts
that a group of legislators who collaborate to vote on a specific issue or sets
of issues constitutes a coalition. He contextualises coalitions within stable,
formal institutions and thus places emphasis on established systems of rules
regarding legitimate power and authority within a democratic state. However,
as Arora (2011) contends, a coalition may also be created in a period of
national crisis, such as in times of war and civil unrest.

Within the context of general elections, a coalition government may also
refer to the manifestation of a particular situation in which no political party
achieves a clear majority vote. In this regard, political parties collaborate to
provide a majority at the floor of the Parliament. Nonetheless, it is important
to note that coalitions can be formed prior to elections and are thus not
necessarily an outcome of a general election. In this sense, coalitions may
be electoral, parliamentary and/or governmental. Coalition cabinets are
prominent in countries in which Parliament is elected by proportional
representation and represented with several organised parties. Further, the
concept of a coalition is also embedded in wider discourses on organising
theory and game theory, as discussed below (Arora, 2011; Riker, 1962).

According to Daghie (2014), the concept of coalitions is historically rooted
in organising theory. Essentially, an organisation refers to a group of people
working together to achieve objectives. In earlier debates on conflict,
organising or organisational theory emerged to facilitate collaboration among
individuals and sub-groups with common goals. In this regard, coalitions
refer to groups and/or sub-groups joining together to achieve a commonly
shared goal with the intention that their individual interests and objectives be
simultaneously achieved. However, according to Cyert and March (1992), the
effectiveness of coalitions is impeded depending on the range of competing
interests among sub-groups, especially if these are not clearly specified
beforehand. In this way, dominant coalitions are effectively constrained by
their environments and thus place greater emphasis on consensus-building
and negotiations (Loader, 2012).

In contrast, game theorists view coalitions in terms of a constant sum game.
Riker (1962), in his publication, Theory of Political Coalitions, conceptualises
political coalitions as ‘a constant sum game played for the fixed prize of
holding office’ He postulates the size principle, where ‘coalitions are engaged
in a zero-sum competition with other coalitions over a limited resource (such
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as trying to win votes), and where coalition leaders can offer bribes, money,
promises, or other things of value to induce outsiders to join them, the latter
referring to ‘side-payments. Under the size principle, rational coalition
leaders attempt to attract the smallest number of potential members into
their coalition that is required to succeed in elections. The size principle is
also consistent with the strategic principle. This argues that, in the final stages
of coalition formation, leaders intend to gain a minimum winning size. In
this context, sub-groups within the decision-making machinery of coalitions
with greater bargaining power generally aim to exploit such an advantage
for their own personal gain. Further, coalitions tend to offer ambiguous
stances on essential issues and policies in an effort to win votes from differing
electorate preferences.

Essentially, coalition politics also refers to the collaboration of different sub-
groups and political parties to develop one unified political party. Organising
and game theories are useful in highlighting key elements of coalition
politics. The former illuminates the scope for consensus-building and
collaboration. In contrast, game theory emphasises the rational interests of
individual sub-groups and how this can potentially shape dynamics within a
coalition party.

In general terms, it has been argued that the main advantage of a coalition,
as advocated by consociational theory, is the broader representation in
the adoption of laws and policies in support of minority groups. Single
party majority systems are more prone, albeit relatively, to less debate
and exchange of ideas in the development of policies in comparison with
coalition political groups. In contrast, individual ministers within coalition
governments inevitably represent a wider category of electorates and thus a
wider range of issues and viewpoints. Such a situation increases the chances
for greater debate and wider representation in policy formation. According
to consociational theory, coalition governments are useful mechanisms
for managing conflict in highly differentiated societies as they allow for the
representation of numerous groups, including minorities.

However, while this may occur in some societies, the exchange of multiple
ideas may also generate conflict. Critics of coalition governments argue that
they are also more prone to controversy and conflict owing to the wider
divergence of views among members. In this regard, coalitions tend to be
more fractious, which can contribute to the undermining of effective and
legitimate development of policies. In culturally and socially diverse societies,
coalition governments may be constituent of sub-groups with conflicting
ideological principles and therefore weaken effective decision-making.
Further, in situations where one party is more dominant and powerful, the
benefits of consensus-building and representation are deferred, as policies
developed may align more closely with the interests of powerful party
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officials. These officials may also have access to more resources for collusion
during decision-making processes.

Coalition parties are sometimes characterised as a ‘double-edged sword, with
the very benefits of their constitution being some of their key weaknesses.
Here, the wider exchange of ideas among sub-groups, while beneficial for
representation, may also increase the potential for conflict. Also, power
dynamics within a coalition can significantly shape the effectiveness of
representation. As a result of this phenomenon, dominant political parties
within a coalition may stifle the viewpoints of smaller, less powerful,
members. Similarly, the benefits of coalition politics are highly contingent on
power dynamics and the overarching political, social, cultural and economic
environment that shapes the context in which they operate.

Trinidad and Tobago is a useful case study for illuminating the complexities
of coalition politics. Coalition governments are prominent across the globe,
with the Caribbean standing as no exception. The UK, France, Germany,
India, Indonesia, the Nordic countries, Pakistan and Switzerland are some
international examples with a recent prominence of coalition governments.
Within the Caribbean region, Guyana and St Kitts and Nevis are also
important examples of coalition governments established in recent times. In
the case of St Kitts and Nevis, in 2015 Team Unity, a coalition of the People’s
Labour Party, the People’s Action Movement and the Concerned Citizen’s
Movement, won the general elections. In May 2015 in Guyana, a coalition
government comprising A Partnership for National Unity and the Alliance
for Change was elected.

3.2.2 Background to the coalition experience in Trinidad
and Tobago and public sector reform

Trinidad and Tobago, a former British colony, is the southernmost island of
the Caribbean island archipelago, and is located between the Caribbean Sea
and the North Atlantic Ocean and to the north-east of the South American
mainland country of Venezuela (LAPOP, 2010). The island of Trinidad was
discovered by Christopher Columbus and claimed for Spain on his final
voyage on 31 July 1492. Great Britain won the island from Spain in 1797;
it remained a colony of Great Britain until its independence in 1962. In
contrast, the island of Tobago was a colony of the Great Britain from 1803
and it was only in 1889 that it joined Trinidad to form the single colony of
Trinidad and Tobago. In January 1899, Tobago formally became a ward of the
colony, and British rule was maintained.

In 1962, Trinidad and Tobago became independent and, following its former
colonial masters, it adopted the Westminster model of government. This still
is used today. This Westminster model provided for free and fair elections,
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held at regular intervals with universal adult suffrage, as well as a system of
parliamentary democracy. In 1976, Trinidad and Tobago became a republic
and formally established the post of president as the head of state, to replace
the post of governor general that existed before.

According to the Census, Trinidad and Tobago has a multi-racial and multi-
ethnic population of approximately 1.3 million citizens. Afro- and Indo-
Trinidadians comprise the majority of the population (accounting for just
over 70 per cent); other ethnic groups comprise Mixed, Chinese, Whites,
Amerindians and Syrian-Lebanese racial groupings. This plural society is
also home to a wide range of religious groups, including Hindus, Muslims,
Roman Catholics, Pentecostals, Baptist Faiths, Anglicans, Seventh Day
Adventists and others.

As a result of its geographical location and its natural resource endowments
of oil, natural gas and asphalt, Trinidad and Tobago has developed an
economy based predominantly on the energy sector (primarily oil and
natural gas). As a major component of its productive sector, Trinidad and
Tobago's economy relies significantly on the production and export of oil and
natural gas combined with related industrial activities, including oil refining,
gas processing and production of urea, ammonia, iron, methanol and steel.
The economy of Trinidad and Tobago and the various productive sectors
have significantly influenced the formation of the political party system, as a
convergence of political interests was perceived as critical to the achievement
of common developmental goals. Indeed, historically, the political parties
emerged from labour unions, one representing the sugar workers and the
other workers in the energy sector.

Politically, after independence, the twin-island republic of Trinidad and Tobago
came to operate under a multi-party system. At that time, it was mainly two
parties that emerged to contest the national elections, with the People’s National
Movement (PNM) consistently being one of the two. While the PNM, founded
by Dr Eric Williams in 1956, is the oldest political party in Trinidad and
Tobago, several other parties have formed within the political system in more
recent times. Basdeo Panday, who later became prime minister of Trinidad and
Tobago, established the UNC in 1988. The only other party to gain political
power through elections has been the National Alliance for Reconstruction
(NAR), under the stewardship of Arthur Robinson, which was voted into office
dramatically in 1986 with a landslide victory over the ruling PNM by 33 to 3
seats. The NAR served only one term, has not been in power since and has been
dissolved. The COP, formed in 2006, failed to capture a single seat in its primary
contestation in the general elections in 2007 (LAPOP, 2010), and became a
member of the PP coalition that won the general elections in 2010.

Historically, the PNM and the UNC have been the major political parties in
the country and their policies have traditionally shaped the workings of the



Key Principles of Public Sector Reforms

public service. An overview of the history of the public service in Trinidad
and Tobago reveals that the public sector since independence has provided
basic governmental services across the country. Currently, the public sector
constitutes a diverse labour force of roughly 60,000 monthly paid employees.
However, it is increasingly also made up of a large number of daily rated and
contract employees. In an effort to improve the efliciency of the public sector,
a series of reform initiatives have taken place since 1964.

These efforts have been deemed necessary as the provision of the services
offered by the government are critical for the development of the economy
and the welfare of the populace. The Trinidad and Tobago government, as
is the case with many small developing states, constitutes one of the largest
employers in the economy, and as such needs to be constantly upgrading the
levels of its service to the public.

These programmes generally seek to outline the key goals for improving
public sector reform. These are outlined in Table 3.2.

Table 3.2 Public sector reform 1964-2020

Reform description

1964 Reform programmes focused on terms and conditions for public servants

1970 Reform initiatives emphasised the improvement of institutional
architecture and the restructuring of public service practices and
procedures

Stakeholders expressed apprehension concerning over-centralisation
and inefficient disciplinary systems and performance appraisal systems

1973-75 Implementation of the Administrative Improvement Programme
This initiative illuminated flaws in performance appraisals in addition to the
need to provide better training opportunities for employees

1981 Effort to improve efficiency in the public service
Reform called for assignment in financial and personnel matters
Main focus on job assessment, career development and training

1984-86 Dumas Report: Review of Public Service Task Force
Assessment identified a need to improve the appraisal system across the
public service

1989 Administrative Reform Programme
This programme reinforced the need for institutional strengthening
Key elements: formation of mission statements and development of
strategic plans; improvement of organisational structures and
processes; improve financial management system

1992 Draper Report: Transform and Improve the Human Relations
Management Function in the Public Service

2007-20 Vision 2020: National Readiness Assessment Study
An integrated and holistic approach to national development initiatives

Source: Based on research conducted by Beresford and Nunes (2004).
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Baptiste (2012) further identifies critical aspects of reform initiatives over
the past 15 years. He demonstrates that key aspects of these effects have
been geared towards improving personnel management, with a particular
emphasis on reducing the over-dominance of central agencies. The main
agencies responsible for personnel management are the service commissions
(the Public, Police, Teaching, Judicial and Legal Service Commissions).
These play a key role in managing the public service, and their key purpose
as established under the constitution of Trinidad and Tobago is to recruit,
transfer and promote public servants. In addition, they serve to negotiate
terms and conditions of employment and the efficient administration of
public sector officials.

A key concern in the administration of the service commissions and
the public service at large has been the issue of decentralisation and
politicisation. In the early 1990s, in an effort to promote decentralisation,
the government established human resource management units for
individual ministries and departments. However, some key issues still remain
prominent.

First, Baptiste (2012) focuses on the need to improve the administrative
system for rewards and compensation for public servants, which was also
a major challenge for the PP government between 2010 and 2015. Further,
another key issue that also affected the PP government pertains to the
continuing wide gap in salaries between the private sector and public service
employees undertaking similar job functions. While this has continued to
deter skilled labour from entering the public service in some cases, it was
noted that this factor also translated to sub-optimal levels of efficiency and
innovation during the PP government.

The first coalition government came into office in 1986. The government,
the NAR, consisted of the Organisation for National Reconstruction, the
United Labour Front, the Democratic Actions Congress and the Tapia House
Movement. It is interesting to note that this coalition was formed after
the general elections were held: each party had contested the elections as
individual political entities.

After this time, unlike the NAR coalition government in 1986, which was
formed under a post-election agreement, the UNC led by Kamla Persad-
Bissessar, the COP under the leadership of Winston Dookeran, the TOP, with
Ashworth Jack as its leader, the MS], led by Errol McLeod, and the NJAC
under the leadership of Makandal Daaga established a coalition party. This
PP campaigned as a single unit and won the country’s 2010 general elections.
The PP subsequently lost political power to the PNM under the leadership of
Dr Keith Rowley in the general elections held in 2015.
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In general terms, the system of governance in Trinidad and Tobago consists
of three main pillars, the legislative, the executive and the judiciary.
Legislative power lies with the House of Representatives, with 41 elected
members, and the Senate, with 31 members appointed by the president on
the advice of the prime minister and leader of the opposition, with nine of
these members serving as independent members. Executive power lies
with the prime minister and the Cabinet, which is appointed from MPs.
The judiciary is independent of the government, as guaranteed by the
Constitution.

General elections in Trinidad and Tobago are held every five years and this
form of government allows the general population (the electorate) to elect
their representatives, who in turn represent their opinion in Parliament. The
elected candidates under this system become MPs, and their relative numbers
of seats determine which political party holds the majority in Parliament
and ultimately forms the government. When no one political party holds
the majority in Parliament, this can lead to the formation of a coalition
government.

3.2.3 Formation of coalition and coalition agreements

This study now focuses on the most recent coalition government of Trinidad
and Tobago, the PP, which assumed office in 2010. It is significant to note
that the coalition was formed prior to the general elections in 2010, and it
defeated the PNM by securing 29 out of a total of 41 seats and controlled the
executive and legislative branches of the political system. The political leader,
Kamla Persad-Bissessar, was sworn into office as prime minister on 26 May
2010. The PP coalition subsequently lost the 2015 elections by securing only
18 of the 41 parliamentary seats in the general elections and is now the main
opposition party in Trinidad and Tobago.

It is important to observe that, prior to the general elections in 2010, the
five parties that formed the PP established a set of guiding principles, in
the Fyzabad Declaration of April 2010. In this Declaration, the parties
expressed their commitment to social justice and transparency. Members
agreed to:

. respect the principles of social justice and therefore believe that the
operation of the economic system should result in the material resources of
the community being so distributed as to subserve the common good, that
there should be adequate means of livelihood for all, that labour should
not be exploited or forced by economic necessity to operate in inhumane
conditions but that there should be opportunity for advancement on the
basis of recognition of merit, ability and integrity.
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The Fyzabad Declaration also affirmed that the parties in the PP would:

. adopt Principles and Codes of Conduct whereby the interest of our
beloved Country is and shall be put before party and individual self-interest
and as a Government comprising the Partners they will implement a Public
Policy Program to improve the quality of life of the People of Trinidad and
Tobago based on shared principles of National Development and national
unity. Together these constitute the foundation for sustainable government.

As part of the accord, the parties in the PP also agreed ‘not to tolerate any
form of corruption’ or ‘politicise the civil service, commissions or state
enterprises. It is also of significance that the parties in the PP also agreed as
part of the Fyzabad Declaration to ‘make choices based on merit in carrying
out public business, including making public appointments, awarding
contracts, or recommending individuals for rewards and benefits. These
agreed principles demonstrated that all the parties in the coalition were
committed to an efficient and effective public service in order to ensure the
development of the country could be sustained.

There is also the view that coalition governments are more likely to
demonstrate and sustain democratic practices, since such governments
represent a wide range of public opinion. Further decisions are usually made
in the interest of a significant majority of the population. It is also posited
that, prior to implementation, public policy in coalition governments tends
to be widely discussed and debated within the government and in the wider
community, and this thus presents a more democratic and participatory
approach to governance. It is instructive to note, however, that the majority
of interviewees indicated that debate and discussion on public policy between
public servants and ministers of the coalition government were insignificant
in Trinidad and Tobago.

Research has indicated that there are also disadvantages of coalition
governments. Primarily, there is the view that, when two or more parties
join to form a government, there is a wider range of competing interests
under this arrangement. Further, competition among various interest groups
within the coalition can emerge, as well as the struggle to maintain separate
identities among the political parties represented in the coalition. In the case
of Trinidad and Tobago, by 2012 one of the partners of the PP, the MS], had
withdrawn from the partnership. In a statement by the National Executive
and Activist Council of the MS] in June 2012, one of the primary reasons for
joining the coalition had been to effect progressive changes in the country’s
governance. As a reason for its withdrawal, the MS] noted that the objective:

. seems to be thwarted notwithstanding our best efforts by powerful
elements in the partnership who quite frankly are very happy with the
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existing system once they are in charge. For them it is not about changing
the system of governance but rather changing faces because it is ‘we time
now’, we do not see this approach to politics and governance being altered
in the near future.

It is also argued that coalitions can be less democratic than one-party
governments since the group with the largest number of seats tends
to dominate the decision-making processes. As the MS] noted in its
statement of withdrawal from the PP government, the decisions were made
predominately by the prime minister: “This is really a reinforcement of the
old system of governance where the Prime Minister decides. It flies in
the face of the decision of the political leaders of the PP’ and “The leaders
recognize the importance of this forum for the discussion and resolution of
national policy issues.

Further, there is the view that smaller parties perceive their existence in
power as a part of the coalition to be dependent on their allegiance to the
dominant party. In the case of Trinidad and Tobago, it has been noted that
the smaller MS] withdrew from the PP and declared that, If we want to
change the system of governance we also have to start addressing the culture
of dependence’ The MS] went further to suggest that, even as a small party,
it can engage further with citizenry and influence political action through
this process as well collaborate with the public to take actions in their best
interest.

In the manifesto of the PP, entitled Prosperity for All, 2010, the partnership
committed to ‘establish an Economic Development Board which will consult
with stakeholders and play an advisory role in policy formulation, as well as
‘a Ways and Means Committee to formulate a project plan on a phased basis
to make all government public services more accessible to residents. The
manifesto also committed the PP to transparent and accountable governance
where all plans and policies ‘will be aligned to a national framework for
sustainable development’

3.2.4 Negotiations, compromise and concessions

Analysts and commentators have argued that coalition governments are
theoretically more representative than majority governments as they are
by definition representative of a much larger percentage of the general
population. This naturally increases the need for compromise among
the elected members of Parliament, and this creates the environment
for negotiation and conciliation. With respect to Trinidad and Tobago,
interviewees noted that the environment for negotiation was not established
during the period of a majority PP government. It was also observed that
there was a notable limitation to the areas of compromise among members
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of the government. For public servants, this environment of inflexibility led
to higher levels of frustration, which, according to interviewees, also led to
incidences of demotivation.

Traditionally, many commentators have suggested that coalition governments
can gain from more consensus-based politics, as a result of all parties having
to compromise to allow policies and measures to be passed in Parliament.
While this requires high levels of skill and capacity from the political
leadership, there is also the issue of public perception and confidence in this
type of government, especially when it is not well entrenched in the political
culture of a nation, as is the case with Trinidad and Tobago.

Further, there is more pressure to represent the interests of the majority
of parties in the nation state, rather than a few or only the elite in society,
as in the accusation made against majority governments. Interviewees
highlighted that, in the absence of a spirit of compromise among members
of the Cabinet, there were several changes in the ministers of government,
and, during the period 2010-15, 21 ministers left the Cabinet for varying
reasons.! This change of ministers created a situation in which policy changes
were frequent. Table 3.3 highlights the ministers of government who were
replaced, dismissed or resigned during the PP administration.

Interviewees noted, however, that public servants continued to implement
policies and procedures that were ‘tried and tested over time’ and had proven
efficient, even in the rapid changes in executive and ministerial personnel
experienced during the PP government. They suggested that, at times,
there was serious conflict with policy-makers, which negatively affected the
efficiency of the public service and the administration of its programmes.

The view has been advanced that generally coalitions opt to utilise the parts
of their individual manifestos that are compatible and as such may be able
to be easily operationalised in the areas of health, education, fiscal and
economic policies, and other important aspects of government. Similarly, it
has been suggested that coalitions tend to attract a larger voter turnout, as
well as being more inclusive in relation to women’s and indigenous peoples’
representation and the formulation and articulation of more all-inclusive
government policies. In the case of Trinidad and Tobago, in 2002 voter
turnout was 609,571, in 2007 653,882, in 2010 722,322 and in 2015 734,792.
Thus we can see voter turnout is higher than usual when coalitions contest
elections, whether as challengers or incumbents.

Research has indicated both advantages and disadvantages to coalition
governments. In the first place, coalitions make it possible to take a wider
array of public opinions into consideration when formulating policy. In
addition, under a majority government there is greater probability of laws
being steamrolled through Parliament, whereas with coalition governments
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there is a tendency for greater debate and more attention to detail when
bills are taken to the national Parliament. Further, coalition government
decisions benefit a wider range of citizens; majority governments typically
look after the interests of the political and economic elites who make up their
constituencies.

Levels of economic growth tend to rise more easily in countries being
governed by coalition governments. This has been the case in developing
countries like India, where the strengthening of the economy has been
correlated with the weakening of the single-party government: under a
coalition government there has been increasing political space, which allows
for inputs, opinions and ideas in the decision-making process. However,
under the PP government in Trinidad and Tobago, economic growth rates
slowed from 1.6% per cent in 2010 to -2.1 per cent in 2015 (Central Bank of
Trinidad and Tobago, 2016).

3.2.5 Challenges to the public sector

While there were significant challenges in the administration of the
coalition, the PP government introduced important initiatives between
2010 and 2015. In 2011, the PP government introduced a medium-term
policy framework under the theme ‘Innovation for Lasting Prosperity. This
framework identified items for action within the period and was anchored
on seven interconnected pillars for sustainable development: people-centred
development, poverty eradication and social justice, national and personal
security, information and communication technologies, a diversified
knowledge-intensive economy, good governance and foreign policy.

The main thrusts of this medium-term policy framework were:

o To diversify and deepen the production base to ensure that, in a
context of depleting energy resources, the economy would continue
to grow and sustain a high standard of living;

« To move the economy up the value chain, improve competitiveness
and expand investment both local and foreign;

« To have a secure and safe nation and to strengthen the framework,
institutions and infrastructure to support human security;

o To expand the capacity of citizens for knowledge accumulation and
use, innovation, creativity and entrepreneurial activity;

« To reduce socioeconomic and regional inequalities within the
borders, move people out of poverty and promote social inclusion
through more meaningful economic participation.
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Further, this initiative by the PP government was the first effort by any
government in Trinidad and Tobago to integrate and articulate its approach
to development in the interest of multiple parties. It also sought to promote
greater collaboration and stronger functional cooperation among ministries
and state agencies in order to facilitate greater coherence and effectiveness
in the implementation of development policies. While in the earlier stages
of its delivery this initiative demonstrated promise, interviewees indicated
that these practices were not sustained, which led to a reduction in public
confidence in the state bureaucracy.

Another important initiative of the PP government was the introduction
of the National Performance Framework (2012-15). As Prime Minister
Persad-Bissessar observed, “The framework places emphasis on monitoring
performance on projects and programs and more importantly, on evaluating
the impacts of such initiatives in the lives of citizens’ This framework was
established to facilitate a culture of reporting in the public sector and more
particularly to identify the actual impact of government interventions on
the lives of the citizens of Trinidad and Tobago. Figures 3.2 and 3.3 show
the priorities and measureable performance indicators established in the
National Performance Framework. This can be considered as one of the
positive features of the coalition government.

There is also the view that coalitions require greater levels of political
discipline than single-party governments, and issues such as transparency
and accountability are frequently complex in their articulation. Interviewees
indicated that, within the public sector, actions frequently occurred that
brought up issues of transparency. These included the hiring of staff
outside of normal procedures, the awarding of contracts under abnormal
circumstances and the rapid promotion of individuals without the requisite
experience or qualifications.

The view has also been advanced that, with the accession to power of coalition
governments, the state bureaucracy has a tendency to become bloated, as there
are demands for allocations of resources to satisfy a larger pool of constituents.
In the case of Trinidad and Tobago, in 2013 there were 3,450 contract
employees in the public sector; in 2014 this number had increased to 5,946.
There was a significant increase in the number of both contracted workers and
regular public service employees, and the figures rose from 55,000 persons in
2014 to 75,000 in 2015 (Office of the Auditor-General, 2016).

Further, there is the contention that coalitions are ‘promises to the people’
and are unpredictable, and may leave the country in a worse position than
if there were a single-party government. In the case of the PP government
in Trinidad and Tobago, interviewees indicated that indiscipline among the
higher echelons of the public sector, including ministers of government, was
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Figure 3.2 Medium-term priorities of the National Performance
Framework
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responsible for a reduction of confidence in the public sector. They cited cases
such as accusations of financial malpractice against two incumbent ministers
at the time. It has also been argued that indiscipline, non-performance owing
to discontentment and cabal-forming are all factors that detract from the
strength and productivity of a coalition.

Coalition governments, while not new in Trinidad and Tobago, are currently
seen by some citizens as the most important option for the future governance
of the state. On the other hand, the view has been advanced that the PP
coalition has devalued the argument in favour of coalition governments,
since the level of interference in government institutions, poor governance
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Figure 3.3 Performance indicators of the medium-term priorities
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and decision-making and lack of transparency and accountability within
the public sector during its tenure reduced the public’s confidence in this
approach.

Brown (2009) has argued that high-performing public institutions and
good governance are critical to social and economic development. Public
institutions including ministries, departments and state-owned corporations
make and implement economic and social policy, deliver services to the public
and ensure accountability for the use of public resources and public regulatory
authority (ibid.). Brown suggests that, in Trinidad and Tobago, similar to other
small island developing states, small size lends itself to ‘a kind to intimacy that
facilitates good governance, and provides an environment that is conducive
to institutional development’ (ibid.). The vast majority of interviewees
engaged in this study indicated that an environment for the sustained
development of public sector institutions was absent and, even at a small
size, the concentration of power by a few in the coalition did not lend itself to
cooperation and inclusion of public servants in decision-making processes.
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It has also been posited that the multi-party nature of the PP ought to have
created the conditions for greater cohesion in the public sector and the
emergence of a collective identity among public servants, thereby leading
to a more efficient institutional environment. However, a large majority
of the interviewees indicated that, during the PP administration, there was
an absence of cohesion, which led to fragmentation among public servants,
which also contributed to lack of common identity in the public service.

There is also the view that small size, as in the case of Trinidad and
Tobago, allows for easier access to key decision-makers and enhances the
consultative process within the public sector. In Trinidad and Tobago,
it was also felt that, with multiple partners in government, public sector
officials would have easier access to the major policy-makers. However, a
majority of respondents/interviewees indicated that this was not the case,
and it was suggested that, because of the influence of the major partner in
the PP coalition (the UNC), there was a tendency to dictate policy without
significant levels of consultation with public servants and the other minority
parties in the coalition.

It was also felt that personal considerations and party loyalties to the major
partner in the PP (the UNC) were prevalent in the 2010-15 period, and
entry and promotion were not based on merit or performance evaluations. It
must be noted, however, that most respondents/interviewees felt this was not
different from periods in Trinidad and Tobago when a single party governed
the country.

According to Kalberg (1980), Max Weber posits that the division of labour
between the politician and the bureaucrat is sanctimonious, and should
remain separate if the state is to be run effectively. To Weber, the bureaucrat
must serve the politician as a technical guru, making possible the execution
of all policy directives once they are in line with national interests and do not
conflict with these policy objectives.

Another danger is that bureaucrats by definition may be political in
orientation. The public service and bureaucrats are the creation of the
politicians, and as such their actions are not apolitical in nature (Christensen
and Laegreid, 2005). Under the PP, a tendency was observed to increase
the public service with political appointees or ‘ministerial assistants, who
invariably acted with significant authority. This practice, according to the
public servants interviewed, served to undermine the role of public service
officials and led to significant levels of demotivation and mistrust among
these officials.

There is also the view that the ability of the state to attract and retain
skilled personnel in the public sector is critical to the implementation of
development plans and programmes. This suggests that human resource



Key Principles of Public Sector Reforms

development and training should be a priority. Interviewees suggested that,
between 2010 and 2015, however, the PP did not place emphasis on skills
training and the upgrading of public sector capacity.

In the case of the PP government, the smaller parties (COP, MS], NJAC,
TOP) expressed the view that the parties were side-lined, and in some cases
public policy was made that compromised their positions. Interviewees felt
that the UNC as the major partner in the coalition was able to implement
policies without consensus and these frustrated public sector employees as
well as the parties’ constituencies, resulting in an overall reduction of public
confidence in the government.

Analysts have argued that coalition governments are more likely to
demonstrate and sustain democratic practices, since such governments
represent a wide range of public opinions. There is a perception that decisions
are usually made in the interest of a significant majority of the population. In
the case of the PP government, however, a significant majority of interviewees
indicated that the major partner (the UNC) did not demonstrate this practice.
Interviewees cited the practice of employment without adequate qualification
and promotions without requisite evaluations, which brought further
dissatisfaction and perceptions of a reduction in the democratic process.

Further, the view was advanced that, in the case of the PP, it was expected
that, prior to its implementation, public policy would be discussed and
debated within the government and among the major party leaders in
the coalition. Respondents indicated that this was not the case and public
servants said there were significant levels of inputs from party leaders, which
at times led to negative policy outcomes. However, there was also the view
that having five parties in the government meant a wider range of competing
interests, which did not always allow for consensus on issues regarding the
public sector.

The PP can be seen as a complex political coalition, since it had several
interests, ideologies and positions, and there is the view that this made it
difficult for a culture of coalition-making to emerge. It has also been noted
that, especially with respect to public policy, there was an absence of a sense
of accommodation, as there was a seeming inability to accommodate each
party’s interests. This absence of a culture of coalition-making extended
into the public sector and goes against the view that coalition governments
emerge based on a mutually agreed and common programme and are
sustained through consensus decision-making.

It is generally observed that, traditionally, leadership of a coalition
government lies with the single largest constituent of the coalition alliance.
This was indeed the case for the PP, as the UNC controlled the leadership.
Interviewees also indicated that there were insignificant levels of consultation
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with the smaller parties, which led to levels of indifference, fragmentation
and lack of cohesion that carried over into the public service.

Ministers in the PP government were drawn from different parties and
represented varying and at times conflicting and contradictory positions,
ideologies and approaches to governance. This in itself created inconsistent
policy interpretation and led to the non-uniform application of policies
within the public sector.

This national performance framework was also established based on the
government’s recognition that, in the absence of quantifiable measures to
monitor and evaluate the impact of government programmes and projects on
the citizens of Trinidad and Tobago, there would be limited determination of
the improvement in the socioeconomic conditions within the country.

3.2.6 Lessons learnt from Trinidad and Tobago

Quality of policy decisions matters: The 2011 Organisation for Economic
Co-operation and Development (OECD) Report Better Policies for Better
Lives asserted that ‘A priority for governments should be to build a policy
making process conducive to trust. In the case of the PP government, public
servants interviewed indicated that the policy-making process was neither
open nor inclusive, and lacked the input of the majority of stakeholders. As
a result, they suggested, the quality of policy decisions was constantly poor,
which led to the deterioration of levels of trust between policy-makers and
public servants. Remedying this situation entails putting in place an inclusive
policy-making process that guarantees the engagement of public servants and
that can lead to a predictable public service environment as well as public
trust in the institutions of government.

Agreeing on how to resolve issues in advance: Nwasike (2011) has argued
that the political-administration interface, which is ‘the functional
relationship between the politicians (ministers) and administrators
(permanent secretaries) is considered one of the most important aspects
of the machinery of government. Further, Nwasike contends that the
importance of trust ‘is still deemed fundamental to an effective relationship
between the politician and administration’

In the case of the coalition government in Trinidad and Tobago between
2010 and 2015, public servants interviewed indicated that the political-
administrative interface was significantly stymied, which resulted in unclear
roles and responsibilities for public servants, which in turn led to low levels
of trust between the administration and politicians. A majority of the public
servants interviewed said that their institutional knowledge and experience
were frequently bypassed. This also led to a reduction of trust between
politicians and administrators.
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There was little communication between the ministers and senior public
servants at the beginning of the PP governments term regarding the
functions and implementations plans of some ministries and public
enterprises. This led to situations of uncertainty, conflict and ambiguity,
which also resulted in a reduction in levels of trust between administrators
and politicians. Consistent communication and the building of trust were
absent in some cases, which resulted in reduced levels of commitment
by administrators. It is therefore critical that in coalition governments
communication between politicians and administrators be clear and
unambiguous for the purpose of policy delivery.

As Nwasike (2011) suggests, discussions on policy agendas should take place
‘at the beginning of the tenure of the minister to avoid misinterpretations
and conflicts’ One can therefore support the contention that ‘an enabling
environment of trustworthiness ought to be created by the minister in
the first instance, as he/she has the constitutional responsibility of being in
charge of the ministry’ (ibid.).

The Constitution of Trinidad and Tobago, Act 4 of 1976, Section 85(1),
enshrines, ‘Where any Minister has been assigned responsibility for any
department of Government, he shall exercise general direction and control over
that department; and, subject to such direction and control, the department
shall be under the supervision of a Permanent Secretary whose office shall
be a public office! During the tenure of the PP government, however, such
general direction on the part of the minister to the public sector was lacking.
This further led to increased levels of mistrust, reduction in confidence in the
government and conflict at the political-administrative interface.

Building trusting relationships: Issues of trust within the political-
administrative interface can occur on the side of both the politicians and
the administrators. Draper (2001) has argued that ministers can form an
immediate mistrust of senior public officers upon the assumption of their
portfolios owing to the perception that these senior public officers would
have worked closely (and appeared to have familiar relations) with the
previous government. Conversely, mistrust in the public sector can arise
when governments change or within the same government when ministers
change (ibid.). For future coalition governments, especially in small states
like Trinidad and Tobago, there must be a clear understanding that public
servants should operate independent of any government in office.

The OECD stresses the importance of integrity for the practice of good
governance. While integrity is characterised by some analysts as an elusive
concept, the notion is generally used as a measurement of public conduct
(Rauls, 1973). According to the OECD Public Sector Integrity Review,
integrity refers to ‘the application of values, principles and notions in the
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daily operations of public sector organisations. Other analysts contend that
integrity is the ‘cornerstone of good governance’ and that fostering integrity in
the public sector is essential for maintaining trust in government. According
to the OECD, to foster integrity ‘is to prevent corruption in the public
office, support a level playing field for businesses, and maintain public trust
in governments. Achievement of such requires coherent efforts to update
standards, provide guidance and monitor and enforce them in daily practice.

Professionalism in the public service: According to Armstrong (2005), the
concept of integrity has been identified as part of the founding principles of
public administration. Armstrong contends that integrity refers to ‘honesty
or trustworthiness in the discharge of official duties, serving as an antithesis
to corruption or the abuse of office’ Additionally, the UN defines integrity
‘to include but not [be] limited to probity, impartiality, fairness, honesty and
truthfulness’ (UN Staft Regulations 1.2 (b)).

Since the 21st century, Trinidad and Tobago has sought to place integrity as
a key element in the conduct of government business. In 2000, the Integrity
in Public Life Act was introduced to form part of the country’s legislative
framework to regulate the conduct of public officials. As the Act states, it is
intended ‘to provide for the establishment of the Integrity Commission; to
make new provisions for the prevention of corruption of persons in public
life by providing for public disclosure; to regulate the conduct of persons
exercising public functions; to preserve and promote the integrity of public
officials and institutions, and for matters incidental thereto.

Further, the Integrity in Public Life Act 2000 is the basis for the establishment
of the Integrity Commission, and its mandate includes examination of the
practices of those in public office. The roles and functions of the Integrity
Commission include the four key areas of prevention, investigation,
enforcement and education, as well as enlistment of public support. In
addition, the Commission seeks to promote integrity, particularly among
those in public life, from the level of ministers of government and MPs, to
permanent secretaries, chief technical officers and members of the Boards of
statutory bodies and state enterprises. Further, the Commission is required
‘to regulate the conduct of persons exercising public functions through the
receipt of declaration of incomes, assets and liabilities, and by monitoring
compliance with the Code of Conduct presented in Part IV of the Integrity
in Public Life Act 2000. Additionally, the Commission is responsible for
examining the practices of public bodies in order to facilitate the discovery of
corrupt practices (Integrity Commission, 2016).

In discussing integrity within the PP government, the general view was that,
in any political directorate, elected representatives, public servants and other
holders of public office must discharge their responsibilities in a professional
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and ethical manner. The PP Manifesto of 2010 indicated as part of its
Declaration of Values that, in order to ensure the maintenance of integrity,
representatives ‘should not place themselves under any financial or other
obligation to outside individuals or organisations that might influence them
in the performance of their official duties. It was observed, however, that,
during the PP administration, there were several accusations of improper
conduct, corruption and the irresponsible use of power, which at times led to
resignations and dismissals of ministers.

It is therefore critical, especially in the context of the presence and role of the
Integrity Commission, that there be stronger commitment to the responsible
use of power and the commitment to honesty and transparency for future
coalition governments to establish and maintain public confidence.

Effective leadership: Effective leadership in government is another critical
factor in the successful administration of public services. It is also claimed
that, from the early stages of a new government, the political leadership of
ministries must build trust and positive relations at all levels in order to
secure ‘buy-in’ and promote effective and efficient governance. Indeed, strong
forces of globalisation have influenced a transformation in several critical
areas, including the public sector, from an inflexible hierarchical structure
towards an environment of collaboration, with creative and innovative
leadership guiding the process.

For this transformation to succeed, public servants must feel a sense of
direction and confidence. Further, leaders of government, as the interviewees
suggested, must demonstrate the ability to engage in the process of
participative management and also flexible problem-solving behaviour.
Additionally, interviewees indicated that leadership, especially in coalition
governments in Trinidad and Tobago, must be able to perform under
constant public scrutiny from a range of stakeholders, including social
media, the broadcast and print media and the citizenry. The interviewees
indicated that, since there was not a strong synergistic relationship between
the political leadership and the administrative hierarchy, responses to public
inquiry were often varied and ambiguous. In these cases, public scrutiny led
to controversy and mistrust, which undermined the leadership process.

The view has also been advanced that leaders in government must be able
to develop a participative leadership style, especially in small societies.
Van Velsor et al. (2016) claim that ‘Participative leadership implies greater
emphasis on involving others in decision making and getting more input
before taking action’ The majority of interviewees indicated that leaders
within the PP government did not embrace the establishment of participative
management, which created a gap in the administrative interface between
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politicians and public servants. It is therefore important that, from this
experience, future leaders in government follow the recommendations
espoused by Van Velsor et al. that leaders ‘create an environment of shared
collaboration that will provide the structure necessary to clarify ambiguity,
lower volatility, reduce uncertainty, and make the complex more possible.

Effective leadership requires a mechanism that provides effective innovation
strategies. Dedicated and effective leadership is also critical to the effective
execution of government policy at all levels. The role of public sector
leadership is important in order to translate dedication into effective
innovative strategies. In the case of the PP coalition in Trinidad and Tobago,
this commitment and dedication was lost in a proverbial sea of issues

relating to political clientelism, repaying loyal party members and associates
and the like.

Access to information: While a commonly accepted definition of the concept
of transparency is still under debate, it is recognised that, as a principle,
governments have a duty and obligation to their citizens to act visibly and
predictively and to provide timely and accurate access to information
by citizens. According to Transparency International, transparency is
a characteristic of governments that are open in the clear disclosure of
information, rules, plans, processes and actions?. Transparency is also seen
as a basis of accountability and public confidence, and as a check against
mismanagement and corruption in government. In recent times, it has been
recognised that a transparent government is an essential component of a free
and democratic society.

In the case of Trinidad and Tobago, during the PP government there were
efforts to develop transparent policies and practices. The Public Procurement
and Disposal of Public Property Act 2015 was promulgated ‘to provide for
public procurement, and for the retention and disposal of public property,
in accordance with the principles of good governance namely accountability,
transparency, integrity and value for money. This legislation has as its
major objective ensuring the efficient and transparent use of money in
the procurement cycle. The underlying assumption suggests that the use of
public funds necessarily requires a significant level of public transparency
and accountability. The promulgation of the Act can be considered a
positive example of the PP governments establishment of frameworks for
transparency and accountability of public life in Trinidad and Tobago.

The National Performance Framework (2012-15) was highlighted by the
PP government as another mechanism for the transparent management
of government programmes and projects. According to Prime Minister
Kamla Persad-Bissessar, “The National Performance Framework is a tangible
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example of the commitment of the People’s Partnership Government to
encourage greater transparency and accountability in governance and to
ensure efficient and effective use of resources towards attaining national
goals’ (Ministry of Planning and Sustainable Development, 2012). This
framework can be considered another positive feature of the PP government
since it provided a publically transmitted approach to the measurement of
performance of the public sector.

3.2.7 Conclusion

The study shows that, for the PP government in Trinidad and Tobago,
administration of the public sector under a coalition government was more
complex than under the single-party government. In fact, the two coalition
governments in Trinidad and Tobago that have been in place have failed to be
re-elected after their first term in office. The study also indicates that, especially
under coalition governments, strong and sustained collaboration between
ministers and public servants is critical, and that this collaboration must
remain in place for the entire term of the government. The study also highlights
that public perceptions of institutions that govern them are important for
sustained public confidence. This also requires clear alignment between the
roles and responsibilities of ministers and public servants so the public can see
high levels of cohesiveness between the two drivers of public policy.

The constant changes in the executive and administrative leadership that
were experienced during the PP government had a negative impact on
the performance of the public service, since leadership changes brought
with them new approaches and strategies that were on several occasions
ambiguous and inconsistent. There were also times of confusion, when policy
changes led to the demonstrable uncertainty of administrators regarding the
execution of public policy.

In conclusion, for public servants, there is always the need to create and
maintain a balance between ensuring the will of the people through its
elected representatives is carried out and defending the universality of public
institutions and the public interest. As Talbot (2010) suggests, ‘Representative
democracy is always a balance between the need to implement the policy
ideas of the winning party or coalition and maintain a sense of universal
consent, including consent of the losing parties’

In Trinidad and Tobago, while the PP government experienced times
of instability and demonstrated levels of ambiguity in its approach to
governance, it was clear that public servants during this era made significant
attempts to ensure management of state institutions and the continuity of
public service activities remained a top priority.



Principle 3: Intelligent Political Strategies and Engagement 83

Notes

1 http://www.guardian.co.tt/news/2014-08-02/full-list-tt-peoples-partnership-ministers-
who-quit-or-were-fired

2 What are the Limits of Transparency and Technology? From Three Gurus of the Openness
Movement (Eigen, Rajani, McGee 2014)
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4.1 India: The Union Public Service Commission

by Professor Prajapati Trivedi, Senior Fellow (Governance), Bharti Institute
of Public Policy, Adjunct Professor for Public Policy

Overview

The basic reason for the setting up of public service commissions (PSCs) has been
to ensure political neutrality, accountability and integrity of the public services,

and to enhance the capability of institutions to carry out the public sectors'
development-related state policies.

India's Union Public Service Commission (UPSC) has often been credited with
the promotion of a professional, apolitical civil service in the country. This case
study examines the origin and history of UPSC and its structure and functions as
specified in the Constitution of India.

This study compares and contrasts the structure and functions of UPSC with those
of the state-level PSCs and also discusses the relationships between UPSC and
the state-level PSCs. The PSCs at the centre and in the states are creations of the
Constitution of India and as such derive their right and privilege from this.

The case study also compares and contrasts the structure and functions of UPSC
with those of other South Asian Association for Regional Cooperation (SAARC)
countries, followed by recommendations based on the comparative study of PSCs
in SAARC countries. The study also cites examples from Singapore, Australia,
Malaysia and the UK to strengthen the functioning of PSCs.

India's UPSCis considered a success story by many informed observers. This is
derived from the stellar reputation of the highly regarded Indian Administrative
Service (IAS), which has famously been described as India's steel frame (Sengupta,
1995) and is often credited with the success of India's democracy.*

4.1.1 Origin and history of UPSC

India gained independence from Great Britain on 15 August 1947. The origin
of the PSC in India, however, predates India’s independence. The first Despatch
of the Government of India on the Indian Constitutional Reforms on the
5 March 1919 referred to the need to set up some permanent office charged
with the regulation of service matters. A relevant extract from it is given below:

In most of the Dominions where responsible Government has been
established, the need has been felt of protecting the Public Services from
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political influence by the establishment of some permanent offices,
primarily charged with the regulation of service matters. We are not
prepared at present to develop the case fully for the establishment in India
of a Public Service Commission, but we feel that the prospect that the
services may come motre and more under ministerial control affords strong
ground for instituting such a body.

This concept of a body, intended to be charged primarily with the
regulation of service matters, found a somewhat more practical shape in the
Government of India Act 1919. Section 96C provided for the establishment
in India of a PSC that should ‘discharge, in regard to recruitment and control
of the Public Services in India, such functions as may be assigned thereto by
rules made by the Secretary of State in Council.

Box 4.1 Government of India Act 1919

The Government of India Act 1919 was an Act of the Parliament of the UK. It

was passed to expand participation of Indians in the Government of India. The
Act embodied the reforms recommmended in the report of the Secretary of State
for India, Edwin Montagu, and the Viceroy, Lord Chelmsford. The Act covered 10
years, from 1919 to 1929. This Act represented the end of benevolent despotism
and was the genesis of responsible government in India.

The Act received royal assent on 23 December 1919. On the same day, the
king-emperor issued a proclamation that reviewed the course of parliamentary
legislation for India and the intent of the act:

The Acts of 1773 and 1784 were designed to establish a regular system of
administration and justice under the Honourable East India Company. The Act
of 1833 opened the door for Indians to public office and employment. The Act
of 1858 transferred the administration from the Company to the Crown and
laid the foundations of public life which exist in India to-day. The Act of 1861
sowed the seed of representative institutions, and the seed was quickened into
life by the Act of 1909. The Act which has now become law entrusts the elected
representative of the people with a definite share in the Government and points
the way to full responsible Government hereafter.

The Act provided a dual form of government (a 'diarchy’) for the major provinces.
In each such province, control of some areas of government, the ‘transferred list’,
was given to a government of ministers answerable to the provincial council. The
transferred list included agriculture, supervision of local government, health and
education. The provincial councils were enlarged.

At the same time, all other areas of government (the 'reserved list') remained
under the control of the viceroy. The reserved list included defence (the military),
foreign affairs and communications.

The Imperial Legislative Council was enlarged and reformed. It became a
bicameral legislature for all India. The lower house was the Legislative Assembly
of 144 members, of whom 104 were elected and 40 were nominated, with tenure
of 3 years. The upper house was the Council of States consisting of 34 elected
and 26 nominated members and tenure of 5 years.
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After the passing of the Government of India Act 1919 (Box 4.1), prolonged
correspondence took place between the then-secretary of state of the
Government of India and local governments regarding the functions and
machinery of the body to be set up. This continued for over four years. No
decision was arrived at, and the subject was referred to the Royal Commission
on the Superior Civil Services in India (Lee Commission). In its report dated
27 March 1924, the Lee Commission recommended that the statutory PSC
contemplated by the Government of India Act 1919 be established without delay.
In this report, the Lee Commission made the following observations in 1924:

Wherever democratic institutions exist, experience has shown that to
secure an efficient Civil Service it is essential to protect it, so far as possible,
from political or personal influences and to give it that position of stability
and security which is vital to its successful working as the impartial
and efficient instrument by which Governments, of whatever political
complexion, may give effect to their policies. In countries where this
principle has been neglected, and where the “spoils system” has taken its
place, an inefficient and disorganised Civil Service has been the inevitable
result and corruption has been rampant. In America, a Civil Service
Commission has been constituted to control recruitment of services, but,
for purpose of India, it is from the Dominions of the British Empire that
more relevant and useful lessons can perhaps be drawn. Canada, Australia
and South Africa now possess Public or Civil Service Acts regulating the
position and control of the Public Services and a common feature of them
all is the constitution of a Public Service Commission, to which the duty
of administering the Acts is entrusted. It was this need which the framers
of the Government of India Act had in mind when they made provision
in Section 96(c) for the establishment of a Public Service Commission
to discharge” in regard to recruitment and control of the Public Services
in India such functions as may be assigned thereto by rules made by the
Secretary of State in Council (Lee Commission Report, para. 24).

In spite of the provisions of the Section 96(C) of the Government of India Act
1919 and the strong recommendations made by the Lee Commission in 1924
for the early establishment of a PSC, it was not until October 1926 that the
PSC was set up in India for the first time.

The first PSC was established on 1 October 1926. It consisted of four
members in addition to the chair, appointed by the secretary of state in
council. Sir Ross Barker was the first chair, and he and his successors built
up the PSC on the model and in accordance with the traditions of the British
Civil Service Commission.

The functions of the PSC were not laid down in the Government of
India Act 1919, but were regulated by the Public Service Commission
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(Functions) Rules 1926 framed under Sub-section (2) of Section 96 (C) of the
Government of India Act 1919. These rules provided for consultation with
the PSC on questions connected with recruitment to All-India Services and
to the Central Services Class I and Class II, on questions of drawing up of
syllabi for examinations and of qualifications for recruitment by selection,
on promotions to these services, on disciplinary cases and on questions
connected with pay and allowances, pension, provident or family pension
funds, leave rules and conditions of service.

The secretary of state in council for India subsequently made a rule
authorising the Madras Legislature to make laws for the establishment of a
commission to regulate the public services of the Presidency of Madras (now
called Tamil Nadu). The Madras Services Commission Act 1929 set up such
a commission for the province of Madras. Punjab passed similar legislation,
but no commission was set up there because of lack of finance.

The Simon Commission recommended the setting-up of service
commissions in all the provinces in order to relieve ministers from the
technical work of recruitment and to prevent them from being exposed to
the charge (however ill-founded) of using their positions to promote family
or communal interest at the expense of efficiency or just administration of
the services. This recommendation was eventually accepted by the British
government and was included in the White Paper of December 1931, which
contained proposals for Indian constitutional reforms. The White Paper
also included a blueprint of the PSCs for the proposed federation and the
provinces. The report of the Joint Committee on Indian Constitutional
Reforms (1934) was the next step in this direction.

The proposals contained in the White Paper with regard to the PSCs, as further
elaborated in the report of the Joint Committee on Constitutional Reforms
(1934), were given concrete form in Sections 264-68 of the Government of
India Act 1935. The Act envisaged a PSC for the federation and a provincial
PSC for each province or group of provinces. Provision was also made whereby
the same provincial commission would be able to serve the needs of two or
more provinces jointly; alternatively, the PSC for the federation, if requested so
to do by the governor of a province, might, with the approval of the governor-
general, agree to serve all or any of the needs of a province.

The sections of the Government of India Act 1935 relating to the PSCs were
brought into force on 1 April 1937, and the then-PSC at the centre became
the Federal PSC. The Constituent Assembly saw the need to give a secure and
autonomous status to PSCs at both federal and provincial levels to ensure
unbiased recruitment to civil services and also for the protection of service
interests. After independence, with the promulgation of the new Constitution
for independent India on 26 January 1950, the Federal PSC was accorded a
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constitutional status and was renamed UPSC. The chair and members of the
Federal PSC became the chair and members of UPSC by virtue of Clause (1)

of Article 378 of the Constitution (Box 4.2).

Box 4.2 Article 378 of the Constitution

378. Provisions as to Public Service Commissions

1.

The members of the Public Service Commission for the Dominion
of India holding office immediately before the commencement

of this Constitution shall, unless they have elected otherwise,
become on such commencement the members of the Public
Service Commission for the Union and shall, notwithstanding
anythingin clauses (1) and (2) of Article 316 but subject to the
proviso to clause (2) of that article, continue to hold office until the
expiration of their term of office as determined under the rules
which were applicable immediately before such commencement to
such members.

The members of a Public Service Commission of a Province or

of a Public Service Commission serving the needs of a group of
Provinces holding office immediately before the commencement

of this Constitution shall, unless they have elected otherwise,
become on such commencement the members of the Public Service
Commission for the corresponding State or the members of the
Joint State Public Service Commission serving the needs of the
corresponding States, as the case may be, and shall, notwithstanding
anythingin clauses (1) and (2) of Article 316 but subject to the
proviso to clause (2) of that article, continue to hold office until the
expiration of their term of office as determined under the rules which
were applicable immediately before such commencement to such
members.

4.1.2 Structure and functions of PSCs

91

The PSCs at the centre and in the states are creations of the Constitution of

India. As constitutional authorities, they derive their right and privilege
from the Constitution of India. The legislature and the executive cannot

change the structure and functions of these PSCs. To appreciate the beauty

and strength of the constitutional design requires faithful reproduction of the
constitutional provisions. Any change in words can be misinterpreted. Hence,
in this section we reproduce the relevant articles of the Constitution (Articles

315 through 323).

Article 315: Public Service Commissions for the Union and for the States
1. Subject to the provisions of this article, there shall be a Public Service
Commission for the Union and a Public Service Commission for

each State.
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2. Two or more States may agree that there shall be one Public
Service Commission for that group of States, and if a resolution
to that effect is passed by the House or, where there are two
Houses, by each House of the Legislature of each of those States,
Parliament may by law provide for the appointment of a Joint State
Public Service Commission (referred to in this Chapter as Joint
Commission) to serve the need of those States.

3. Any such law as aforesaid may contain such incidental and
consequential provisions as may be necessary or desirable for giving
effect to the purposes of the law.

4. The Public Service Commission for the Union, if requested so to do
by the Governor of a State, may, with the approval of the President,
agrees to serve all or any of the needs of the State.

5. References in this Constitution to the Union Public Service
Commission or a State Public Service Commission shall, unless
the context otherwise requires, be construed as references to the
Commission serving the needs of the Union or, as the case may be
State as respect the particular matter in question.

Article 316: Appointment and term of office of members
1. The Chairman and other members of a Public Service Commission
shall be appointed, in the case of the Union Commission or a
Joint Commission, by the President, and in the case of a State
Commission, by the Governor of the State:

Provided that as nearly as may be one half of the members of every
Public Service Commission shall be persons who at the date of
their respective appointments have held office for at least ten years
either under the Government of India or under the Government
of the State, and in computing the said period of ten years any
period before the commencement of this constitution during which
a person has held office under the Grown in India or under the
Government of an Indian State shall be included.

(I-A) If the office of the Chairman of the Commission becomes
vacant or if any such Chairman is by reason of absence or for any
other reason unable to perform the duties of his office, those duties
shall, until some person appointed under clause (I) to the vacant
office has entered on the duties, thereof, as the case may be until the
Chairman has resumed his duties be performed by such one of the
other members of the Commission as the President in the case of
the Union Commission or a Joint Commission and the Governor
of the State in the case of the State Commission may appoint for the
purpose.
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2. A member of a Public Service Commission shall hold office for a
term of six years from the date on which he enters upon his office
or until he attains, in the case of the Union Commission, the age
of sixty-five years and in the case of a State Commission, or a Joint
Commission the age of sixty-two years, whichever is earlier:
Provided that -

a. a member of a Public Service Commission may, by writing
under his hand addressed, in the case of the Union Commission
or a Joint Commission, to the President, and in the case of a
State Commission, to the Governor of the State, resign his office;

b. a member of a Public Service Commission may be removed
from his office I the manner provided in Clause (1) or Clause (3)
of Article 317.

3. A person who holds office as a member of a Public Service
Commission shall, on the expiration of his term of office, be
ineligible for re-appointment to that office.

Article 317: Removal and suspension of a member
of a Public Services Commission

1. Subject to the provisions of Clause (3), the Chairman or any
other member of a Public Service Commission shall only be
removed from his office by order of the President on the ground of
misbehaviour after the Supreme Court, on reference being made
to it by the President has on inquiry held in accordance with the
procedure prescribed in that behalf under article 145, reported that
the Chairman or such other member, as the case may be, ought on
any such ground to be removed.

2. The President, in the case of the Union Commission or a Joint
Commission, and the Governor, in the case of a State Commission,
may suspend from office the Chairman or any other member of the
Commission in respect of whom a reference has been made to the
Supreme Court under Clause (1) until the President has passed orders
on receipt of the report of the Supreme Court on such reference.

3. Notwithstanding anything in clause (I), the President may by order
remove from office the Chairman or any other member of a Public
Service Commission if the Chairman or such other member, as the
case may be —

a. is adjudged as insolvent; or

b. engages during his term of office in any paid employment
outside the duties of his office; or

c. is, in the opinion of the President, unfit to continue in office by
reason of infirmity of mind or body.



94

Key Principles of Public Sector Reforms

4. If the Chairman or any other member of a Public Service
Commission is or becomes in any way concerned or interested in
any contract or agreement made by or on behalf of the Government
of India or the Government of a State or participates in any way
in the profit thereof or in any benefit or emolument arising there
from otherwise than as a member and in common with the other
members of an incorporated company, he shall, for the purposes of
Clause (1), be deemed to be guilty of misbehaviours.

Article 318: Power to make regulations as to conditions of

Service Condition of members and Staff of the Commission

In the case of the Union Commission or a Joint Commission, the President
and, in the case of a State Commission, the Governor of the State may by
regulations —

a. determine the number of members of the Commission and their
conditions of service; and

b. make provision with respect to the number of members of the
staff of the Commission and their conditions of service: Provided
that the conditions of service of a member of a Public Service
Commission shall not be varied to his disadvantage after his
appointment.

Article 319: Prohibition as to the holding of offices by members
of Commission on ceasing to be such members
On ceasing to hold office:

a. the Chairman of the Union Public Service Commission shall be
ineligible for further employment either under the Government of
India or under the Government of a State;

b. the Chairman of a State Public Service Commission shall be
eligible for appointment as the Chairman as the Chairman or any
other member of the Union Public Service Commission or as the
Chairman of any other State Public Commission, but not for any
other employment either under the Government of India or under
the Government of a State;

c. a member other than the Chairman of the Union Public Service
Commission shall be eligible for appointment as the Chairman
of a State Public Service Commission, but not for any other
employment either under the Government of India or under the
Government of a State;

d. a member other than the Chairman of a State Public Service
Commission shall be eligible for appointment as the Chairman
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or any other member of the Union Public Service Commission
or as the Chairman of that or any other State Public Service
Commission, but not for any other employment either under the
Government of India or under the Government of a State;

Article 320: Functions of Public Service Commissions
1. It shall be the duty of the Union and the State Public Service
Commission to conduct examinations for appointments to the
Services of the Union and the Services of the State respectively.

2. It shall also be the duty of the Union Public Service Commission, if
requested by any two or more States so to do to assist those States in
framing and operating schemes of joint recruitment for any services
for which candidates possessing special qualifications are required.

3. The Union Public Service Commission or the State Public Service
Commission, as the case may be, shall be consulted -

a. on all matters relating to methods of recruitment to Civil
Services and for civil posts;

b. on the principals to be followed in making appointments to
Civil Services and posts and in making promotions and transfers
from one service to another and on the suitability of candidates
for such appointments, promotions or transfers;

c. on all disciplinary matters affecting a person serving under the
Government of India or the Government of a State in a Civil
capacity, including memorials or petitions relating to such
matters;

d. on any claim by or in respect of a person who is serving or has
served under the Government of India or the Government of a
State or under the Crown in India or under the Government of
an Indian State, in a civil capacity that any costs incurred by him
in defending legal proceedings instituted against him in respect
of acts done or purporting to be done in the execution of his
duty should be paid out of the Consolidated Fund of the State;

e. on any claim for the award of a pension in respect of injuries
sustained by a person while serving under the Government of
India or the Government of a State, in a Civil capacity, and any
question as to the amount of any such award, and it shall be the
duty of a Public Service Commission to advise on any matter so
referred to them and on any other matter which the President, or,
as the case may be, the Governor of the State, may refer to them:

Provided that the President as respects the all-India services and
also as respects other services and posts in connection with the
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affairs of the Union, and the Governor as respects other services and
posts in connection with the affairs of a State, may make regulations
specifying the matters in which either generally, or in any particular
class of case or in any particular circumstances, it shall not be
necessary for a Public Service Commission to be consulted.

4. Nothing in Clause (3) shall require a Public Service Commission
to be consulted as respects the manner in which any provision
referred to in Clause (4) of Article 15 may be made or as respects
the manner in which effect may be given to the provisions of
article 335.

5. All regulations made under the proviso to Clause (3) by the
President or the Governor of a State shall be laid for not less than
fourteen days before each House of Parliament of the House
or each House of the Legislature of the State, as the case may be,
as soon as possible after they are made, and shall be subject to
such modifications, whether by way of repeal or amendment, as
both Houses of Parliament or the Houses or both Houses of the
Legislature of the State may make during the session in which they
are so laid.

Article 321: Power to extend functions of Public Service Commission

An act made by Parliament or, as the case may be, the Legislature of a State
may provide for the exercise of additional functions by the Union Public
Service Commission or the State Public Service Commission as respects the
services of the Union or the State and also as respects the services of any
local authority or other body corporate constituted by law or of any Public
Institution.

Article 322: Expenses of Public Service Commission

The expenses of the Union or a State Public Service Commission, including
any salaries, allowances and pensions payable to or in respect of the members
of staff of the Commission, shall be charged on the consolidated Fund of
India or, as the case may be, the Consolidated Fund of the State.

Article 323: Reports of Public Service Commission

It shall be the duty of the Union Commission to present annually to the
President a report as to the work done by the Commission and on receipt
of such report the President shall cause a copy thereof together with a
memorandum explaining, as respects the cases, if any, where the advice of
the Commission was not accepted, the reasons for such non-acceptance to be
laid before each House of Parliament.
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It shall be the duty of a State Commission to present annually to the
Governor of the State a report as to the work done by the Commission, and it
shall be the duty of a Joint Commission to present annually to the Governor
of each of the States the needs of which are served by the Joint Commission
a report as to the work done by the Commission in relation to that States,
and in either case the Governor, shall, on receipt of such report, cause a copy
thereof together with a memorandum explaining, as respects the cases, if any,
where the advice of the Commission was not accepted, the reasons for such
non-acceptance to be laid before the Legislature of the State.

Conclusion

It is clear from the above reading of the Constitution that the powers of
UPSC are confined within its advisory activities only. In the famous case
of D. Silva vs. the Government of India (1962), the Supreme Court of India
has also upheld this view. It is interesting to note that nowhere in the whole
Constitution of India is anything said that gives USPC advice a binding effect
on the government at the centre.

The Constitution of India has made the PSC a mere advisory institution,
required to give advice on the subject sent to it by the president of India
or by state governors. Accepting or refusing their advice is at the absolute
discretion of the respective governments. This is because India has adopted
a form of responsible democratic government whereby the Council of
Ministers cannot delegate its responsibilities to employees of any other
organisation but at the same time cannot neglect the advice given by
a commission consisting of experienced and expert persons. Since the
Council of Ministers is responsible to the legislature, ministers themselves,
rather than any commission, should shoulder responsibility for the task of
keeping up the standard of the images and activities of civil servants before
the people.

In order to prevent ministers from taking any undue advantages or using
UPSC for their own personal and party interests, the Constitution has taken
two precautionary measures.

1. The government must consult UPSC regarding the appointment of
its employees and other matters relating to its interest.

2. If the recommendation or advice of UPSC is not accepted, the
government is to explain the reason for such non-acceptance to
Parliament.

The government of India can appoint an employee without the
recommendation of UPSC but such an employee cannot be appointed for
more than a year. If such an employee is to be appointed for more than a year,
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the approval of UPSC is needed. Moreover, if the government does not take
the recommendations or advice of the UPSC or refuses or neglects it, the
reasons for this are to be reported to Parliament.

4.1.3 Functioning and performance of UPSC

As mentioned above, the functions of UPSC are prescribed in Article 320 of
the Constitution. These include:

1. Conduct of examinations for appointment to the Services of the
Union.

2. Direct recruitment by selection through interviews.

3. The Commission shall also be consulted on:

a. Appointment of officers on promotion/deputation/absorption.

b. Framing and amendment of Recruitment Rules for various
Services and posts under the Government of India and Union
Territories.

c. Disciplinary cases relating to different Civil Services.

d. On any matter referred by the President of India.

Performance of UPSC over the years against its functions

It is clear UPSC has done a good job of making use of limited resources to
deliver an ever-increasing volume of work. An increase in applications for
various positions is a good proxy for an increase in all other related areas
of work. When more people apply, more people are hired. With an increase
in the number of civil servants, we have a larger number of grievances and
issues to handle. We describe some of the parameters below.

Single Window System
The Single Window System was first adopted in the PSC in the year 2011 and
has been extended in a phased manner to cover the various functions. It is
intended to expedite the processing of promotion/deputation cases, selection
committee meetings, disciplinary cases, recruitment rules proposals and
direct recruitment cases.

Ministries/departments/state governments are required to bring their
proposals in person to the PSC. A designated official of the rank of under-
secretary in the respective branch of the PSC scrutinises the proposal.
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Figure 4.1 Applications received
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Figure 4.2 Total staff strength
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Table 4.2 Disciplinary cases

Year Number of disciplinary Number of disciplinary | Deficient
cases disposed of during | cases in which advice proposals returned
the year was tendered

1950-51*

1960-61 101 64 37

1970-71 161 102 59

1980-81 381 260 121

1990-91 489 195 294

2000-01 815 566 249

2010-11 826 417 409

2014-15 567 463 104
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Table 4.3 Recruitment rules cases (1950-2015)

Year Recruitment rules cases Recruitment rules cases
received advised on

1950-51 - =

1960-61 332 299
1970-71 934 907
1980-81 1241 1359
1990-91 1660 1659
2000-01 1209 1233
2010-11 1386 1372
2011-12 1306 1335

(Note: The Single Window System was introduced with effect from 1
September 2011. Therefore, the analysis has been done in two stages, i.e.
prior to the introduction of Single Window System [i.e. up to FY 2011/12]
and post-introduction [i.e. from FY 2012/13 to FY 2014/15].)

2012-13 696 726
2013-14 642 648
2014-15 604 601

Table 4.4 Induction into All India Services

Year No. of records examined for induction into All India
Services (officers recommended)

1950-51 =

1960-61 2,054

1970-71 1,617

1980-81 2,010 (499 officers)
1990-91 1,488 (543 officers)
2000-01 840 (268 officers)
2010-11 1,105 (418 officers)
2014-15 1,149 (394 officers)

Table 4.5 Deputation/absorption cases

Year No. of records examined for promotion/deputation/
absorption cases (officers recommended)

1950-51 =

1960-61 5,200

1970-71 12,924

1980-81 20,711

1990-91 35,645 (4,100 officers)

2000-01 32,726 (6,221 officers)

2010-11 17,574 (3,978 officers)
( )

2014-15 12,064 (7,055 officers

101
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Table 4.6 Reduction in proposal processing time in PSC after
adoption of Single Window System

Year Direct DPC Deputation | Disciplinary | Recruitment
recruitment cases rules

2007-08 397 days 133 days 180 days 180 days 33 days

2014-15 261 days 62 days 79days 114 days 20 days

Effective reduction 36.5% 53.4% 56.1% 36.6% 39.4%
in time (%)

4.1.4 Review of existing literature

This study fills an important gap in the literature. It represents the first
comprehensive description and analysis of UPSC in India. The available
literature on this topic can be classified into three broad categories: studies
that focus directly on the Indian PSC itself; papers that focus on the civil
service and tangentially on PSCs; and official documents on PSCs.

The first-category studies are essentially descriptive in nature and generally
deal with historical developments leading up to the setting up of PSCs
in India (Ali, 2001; Pradhan, 2005; Tangirala, 2009); descriptions of the
Civil Service Examination in India and its relevance in the current settings
(Ligairi et al., 1971); the significance of vernacular languages in the Civil
Service Examination; and the qualification of PSC members at personal and
professional level (Tyagi et al., 1959).

Studies exploring historical developments give insights on the underlying
spirit/objectives behind PSC advocacy in the pre- and post-independence
eras. In the pre-independence period, the prime objective was Indianisation
of the civil services to make inroads into the administrative decision-making
machinery (Pradhan et al., 2005). However, during the post-independence
period, the objectives were changed to securing independence of the civil
service from the executive; custodian of merit in the civil services; and a
balanced membership of the commission (Tyagi, 1959). Bhalerao (1958)
agrees to these objectives and observes that one of the key objectives of
establishing a PSC was to ensure a position of stability and security for the
civil service, qualities that are fundamental to its successful in working
as a neutral, impartial and efficient instrument of the government in
implementing public policies.

Tangirala (2009) explores the sociological dimension associated with the
PSC and analyses the intervention of UPSC in reintroducing the knowledge
of vernacular in 1979 in keeping with the recommendations of the Kothari
Committee. He concludes that the preferences of candidates taking this
exam in vernacular reflect a new confidence in the linguistic landscape
of India, and that this shift has helped people realise their right to equal
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opportunity vis-a-vis taking the examination and has made the examination
more inclusive. Moreover, he highlights one of the key determinants of the
prevailing social stratification system in India — that entry into the civil
service makes it possible to scale the higher echelons of the social class
system. The growing trend in the number of candidates validates this claim
(Davis and Moore, 1945).

Studies falling under the second category — the Indian civil service —
comprise the larger part of the available literature. Here, the literature does
not directly describe performance management and the impacts of the PSC.
These studies focus on the role and rationale of All India Services (Sinha et
al., 1959; Smith et al., 2005); civil/public service reforms (Pradhan, 2005);
and the merit system in the civil service (Jain, 1972). Although these studies
give an account of the Indian civil services elevated status, which is arguably
an outcome of the PSC’s efforts, no serious attempt has been observed that
explicitly establishes correlation/a causal relation between PSC efforts and
the status of the services in India. Rather, most studies explore the interface
of public services and the PSC. For instance, merit, a key principle adopted
by the PSC in India in the recruitment of civil servants, is explored and
given various interpretations in different studies. It has been considered
achievement-based selection and performance-based progress (Stahl,
1962); an orderly recruitment/promotion of public servants based on ability
(Lomax, 1950); and equality of opportunity and the doctrine of competition
(Roy, 1941).

However, a few studies on the operation of the merit system in India
highlight the limitation of the PSCs vis-a-vis reservation of seats in the civil
service for certain communities; the constitutional provision of exemption
from consultation with the PSC; and the temporary appointments that flout
the merit principle, which comes under the protection of the Constitution of
India (Jain, 1972).

The third-category literature comprises annual reports and various reports
on the PSC at state, national and international level. UPSC annual reports
validate the fact endorsed by most of the earlier mentioned studies that
the Indian PSC at the federal level has been successful in conducting
examinations regularly, on a merit basis and in a time-bound manner.
This disciplined carrying-out of its key function in a fair manner has
earned UPSC a fair amount of respect and trust in India as well as abroad
(UPSC, 2015).

A comparative study of the PSCs of SAARC member nations (2014) reveals
a key fact about the Indian PSC: unlike some of the other PSCs in the world,
it does not have direct executive powers to control or regulate the Indian
civil service. Rather, most of its powers are advisory in nature, and have been
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largely ignored by the government of late. This dilutes the position of the
commission as a guardian of the civil service.

4.1.5 Comparison of UPSC with state-level PSCs

The following paragraph from Assam state conveys this comparison
eloquently:

The Assam Public Service Commission has to discharge the duties and
functions specified in Article 320 of the Constitutions. The Commission
apart from conducting examinations for appointments to the services of the
state, is required to advice Government on all matters relating to framing
of Recruitment Rules, Principle to be followed in making appointments,
promotions and in respect of disciplinary matters affecting Civil Servants.
Hence it is required to consult the Commission in the matters of
recruitment, promotions; Disciplinary matters, framing of Recruitment
Rules and other Service matters of the Assam State Services (Namely ACS,
APS, AFS, AESS, Ranger course in Forestry, B.D.O. etc.). One of the major
functions of the Commission is to conduct its Combined Competitive
Examination regarded as the most prestigious examination, for selection
to Assam Civil Services & Other allied categories. The Commission could
also be consulted in respect of appointment to certain categories of posts
of a local authority statutory corporation, or a public institution under the
provisions of Article 321 of the Constitutions.

It is clear that state-level PSCs in India derive their structure and functions
from the same articles of the Indian Constitution. Hence, they are replicas
of UPSC. The main difference is in their functioning. UPSC enjoys relative
autonomy, as it is under the national spotlight and the executive knows not to
interfere with it. The story in the states is quite different. State PSCs are prone
to greater political interference. Their functioning depends on the quality of
the leadership. If they get a competent chair, they can work well for some time.

The Constitution endows these commissions with a purely advisory role.
However, over the years, a convention has developed that the state and
central governments accept their recommendations. The PSCs in their
mandatory annual report to the president or the governor, as the case may
be (Article 323), are expected to highlight cases in which governments
do not accept their advice. Reports on this are then laid on the table of the
Parliament/state legislature. There are, however, instances of delays in the
acceptance of commission recommendations. This is particularly true for
state-level PSCs.

In short, the system of recruitment at both centre and state levels is more or
less the same. The state governments have followed the central government,
mutatis mutandis, in all respects.
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4.1.6 Comparison of UPSC with other SAARC PSCs

SAARC came into being when its Charter was formally adopted on 8 December
1985 by the Heads of Government of seven countries: Bangladesh, Bhutan,
India, Maldives, Nepal, Pakistan and Sri Lanka. Afghanistan was added to the
regional group in April 2007. SAARC is a manifestation of the determination
of the peoples of South Asia to work together towards finding solutions to their
common problems in a spirit of friendship, trust and understanding and to
create an order based on mutual respect, equity and shared benefits. The main
goal is to accelerate the process of economic and social development in member
states, through joint action in the agreed areas of cooperation.

Public/civil service commissions in SAARC

A public/civil service commission is a government agency, established under
the provision of Constitution or law or executive order. The commissions are
important pillars of the national integrity system and have a very significant
role in promoting excellence in the public administration by selecting the
most competent persons to render public services. The commissions attempt
to attract the best talent by upholding the principles of merit, professionalism,
equality and fair play. This is a challenging task and demands the availability
of adequate institutional and human capacities in the region.

The areas of cooperation of the public/civil service commissions of the
SAARC member states include sharing of experiences and expertise in civil
service matters, such as recruitment and selection, exchange of resource
persons and development of professional skills of officers and staff through
attachment and training programmes. In the first Meeting of Chiefs of the
Public/Civil Service Commission of SAARC Member States, held in New
Delhi on 20-22 November 2010, delegates from all SAARC PSCs participated
and delivered presentations on the role and functions of their commission.
The meeting decided the SAARC Secretariat should carry out a detailed study
of SAARC commissions to identify similarities and dissimilarities, including
their operational status and challenges faced, so as to arrive at possible best
practices.? Attracting the best talent, upholding the principles of merit,
professionalism, equality and fair play, is a challenging task: good practices
adopted by the PSCs of the SAARC region need to be shared for benefit of
other commissions.

In any governance system, the quality of public servants is critical; in this
context, recruitment of suitable persons is of great importance. Those aspiring
to be civil servants must have not only the required skills and knowledge but
also the right values: integrity, commitment to public service and, above
all, dedication to the ideas and philosophy embodied in the Constitution.
Therefore, the recruitment process, apart from being transparent, objective, fair
and equitable, should also ensure the right type of person joins the civil services.
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Similarities and dissimilarities between UPSC and other SAARC PSCs

In order to understand the similarities and dissimilarities prevailing in the
functioning and establishment of the public/civil service commissions of the
region, a questionnaire was designed to gather the required information from
all the commissions. Some important findings are summarised below:

Establishment, terms and conditions of the commission

UPSC as it is known today was rechristened after India’s
independence and accorded constitutional status in January 1950.
Among the SAARC commissions, that of Maldives, established in
2007, is the youngest among the SAARC member states.

Bangladesh’s PSC is the largest, with 14 members. The Civil Service
Commission of Maldives is the smallest, with three members.

The president/king of the respective country appoints the chair and
members in all commissions.

The tenure of chairs and members varies from three to six years or
up to the maximum age of sixty-five years. In Afghanistan, Pakistan
and Sri Lanka, tenure is three years. In Bangladesh, Bhutan and
Maldives, it is five years. In India and Nepal, it is six years. Sri
Lanka has not imposed a maximum age limit.

The appointment period of the chair and members is protected
under the law, and an oath is mandatory for the chair and members
on taking office in all commissions, except in Afghanistan.

After completing the tenure of chair/member, re-employment
in any other service is permissible in Afghanistan, Bangladesh,
Maldives, Nepal and Sri Lanka; it is not permissible in Bhutan,
India and Pakistan.

As per the perks and privileges in terms of salary and allowances
payable to chair and members, Pakistan PSC ranks the highest,
followed by Afghanistan and India. Maldives is the lowest and Sri
Lanka is second lowest.

In Afghanistan, India and Pakistan, the country president is the
competent authority to formulate terms and conditions for the
commission. In Bangladesh, Bhutan, Maldives and Nepal, authority
rests with the Parliament. In Sri Lanka, the commission itself is the
authority.

In making terms and conditions for commission staff, authority in
Bangladesh, India and Pakistan rests with the president. In Nepal,
it is with the Parliament. In Afghanistan, Bhutan, Maldives and Sri
Lanka, the respective commissions enjoy this authority.
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To formulate business rules, in Afghanistan and Bangladesh the
president is the competent authority. The commissions in Bhutan,
India, Maldives and Nepal have the same authority, but in Pakistan
approval of the federal government is required.

The Indian PSC has the highest numbers of officers and staff,
followed by the commissions in Pakistan and Bangladesh. The
commissions of Maldives and Bhutan have the lowest strength of
employees.

In India, Pakistan and Sri Lanka, there are PSCs at the state/
provincial level as well. Such commissions do not exist in other
SAARC countries.

Functions of civil/public service commission

The main functions of the PSCs of Bangladesh and Pakistan are
limited and similar in nature. They are restricted to recruitment and
selection, besides an advisory role on certain matters. Functions
assigned to the Indian UPSC are also extended to disciplinary
matters.

The functions of the Royal Civil Service Commission of Bhutan as
the central personal agency of the government include recruitment,
appointment, training, transfer and promotion of civil servants.
The PSCs of Nepal and Sri Lanka play the role of appointment,
promotion, transfer and disciplinary action against civil servants.
The tasks of the Afghanistan commission are advisory and also
entail policy formulation on civil service matters, as well as training
and capacity-building. The Maldivian Civil Service Commission
functions include appointment, dismissal from service and
determination of salary and other financial benefits for civil servants.

Almost all the commissions of SAARC member states have
provision under the law to design syllabi for the examinations/tests
conducted by the respective commission.

The commissions in Afghanistan, Bhutan, Maldives and Pakistan
have the provision by law to conduct post-training examinations.
However, in Bangladesh, India, Nepal and Sri Lanka there is no
provision.

For the promotion of civil employees to higher posts, the commissions
of Bangladesh, Bhutan, India, Nepal and Pakistan conduct
promotional examinations. In the commissions of Afghanistan,
Maldives and Sri Lanka, there is no such provision by law.

In Afghanistan, Bhutan and Maldives, the commissions have a
provision to design training courses for personnel recruited through
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the respective commission. There is no such provision in the
commissions of Bangladesh, India, Nepal, Pakistan and Sri Lanka.

For nomination of personnel for training, the commissions of
Afghanistan, Bhutan and Maldives have the provision to make
suggestions; in the rest of the commissions, there is no provision to
interfere in the process of nomination.

All the commissions in the region have the provision under law to
play a role in disciplinary cases initiated by the government against
civil servants recruited through the commission, except in Pakistan.

Review of the advice tendered by the commissions in any matter
under their purview is mandatory in Afghanistan, Maldives,
Pakistan and Sri Lanka. It is advisory in Bangladesh and Nepal.
India's UPSC is a recommendatory body and in Bhutan the
commission takes decisions on its own on all civil service matters
except those specified in the Constitution.

In relation to recruitment rules for civil servants, the commissions
of Afghanistan, Bangladesh, Bhutan, India, Maldives, Pakistan and
Sri Lanka have a mandatory role in framing and finalising these. In
Nepal, the commission has an advisory role.

In Afghanistan, Bhutan, India and Maldives, the commissions
are competent to recruit officers/staff of institutions, and this is
established under the law. In Bangladesh, Nepal, Pakistan and Sri
Lanka, the commissions do not have this authority.

All the commissions have an obligation to submit an annual report
on functions performed either to the president or to Parliament, as
required under the law.

In the case of the Nepal PSC and the Maldives Civil Service
Commission, the chair is an ex-officio member of the Judicial
Service Commission, as provided for under the Constitution. In
Pakistan, the chair is the head of the Central Selection Board for
Promotion of Civil Officers to BS-20 and BS-21, under provision
of the Civil Servant Act 1973. No other commission has such
provision under the respective country’s law.

There is no provision that members of the commissions become
ex-officio members of the selection boards of other institution
except in Bhutan, Maldives, Nepal and Pakistan.

Methods of recruitment

The methods of recruitment adopted by the commissions of the
SAARC countries include written examinations and interviews
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according to the job requirements. There is no dissimilarity on such
procedures in any of the commissions.

o In Afghanistan, Bhutan, India, Maldives and Sri Lanka, the
government can make ad hoc appointments without prior approval
of the commission. In Bangladesh, Nepal and Pakistan, there is
provision by law to make ad hoc appointments with prior approval
of the commission. Contract appointments can be made by the
governments in all SAARC countries without prior approval of the
commission, except in Maldives.

« Shortlisting of candidates in larger recruitment cases in the
commissions of Bangladesh, Nepal and Pakistan is carried out
through written tests only. In Afghanistan, Bhutan, India and Sri
Lanka, the academic record of candidates is also taken into account.
In Maldives, shortlisting of candidates is carried out only on the
basis of academic record.

o All commissions have assigned weightage to the academic record
of the candidates in their selection criteria, except in Bangladesh,
Nepal and Pakistan.

o In the selection process, weightage assigned to interviews varies,
from 10 to 20 per cent, or higher for a certain level of posts. The
Pakistan commission has assigned the highest weightage to
interviews in the selection process. It is worth mentioning that,
during the selection of BS-20 and above posts, Pakistan assigns 100
per cent weightage.

o The average time taken to complete the recruitment process in
Bhutan and Maldives is a minimum of one month for selection
by interview and six months for selection through examination +
interview; this is the lowest time span among the SAARC countries.
Bangladesh and Pakistan see the highest time span, ranging from
eight to ten months or even more in certain recruitment cases.

 The annual receipt and processing of applications for various jobs
is highest in terms of number in Bangladesh, followed by India and
Pakistan. The number of applications is lowest in Bhutan.

« In India, applications for jobs are received online. Both online and
paper-based applications are received in all other commissions.

o In Bangladesh, India and Pakistan, facilities for centralised data
processing of applications are available, with databases in place for
the past four to fifteen years. Such a facility is not present in other
commissions of the region.
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Withdrawal of requisition for recruitment is admissible in all
the commissions of SAARC countries but at different stages.
In Afghanistan, Bhutan, Maldives and Nepal, requisitions can
be withdrawn by the concerned ministry/organisation before
advertisement of the post. In other commissions, they can be
withdrawn before conducting tests or interviews.

Conduct of tests and examinations

For shortlisting of candidates, objective type tests are used by the
commissions in Bangladesh, Bhutan, India, Nepal and Pakistan.
Maldives and Sri Lanka use a combination of both objective
and subjective tests. In Afghanistan, only descriptive tests are in
practice.

Shortlisting of candidates is done by the commissions in
Afghanistan, Bangladesh, Bhutan, India, Maldives, Nepal and
Pakistan. Sri Lankas commission seeks assistance from the
administrative authorities or other agencies in shortlisting
candidates.

In all the commissions, staff administer tests and examinations,
except in Sri Lanka, where other organisations are hired to conduct
the tests/examinations.

The Nepalese commission conducted the highest number of
tests and examinations during the years 2010 and 2011. The
commissions in Bhutan and India conducted the lowest number of
tests/examinations during this period.

To conduct tests and examinations, all commissions follow a
paper-based system. However, some commissions, like India,
Pakistan and Sri Lanka, are planning to undertake computer-based
testing for certain jobs, with an objective test (MCQ) administered
for shortlisting and selection of candidates.

The commissions in Afghanistan, Bhutan, India, Nepal and Sri
Lanka maintain a data bank of questions for tests and examinations;
in Bangladesh, Maldives and Pakistan, no such data bank exists.

In Bhutan and Maldives, the commissions are the appointing
authorities of officers/officials. In other countries, appointing
authorities are specified under the civil service laws/rules of the
respective country.

Conduct of interviews

Commissions in India and Sri Lanka have a larger board/committee
for interviews as compared with other countries.
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In Afghanistan, Bhutan and Pakistan, interviews for certain
posts are conducted by one and the same committee. However,
in Bangladesh, India, Maldives and Nepal, there can be more
committees if there are more candidates to be interviewed for
certain jobs. In Sri Lanka, the administrative authority and not the
commission conducts the interview.

In all the commissions, members award marks separately to the
candidate during interviews, except in Bangladesh, India and
Pakistan, where the interviewing committee/board collectively
awards marks.

In Bangladesh, India and Maldives, the interview committees
write a report on the strengths and weaknesses of the candidates
observed during the interview. This system does not prevail in any
other commission.

There is uniformity in all the commissions that interviews are
conducted on the physical appearance of candidates before the
committee/board.

All the commissions are in practice able to invite subject specialists/
departmental representatives to assist in conducting interviews.

The commissions of Bangladesh and Sri Lanka have allocated
some weightage in terms of marks to be awarded on the
recommendations of departmental representatives or subject
specialists. In all other commissions, no weightage is given to them
in terms of marks.

Provision of quotas in recruitment

In Bangladesh, Nepal and Pakistan, the quota for various provinces/
regions of the country is prescribed under the law to ensure their
participation in the civil services of the country. There is no such
provision in Afghanistan, Bhutan, Maldives and Sri Lanka. In India,
reservation is prescribed for Scheduled Castes, Scheduled Tribes,
Other Backward Classes and physically handicapped persons for
participation in the services.

In Afghanistan and Bhutan, there is no quota system and
recruitment is made on open merit. In Bangladesh and Pakistan,
the quota system in the services is based on the population ratio
of various regions of the countries. In India, Nepal and Sri Lanka,
some representation in the services is given on other grounds, as
specified in the service requirements.
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Provision of age relaxation in recruitment

The commissions of Afghanistan, Bhutan and Maldives do not
provide any age relaxation. In Bangladesh, age relaxation is given
to freedom fighters and their children, doctors and tribals. In India
and Sri Lanka, there is provision for age relaxation for government
servants. Age relaxation is given to minorities, women, widows
and disabled persons in Nepal and Pakistan. In Bangladesh and
Sri Lanka, age relaxation is not considered for women, widows and
disabled persons. In India, while age relaxation is not considered
for women and widows, the same is provided to disabled persons.

In Afghanistan, Bangladesh and Pakistan, the president of the
country is competent to grant age relaxation to applicants. In
Bhutan and India, the commission allows age relaxation following
the relevant rules. In Nepal and Maldives, age relaxation is not
applicable for recruitment purposes.

Psychological tests

Psychological testing is not carried out for all posts recruited through the
commissions. In Afghanistan, Bangladesh, India and Maldives, there is no
system of psychological testing of candidates. In Nepal and Pakistan, different
types of tests (verbal and non-verbal, problem-solving, personality tests,
pictorial reasoning and ability tests) are used.

Representations and appeals against decisions of the commissions

In Bangladesh and Nepal, there is no quasi-judicial function; the
rest of the commissions have been assigned this function to redress
the grievances of candidates.

Candidates have the right of representation against any decision of
the commission in the entire SAARC region, except in Bangladesh
and Sri Lanka.

The number of court cases filed by aggrieved candidates against the
decisions of the commissions during the years 2010 and 2011 was
highest in India, followed by Pakistan. Such cases were lowest in
number in Nepal, followed by Bangladesh.

Communication with applicants

The different commissions follow different modes of
communication with candidates. Afghanistan and Bhutan
communicate through telephone and e-mail. Bangladesh, Maldives
and Pakistan use the postal service, SMS, the website, telephone and
e-mail. In India communication is through e-mail and the website.
Sri Lanka communicates through the post and courier services.



Principle 4: Goal-oriented Competencies and Skills Development 113

o The commissions in Bangladesh, Bhutan, India, Nepal and Pakistan
have a helpline/call centre for candidates, providing the required
information and enabling the submission of applications. This
facility is not available in Afghanistan, Maldives and Sri Lanka.

Challenges to commissions

Challenges faced by commissions in performing their duties are numerous.
The commissions address these according to their local requirements. The
main constraints include lack of adequate infrastructure, non-availability of
a question data bank, lack of information, communication and technology
(ICT) facilities (except in India and Pakistan), manual marking of answer
scripts, which is a time-consuming activity, insufficient opportunities for
training and development of commission staff, etc.

Recommendations based on the comparative study of PSCS in SAARC
After detailed study of the functioning and structure of all public/civil
service commissions of the SAARC member states, the following findings
were derived, along with practical recommendations on each finding for
improvements in their functioning and recruitment system:

o The tenure of office of the chair and members ranges from three
years to six years; this could be uniform and increased up to a
maximum period of five years.

o There should be no provision for any further extension or
re-employment after completing the tenure of five years or attaining
the maximum age of sixty-five years, whichever is earlier.

o There is wide-ranging variation in perks and privileges offered to
chairs and members of the commissions in the region. This gap
needs to be minimised, keeping in view the economic and social
conditions of the respective country.

 The functions assigned to all the commissions also vary widely in
terms of recruitment, promotion, transfer, training, disciplinary
actions and decisions on pension benefits. The functions need to be
uniform, through amendments in the prevalent constitutions and
laws, etc.

o The different commissions administer different types of tests
and examinations. There is a need for consistency in types of
test/examinations and methods of recruitments adopted by
commissions across the region.

o The test and examination systems of the commissions of
Bangladesh, India and Pakistan are well organised and should be
followed by the commissions of the other countries.
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There are gross dissimilarities in the formulation of interview
boards. To select the most suitable candidates and to uphold
merit, fairness and transparency, a minimum of three commission
members should constitute the board in commissions.

Wide dissimilarities are observed in commission selection
processes. All commissions should assign weightage to academic
record, shortlisting/screening tests and interviews.

For maximum use of ICT, an online system of recruitment (receipt
of applications, conduction of MCQ tests, communication with
candidates through e-mails/SMS, etc.) may be adopted step by step
and encouraged. There is a priority need to strengthen ICT facilities
in the commissions that are lacking such services.

The commissions provide for right of representation and appeals
for aggrieved candidates to all candidates. Representations should
rest with the commission and appeals to the higher courts of law.

The establishment of commissions in the SAARC region needs to
be strengthened, keeping in view the functions assigned and the
workload of each commission. This will automatically discourage
outsourcing of the work of the commissions.

To share the experiences of officers dealing with recruitment, ICT,
research and development, all member state commissions can
arrange workshops and conferences on a rotating basis. This will be
beneficial to redress the challenges facing the commissions and staft
members. In this context, India, Pakistan and Bangladesh need to
play leading roles.

According to Bangladesh’s Recruitment in Non-Cadre Posts
(Special) Rules 2010, examinees who pass the Bangladesh Civil
Service Examination but are not recommended finally in any
cadre owing to the limited number of available posts will be given
opportunities for recruitment in Class I non-cadre posts of the
same level according to their qualifications and willingness. The
Royal Civil Service Commission of Bhutan has a similar practice.
Other commissions should follow this good practice adopted by
Bangladesh and Bhutan.

In India, all female candidates have been exempted from payment
of fees for commission examinations. This is a good incentive to
promote female participation in the civil service. There is a need to
replicate this practice in other commissions as well.

With the launch of the interactive voice response (IVR) system
by UPSC, India, candidates have access to information on the
telephone relating to the schedule of the examinations, the status
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of the application, the venue and the result of the examination. The
IVR system can gradually be introduced into other commissions in
the region.

o No serving officer can become chair/member of Pakistan’s
commissions. There is a need to explore the advantages and
disadvantages of this aspect before adopting it.

o Disabled candidates in the categories of the physically impaired,
the hearing/speech impaired (deaf and dumb) and the visually
impaired (blind) are allowed to compete in the Competitive
Examination in Pakistan against four occupational groups/services:
the Commerce and Trade Group; the Pakistan Audit and Accounts
Service; the Information Group; and the Postal Group. Other
commissions can follow this good practice.

o The Sri Lanka PSC remained non-functional for two vyears
(2009-11), and the Cabinet of Ministers performed its functions.
In such circumstances, the functioning of the commission is
hampered and it takes time to resettle. There is a need to discourage
such practice in future.

o In the UK Commission, audit recruitment policies and practices
within the service establish whether the appointing authority
is observing the recruitment code. Bhutan has also a system,
as per Section (9) of the Civil Service Act, to conduct periodic
human resources auditing across all agencies to ensure not only
recruitment but also appointment, staffing, training, transfers
and promotions of civil servants are as per the prescribed codes
(particularly the Civil Service Act and the Bhutan Civil Service
Rules) and, if not, to revoke (Section 28b of the Act) any human
resources actions taken by implementing agencies. All commissions
of the region should adopt this practice.

o In UK, for in-service candidates, there is no age or educational
qualification restriction for those appearing in the Competitive
Examination through the Fast Stream Assessment System. Two
years of service is a mandatory requirement. Commissions in
SAARC could review this practice for adoption.

« The Singapore Civil Service is one of the most efficient and least
corrupt in the world, with the highest-paid civil servants. This
system needs in-depth study so that commissions in SAARC can
follow its good practices.

o In Australia, there is no maximum age limit for all posts, as the
country does not discriminate on the basis of age. All commissions
could consider this age relaxation.
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« In Malaysia, candidates can register their application at any time of
the year without waiting for posts to be advertised. Final-year students
in private and public institutions of higher learning are interviewed,
to fill vacancies in advance, so as to save time in recruitment.
Commissions in SAARC need to look into this good practice.

« Commissions can consider the Fast Stream Assessment System
in the UK for implementation to streamline recruitment for the
career-based system.

o In Singapore, recruitment is based on open competition:
individuals are inducted through psychometric tests rather than
narrative written examinations. This practice may be given due
consideration for adoption by all commissions in SAARC.

 Singapore implements different scholarships/awards, such as the
President Scholarship, the Singapore Armed Forces Scholarship,
the Singapore Police Scholarship, local/overseas merit scholarships
(open/tied) and scholarships for general recruitment, depending
on the job requirement. SAARC commissions could consider
this exercise for replication so as to create competition and help
uplifting merit among youth.

4.2 The Ghana Public Services Commission

by Dr Nelson Oppong, Oxford University, UK

Overview

The Ghana Public Services Commission is one of the most independent service
commissions in Commonwealth Africa. Its independence is derived directly from
the Constitution and this has been instrumental in insulating it from any political
interference inits work. The commissioners enjoy exemplary security of tenure,
which enables them to carry out their work without fear or favour.

Terms and conditions of service for the chair and vice-chair are set as equivalent
to those of ajustice of the Court of Appeal and those of a justice of the High Court,
respectively. Compulsory retirement age is set at 70 for the chair and 65 for the
vice-chair, as with the chief justice and the justice of the High Court, respectively.

4.2.1 Introduction

This study offers a detailed look at Ghana’s Public Services Commission.
The Commission is considered the central management agency responsible
for providing supervisory, regulatory and consultative functions pertaining
to human resources within the country’s public services.? Its emphasis on
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leadership stability, as outlined in the 1992 Constitution of the Republic
of Ghana and the Public Services Commission Act (1994), is extolled as
a case for best practice, particularly in setting strategic policy direction for
effective human resource development in the public service. The study draws
on various documents, archival research and field-based interviews with
members and staff of the Public Services Commission conducted in June
2016, to explore the effects of the Commission’s independence and leadership
stability on the management of human resources in Ghana.

The next section traces the evolution of the Commission — which was
specifically designated as a public services commission — from the period
of British Colonial rule through various regimes after independence.
This is followed by an account of the current structure and composition
of the Commission, with an emphasis on its mandate and mode of
appointments and engagements since 1992. The last section reflects on some
of the challenges the Commission faces in steering the management and
development of human resources within the public services.

4.2.2 Historical background

The British colonial period

The structures, strengths and challenges of Ghanas Public Services
Commission are largely rooted in a long history, dating back to the colonial
period. This history can be traced to various reforms in the public services
undertaken in the wake of World War II across several African countries,
which began with the establishment of various.* In British West Africa, the
Commission on the Civil Services of British West Africa (1945-46) was
established to enquire into the structure, remuneration and superannuation
arrangements of the civil service (The National Archives, 1945-48). This
Commission, led by Sir Walter Harragin, recommended the creation
of a public services commission as an advisory body to the governor to
consolidate services and to secure confidence, fairness and impartiality of the
public service, in general, and government appointees (Murray and Ashton,
1992: 1xxiv). Subsequently, within the Gold Coast (as Ghana was then
called), an Interim Public Services Commission, comprising two Europeans
and an African, was established in 1948. This received constitutional backing
in the 1950 Gold Coast (Constitution) Order-in-Council. Its broader
mandate was set out under Article 68 of the 1950 Constitution:

The Governor, acting in his discretion, may refer to the Commission
for their advice any question relating to the appointment (including
promotion and transfer) or to the dismissal or other disciplinary control of
public officers or of any public officer, or to any other matter which, in his
opinion, affects the public service.
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The 1950 Constitution also set out the Commissions mandate, in purely
nominal forms, with no binding effects on the governor. In addition,
the terms and conditions for members of the Commission, including
appointments, dismissals and sanctions, were entrusted to the governor
(Articles 67, 69).

The advisory nature of the Commission’s mandate and its nominal form
did not escape criticism. Most significantly, the Coussey Committee,
established after investigations into the 1948 riots in the Gold Coast, called
for more specified roles for the Commission in the appointment of chief
commissioners and regional administrators (Paras 339, 433).° Another
Commission on the Civil Service of the Gold Coast (1950-51), led by Sir
David Lidbury, recommended a more enhanced ‘judicial authority’ for the
Public Services Commission. This was considered a safeguard against the
‘evils of political interference, while promoting meritocracy and inspiring
confidence in the services. Specifically, the Commission’s report observed:

Nothing can be more damaging to a successful administration than a
service whose moral is undermined by political intrigue and interference,
or even the suspicion that success or failure depend less on work and ability
than on political influence. The evils of political interference do not only
affect the public servant; they can be a source of serious embarrassment
to the politician. In a country like the Gold Coast where patronage is still
something of a tradition, unless Members of the Legislative Assembly are
in a position to state clearly that individuals in the Public Service are none
of their concern, and that they are in fact powerless to influence individual
prospects, their lives may well be made a burden to them by an ever-
increasing flow of applications, interviews, prayers and petitions directed to
securing their good offices in the matter of the advancement of quite minor

officials.

Some notable revisions to the Commission’s mandate were made under
the Gold Coast Constitution in 1954, which included provisions for
the governor to act on the recommendations of the Public Services
Commission concerning his/her mandate in respect of the public services.
With regard to the position of permanent secretaries and heads of
department, appointments were conferred on the governor, acting on the
recommendations of the prime minister — a position created under the 1954
Constitution — in consultation with the Public Services Commission. The
governor was also to appoint members of the Commission, after consultation
with the prime minister. Nonetheless, in effect, prospects for the emergence
of a Public Services Commission unfettered by political control and ‘undue
influence from any quarter, as suggested by the Lidbury Commission,
remained generally weak under the colonial regime.
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For the most part, colonial administrators and emerging domestic political
elites rarely relinquished control over the public services. As revealed in a
memo from the Colonial Office in March 1955, ministers were generally
unhappy about their lack of control over staft who worked in their ministries
(Vile, 1955, in Rathbone, 1992: 114). The colonial government also
maintained that the drive towards self-rule required a functioning public
service, which could be built only with significant input from the government,
acting in concert with domestic political leaders. As vehemently asserted
by Sir Charles Arden-Clark, on the colonial government’s stance on the
independence constitution, the public service must be under political control,
with the Public Services Commission charged with advising the governor
in his responsibility for the appointment, promotion, transfer, dismissal and
disciplinary control of various public servants (Rathbone, 1992: 51).

Among its challenges, as hinted above, the nascent colonial Public Services
Commission faced a potential overlap of responsibilities with various
ministers and other governmental agencies related to the administration
of human resources in the public services. The colonial government largely
addressed these issues by confining the Commission to an advisory and
consulting role, while marking out its mandate on issues related to clerical,
executive and higher grades of the public services. A position of chief
establishment officer was subsequently created to provide technical assistance
to the Commission on establishment matters and routine management on
what was regarded as the establishment services.

One of the areas where the colonial Public Services Commission assumed
much prominence related to the Africanisation’ of the public services. This
issue took on greater political significance in the late 1940s, when various
headcounts revealed a disproportionate rise in the number of expatriates
against a handful of Africans within the senior ranks of the public services.
Notably, an official Statement on the Programme of Africanisation in 1954
revealed that, whereas the number of Africans had increased proportionally,
there were only 13 among the ranks of the 298 most senior officials by 1950
(see Gold Coast, 1954).

As African politicians took on the issue of Africanisation, the Interim
Public Services Commission was tasked with implementing a policy of
Africanisation to ensure all suitable and qualified African candidates
received preference over expatriates in recruitment to senior positions (Gold
Coast, 1954). Consequently, a full-time commissioner for Africanisation,
who acted as an executive officer of the Public Services Commission, was
appointed (ibid.). This position later morphed into the position of director of
recruitment and training in the Establishment Secretariat of the Civil Service
(Wereko, 2009: 14). Some notable initiatives, such as public advertisement of
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vacant senior positions, preferential treatment for Africans over expatriates,
inputs into the development of the curricula for secondary, technical and
tertiary education and the provision of scholarships for entry of qualified
Africans, added great impetus to the Commissions presence in the Gold
Coast in the run up to independence (Gold Coast, 1954).

The post-independence period

Many of the challenges associated with the colonial Public Services
Commission, particularly the reluctance of political leaders to relinquish
control, crossed over into the independence period. Ghana attained
independence on 6 March 1957 with a Constitution that set up the
governmental machinery along the Westminster model, with a prime
minister, as leader of government, and a governor-general, who represented
the British Crown on a largely ceremonial basis, sharing executive
authority. Under the 1957 Constitution, the Public Services Commission
was maintained as a fully independent body not subject to control by the
executive. Similar to in the 1954 Constitution, the governor-general was to
act on the advice of the Commission on matters related to appointments,
transfers and disciplinary control of public servants and schemes of
recruitment and service, as well as vacancies and supervised examinations
(see Gabah, undated). Furthermore, in the case of ‘special posts’ under the
1957 Constitution approved by the Public Services Commission came
under persistent attacks from the ruling Convention People’s Party (CPP).
Soon after independence, the CPP—permanent secretaries and heads of
department—the prime minister were required to advise the governor-
general in consultation with the Public Services Commission (ibid.).

Soon after independence, the CPP government published a New Charter for
the Civil Service in April 1960, which, among other things, called for the
president to be vested with control of the civil service (Paras 2, 3) (in Gababh,
undated). This move, according to the New Charter, was needed to remove
the ‘last vestiges of the Colonial Civil Service, and, in its place, institute an
Africanised service fully loyal to the Ghanaian state and put into effect the
new nation’s developmental agenda (Wereko, 2009: 15). The Civil Service Act
1960, the Civil Service Interim Regulations (1960) and the 1960 Republican
Constitution reinforced the New Charter (ibid.).

The new Constitution abolished the Commission. In its place, the Civil
Service Act in 1960, created a Civil Service Commission (CSM) with a
mandate confined to appointments, promotions and discipline with respect
to lower ranks of the service (also known as Category C posts). Under the
changes, ministers were directly entrusted with responsibilities for appointing
and disciplining civil servants in Category B positions. With respect to
other high-grade officials, the CSM was required to make recommendations
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to the president, who had absolute power to make appointments to the
principal secretary grades without consulting the Commission (Constitution
Review Commission, 2011, Para. 607). Various changes under the Civil
Service (Amendment) Act (1965) abolished the CSM and its functions were
transferred to the Establishment Secretariat.

The dissolution of the Public Services Commission, and the weakened CSM
that replaced it, was part of a broader trend towards centralisation of state
institutions, which was firmed up by the declaration of a one-party state under
Ghana’s First Republic. Under the CPP government, mainstream institutions of
the bureaucracy came under attack for being ‘anti-CPP) ‘technocratic; ‘selfish’
and ‘money-minded’ (Nkrumah, 1970; Marshall, 1976). The CPP government’s
expressed preference was an alternative stream of institutional structures that
were amenable to the political directorate to drive its socialist development
programme (Bennett, 1973; Hutchful, 2002; Biney, 2008). These politically
responsive institutions included central planning units, such as the Planning
Commission, and other industrial holding entities for various state engagements
like the State Hotels Corporation (see Killick, 1978; Frimpong-Ansah, 1991).
The effects of this drive for centralised agencies placed mostly at the Office of
the President largely accounted for contestations to gain control over the human
resource framework, especially between the Establishment Secretariat and the
Public Services Commission, when it was subsequently restored.®

When the National Liberation Council toppled the CPP government on
24 February 1966, the new regime took immediate steps to restore the
Public Services Commission. A year after the coup, the National Liberation
Council established the Commission on the Structure and Remuneration
of the Public Service, principally to examine the civil service and make
recommendations that could enhance its efficiency and effectiveness for
national development (Mills-Odoi, 1967, in Ohemeng and Anebo, 2012).
The Commission, led by Justice Mills-Odoi, made a number of proposals,
including for a realignment of ministries to focus on sector planning,
coordination and monitoring and the empowerment of decentralised
units for policy implementation (Ayee, 2001). Most importantly, the Mills-
Odoi Commission recommended the establishment of a Public Services
Commission with ‘executive responsibility’ for recruitment in respect of
all senior positions and a variety of other posts, like teachers and nurses,
for which pre-entry training is required (Mills-Odoi, 1967, Para. 100).
Regarding appointments of junior staff to management, the Commission also
recommended that the Public Services Commission delegate its recruitment
responsibility to another body, based on its selection methods and procedures.
Another recommendation from the Mills-Odoi Commission was that the
Public Services Commission become the ‘final disciplining authority for all
public servants’ (Mills-Odoi, 1967, Para. 101).
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Following from the Mills-Odoi Commission, a Public Services Commission
Decree created an Executive Public Services Commission (Para. 98), which
was later enshrined in the 1969 Second Republican Constitution. The new
Constitution vested the power to appoint persons to hold or act in any office
in the public services in the president, acting in accordance with the advice
of the Public Services Commission.” It also empowered the president to
delegate this power to the Public Services Commission or to a committee of
that Commission or to any of its members. Moreover, the 1969 Constitution
gave public officers tenured office by providing that no member of the public
services be victimised or discriminated against for having discharged his/her
duties faithfully, in accordance with the Constitution without regard to party
considerations; dismissed; reduced in rank; or otherwise punished without
just cause (Constitution Review Commission, 2011, Para. 11).

The provisions of the 1979 Constitution, as well as the 1992 Constitution,
invariably reflected the provisions for the Public Services Commission as
stated in the 1969 Constitution (Constitution Review Commission, 2011: 270).

Whereas the CPP period dramatised the adverse repercussions of partisan
intrusion into the public services in the absence of a functioning Public
Services Commission, subsequent decades pointed to the importance
of constitutional and legislative interventions. The lessons learnt from
the experience of the CPP in many ways accounted for the endurance
of the Commission over the decades after independence. Nonetheless,
beyond setting the institutional landscape under which the Public Services
Commission could thrive, the post-independence period in Ghana also
demonstrated the limits of constitutional interventions, especially when they
conflict with the interests of incumbent political actors. As demonstrated
by the infamous Apollo 568 under the Second Republic (see Goldsworthy,
1973),8 and subsequent policy interventions that sought to side-step the
Commission on critical areas of human resource management, particularly
around public sector reforms from the 1980s, political actors and donors
agencies have managed to carve out and compromise different aspects of the
Commission’s mandate. Consequently, any realistic account of the current
structure and role of the Commission in Ghana needs to interrogate both the
realm of formal constitutional/legal provisions and the actual operations of
the Commission in order to ascertain its true value for the human resources
of the public services.

4.2.3 Current framework of the Public Services Commission
in Ghana

In 1992, after almost a decade-long military rule under the Provisional
National Defence Council, Ghana returned to constitutional rule and
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multi-party democracy. In many ways, this transition was anchored in
the twin tracks of political and economic liberalisation, with an impressive
history of democratic growth, witnessing six successful elections and
alternation of political power in 2000 and 2008 (Smith, 2002; Gyimah-Boadi,
2009, 2015; USAID Ghana, 2011). At the political level, the 1992 Republican
Constitution set up a host of institutional arrangements that espoused key
democratic norms, such as checks and balances, free press and open debate,
openness and accountability in public affairs, judicial independence and
fundamental human rights (Ninsin, 2007). These norms were followed by the
creation of independent state institutions such as the Electoral Commission
and the Commission of Human Rights and Administrative.

Composition, appointments and responsibilities

The Public Services Commission fits into the broader scheme of independent
constitutional bodies, guaranteed under the 1992 Constitution. It is charged
primarily with offering consultative, regulatory and supervisory services in
matters relating to human resource management and development in the
public services of Ghana (Public Services Commission, 2014: 6). As with
previous commissions, the overarching framework of the current Public
Services Commission is set by the 1992 Fourth Republican Constitution.
In line with Chapter 14 of the Constitution, there is also a Public Services
Commission Act 1994, which further consolidates the mandate, structure
and operations of the Commission.

Article 94 of the 1992 Constitution establishes the Public Services
Commission as comprising a ‘chair, a ‘vice-chair, three other members,
who shall be full-time members of the Commission,” and other members
as Parliament, subject to Article 70, by law prescribes.!® Under the same
Article, only persons who are qualified to be elected as MPs and hold
public office can be appointed onto the Commission. The president, acting
in consultation with the Council of State, appoints the chair and other
members of the Commission.!!

Once the chair and vice-chair are appointed, their terms and conditions
of service, including for retirement and removal, are set as equivalent to
those of a justice of the Court of Appeal and those of a justice of the High
Court, respectively. Under the Constitution, a justice of the Superior
Courts of Ghana — the Supreme Court, Court of Appeal, High Court and
Regional Tribunals — can be removed from office only on the basis of ‘stated
misbehaviour or incompetence or on ground of inability to perform the
functions of his office arising from infirmity of body or mind’. Moreover, the
compulsory retirement age is set at 70, for a justice of the Court of Appeal,
and 65, for a justice of the High Court.
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Box 4.3 Article 127 of the Constitution

1. Inthe exercise of the judicial power of Ghana, the Judiciary, in both its
judicial and administrative functions, including financial administration,
is subject only to this Constitution and shall not be subject to the
control or direction of any person or authority.

2. Neither the President nor Parliament nor any person acting under
the authority of the President or Parliament nor any other person
whatsoever shall interfered with Judges or judicial officers or other
persons exercising judicial power, in the exercise of their judicial
functions; and all organs and agencies of the State shall accord to
the courts such assistance as the courts may reasonably require to
protect the independence, dignity and effectiveness of the courts,
subject to this Constitution.

3. AJustice of a Superior Court, or any person exercising judicial power,
shall not be liable to any action or suit for any act or omission by himin
the exercise of the judicial power.

4. The administrative expenses of the judiciary, including all salaries,
allowances, gratuities and pensions payable to our in respect of, persons
servingin the judiciary, shall be charged on the Consolidated Fund.

5. The salary, allowances, privileges and rights in respect of leave of
absence, gratuity, pension and other conditions of service of a Justice
of the superior court or any judicial officer or other person exercising
judicial power, shall not be varied to his disadvantage.

6. Funds voted by parliament, or charged on the Consolidated Fund by
this Constitution for the Judiciary, shall be released to the Judiciary, in
quarterly instalments.

7. Forthe purposes of clause (1) of this article, ‘financial administration’
includes the operation of banking facilities by the Judiciary without the
interference of any person or authority, other than for the purposes
of audit by the Auditor-General, of the funds voted by Parliament or
charged on the Consolidated Fund by this Constitution or any other
law, for the purposes of defraying the expenses of the Judiciary in
respect of which the funds were voted or charged.

The salaries, allowances, facilities and privileges payable and available
to members of the Commission, other than the chair and vice-chair, are
to be determined by the president in accordance with Article 71 of the
Constitution, which marks them as expenditure charged to the Consolidated
Fund (See Section 3(2) of the Public Services Commission Act 1994).

The mandate of the Commission is set out under Article 196 of the
Constitution as follows:

The Public Services Commission shall have such powers and exercise
such supervisory, regulatory and consultative functions as Parliament
shall, by law, prescribe, including as may be applicable, the supervision
and regulation of, entrance and promotion examinations, recruitment
and appointment into or promotions within, the public services, and the
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establishment of standards and guidelines on the terms and conditions of
employment in the public services.

This mandate, as specified by Article 4 of the Public Service Act, comprises
the following functions:

1. Advise government on the criteria for appointment to public offices
as well as persons to hold positions in public offices;

2. Promote efficiency, accountability and integrity in the public services;

Prescribe appropriate systems and procedures for the management
of personnel records within the public services;

4. Identify, explore and promote the recruitment of suitable personnel
into the public services acting in collaboration with educational
authorities;

5. Undertake planning of the manpower requirements of the public
services, using data from the educational institutions and other
sources;

6. Improve recruitment policies and techniques for introducing
modern methods of judging suitability of officers;

7. Conduct examinations and interview for appointments to posts and
for promotion in the public services or within public corporations
to ensure uniformity of standards of selection and qualifications;

8. Provide a standard framework for evaluating and classifying jobs in
the public services;

9. Review the organisation, structure and manpower requirements of
agencies and bodies in the public services and advise government
on such manpower rationalisation as may be necessary for
maximum utilisation of human resources in the public services;

10. Oversee the human resources development activities of the public
services organisations to ensure career planning and career
development in the public services;

11. Advise government on the principles and procedures for
determining salaries and other conditions of service within the
public services;

12. Prescribe a standard framework for the provision of incentive
schemes to promote higher productivity;

13. Conduct in collaboration with training institutions personnel
research into human resource management in the public services
in order to improve personnel practices and their utilisation in the
public services;

14. Perform any other duties assigned to it under the Constitution or
any other enactment.
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In discharging these functions, the Constitution, under Article 198, instructs
that, ‘Except as otherwise provided in this Constitution, or any other law
not inconsistent with this Constitution, the Public Service Commission
shall not be subject to the control or direction of any person or authority
in the performance of its functions! To give meaning to its independence,
both the Constitution and the Public Services Commission Act have given
the Commission a range of instruments, including powers of entry and
inspection, as well as the power to set regulations, request information and
compel witnesses and appearances.

Structure and capacity

The operations of the Public Services Commission cover about 200 entities that
fall under the classification of ‘public services’ in Ghana. As spelt out in Article
90 of the 1992 Constitution, the public services comprise the Civil Service, the
Judicial Service, the Audit Service, the Education Service, the Prisons Service,
the Parliamentary Service, the Health Service, the Statistical Service, the
National Fire Service, the Customs, Excise and Preventive Service, the Internal
Revenue Service, the Police Service, the Immigration Service and the Legal
Service.!? They also include public corporations, other than those set up as
commercial ventures, and other public services established by the Constitution
or others that Parliament may prescribe.

The apex of the structure of the Public Services Commission, as outlined
in the Constitution and its Act, is the chair, his/her vice-chair and three
other commissioners. Decisions by the five-member Commission are taken
through ‘plenary’ meetings (joint meetings to discuss broad issues) or
‘working’ meetings (convened for normal transactions of the business of the
Commission, attended only by the commissioners). The Commission requires
a quorum made up of the chair or vice-chair and two members for its meetings.
They are presided over the chair, and, in his/her absence, the vice-chair, and,
in the absence of both, a member elected from among the members (Public
Services Commission Act 1994, Section 65). Decisions of the Commission are
taken by a majority of members present and voting, with a casting vote for the
chair, or the person presiding over a meeting, in the case of equality of votes.

The Commission is supported by a Secretariat, headed by the secretary. The
secretary, who is appointed by the president, acting in accordance with the
advice of the Commission, is responsible for ‘the day-to-day administration
of the secretariat of the Commission’ and is in charge of keeping records
of the meetings of the Commission (Public Services Commission Act
1994, Article 9(1)). His/her responsibilities entail providing technical and
administrative support to the Commission to enable it to make informed and
fair decisions relating to human resource management practices in the public
service (Public Services Commission, 2014: 10).
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Members of the Secretariat are designated as ‘public servants’ and cannot be
transferred or seconded without the consent of the Commission. The number
of personnel at the Commission, excluding the five commissioners, was given
at about 67 (interviews, 2016). The Secretariat is structured along four main
divisions: Finance & Administration; Human Resources Policy; Management
Services; and Research, Information, Monitoring and Evaluation. A director,
assisted by a deputy director, heads each division. Some proposed changes
to the organisational structure of the Commission, if effected, would see the
appointment of two deputy secretaries, to assist the secretary in overseeing
different directorates of the Secretariat.

During an interaction with the Secretariat, it was reported that only
three positions — those of the deputy directors in charge of Finance
& Administration, Management Services and Research, Information,
Monitoring and Evaluation — were yet to be filled. Members of the
Commission expressed much confidence in the knowledge, expertise and
commitment of the Secretariat’s staff. Nonetheless, in addition to a shortfall
in the management staff, outlined earlier, they indicated that there was a
need to expose more of them to best practices across the world through
participation in international conferences and workshops.

The Public Services Commission in action: Driving innovation

and performance

The main activities of the Public Services Commission under Ghana’s Fourth
Republic have evolved through the prism of the ‘consultative] ‘regulatory’ and
‘supervisory’ dimensions of its mandate, as spelt out by the 1992 Constitution
and the Public Service Act 1994.

For the most part, the Commissions activities align with conventional
responsibilities, especially in terms of recruitments, appointments and
promotions within the public services. Specifically, the Commission
appoints all Category A and B officers in the public services — chief
directors, chief executives, deputy chief executives and directors of various
public organisations. As outlined in Article 195 of the Constitution,
whereas the president is the final authority on these appointments, he/
she is required to act on the advice of the governing council of the
service concerned in consultation with the Public Services Commission.
Field interviews revealed that there were disagreements between the
President’s Office and the Commission as to how and when these
consultations should be conducted. Nonetheless, in effect, the Commission
advertises, shortlists, interviews and makes recommendations for such
appointments, including those to ‘acting’ positions. The Commission’s role
in appointments and promotions below senior management levels takes
the form of representations on selection, assessment and interview panels
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generally to ensure due process and the ‘best human resource practices’ are
followed.

Another interesting aspect of the Commission’s work concerning
appointments relates to inputs that it offers, upon request, to recruitment
processes in areas that fall outside its marked mandate. As some
commissioners interviewed indicated, different public sector organisations,
such as universities, private sector agencies like commercial banks and various
regional organisations, including the African Union, have often engaged the
services of the Commission on various recruitment processes. These requests
are often based on what is considered the integrity and independence that the
Commission often brings to bear on recruitment processes.

Other traditional dimensions of the Commission’s engagements could be
presented in terms of giving meaning to the provisions of the Constitution, as
spelt out under Article 191, to protect the public servant from victimisation
or discrimination, unjust dismissal or removal from office and reduction
in rank or punishment, in the discharge of his/her duties. In this sense, as
noted by Commissioner Kofi Gabah during an interview, people expect
the Commission not only to be the ‘leader’ of the public service but also to
‘defend’ civil servants from ‘outsiders.

These ‘outsiders’ include politicians, commercial interests and even ‘insiders’
whose actions do not match the ethics and ethos of the public service. In this
regard, a significant component of the Commission’s work involves receiving
and acting on petitions, appeals, grievances and requests from individual
public servants and organisations. In 2013, for instance, the Commission
received 84 such petitions (16) and requests (68), of which 67 were sorted
(Public Services Commission, 2014: 3).

In the past decades, there have been mounting questions about the
traditional role of the public services, largely because of emerging
complexities associated with globalisation, democratisation, technology
and expanding calls for accountable, responsive and innovative delivery of
services (see Stoker, 1998; Pollitt and Bouckaert, 1999; Klijn and Koppenjan,
2000; Salamon, 2002; Jooste, 2008; World Bank-IEG, 2008; Flynn, 2014).
As the policy pendulum continues to swing between ‘Tesponsiveness’ and
‘independence’ of the public sector, questions have been mounted against
the traditional roles played by public services commissions, with a vigorous
debate as to whether they are capable of engineering innovation and reform
(see Jahan and Shahan, 2008; Francesco, 2013).

In Ghana, similar questions have been asked, especially since the 1980s,
when market reforms under structural adjustment programmes were
pursued alongside efforts to reposition the public sector for the effective
delivery of services. The widely held view among key reformers was that the
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Public Services Commission is often locked in a traditional public service
ethos of permanence and bureaucratic rigidities that often serve as obstacles
to, rather than precursors of, reform. Consequently, most donor-funded
public sector reform efforts have been overseen and coordinated by ad hoc
bodies, like the Oversight Committee of Civil Service Reform for the Civil
Service Reform Programme (1987-93), the National Overview Committee
of the National Institutional Renewal Programme (1994-2003) and the
Ministry of Public Sector Reform in 2003, without a frontal role for the
Public Services Commission (Wereko, 2009; Ohemeng and Ayee, 2016).13

One of the ways the Public Services Commission has reinvented itself in
recent times, as disclosed by its chair, Mrs Bridget Katsriku, is by moving
beyond the traditional roles that confine it only to recruitments and
appointments (interview, 6 June 2016). The Commission has succeeded
in this endeavour largely by taking advantage of its broader mandate in
setting and enforcing standards to offer leadership and direction for the
management of human resources in the public service. Beyond reliance on
the ‘hard core’ institutional guarantees of independence, the Commission
has also undertaken various initiatives that have sought to build on the
‘soft elements’ of institutional performance: trust, comradeship and
professionalism. We discuss some of these initiatives below.

Performance management: Prior to the 1990s, organisational and individual
performance assessments in the public services in Ghana were undertaken
through annual reports and financial audits by the Auditor-General’s
Department (Ohemeng, 2011: 473). The main challenge of this system of
appraisal was that it was fraught with abuses and questionable standards
of credibility (Ayee, 2001; Ohemeng, 2011). The post-1990 period has
witnessed the introduction of a series of programmes for performance
management.

Notably, as part of the Civil Service Reform Programme (1987-93),
a Performance Evaluation System was introduced in 1992. In 1997, a
Performance Agreement System was introduced to provide an objective
means of assessing the performance of senior managers and chief directors
in the ministries and regional coordinating councils (Allotey, 2014).
Nonetheless, these efforts suffered weaknesses fuelled by the absence of a
clearly defined implementation framework, poor executive buy-in, weak
understanding of the role of governing councils in the appraisal system,
absence of rigour and objectivity, non-linkages with enforceable rewards and
sanctions mechanism and lack of understanding by public servants (ibid.).

Recently, the Public Services Commission has led in efforts towards the
development and management of a new performance management system
in Ghana. Based on technical inputs from the Australian Public Service
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Commission, and through consultations with various stakeholders,
directly or indirectly linked to the public services, including universities
and management development institutions, it developed a Performance
Management Policy for the Public Services of Ghana, which commenced
in January 2012. The new framework seeks to offer a more integrative,
sustained and objective instrument that combines rewards and sanctions
at both individual and organisational levels for performance management
and monitoring. As part of the new framework, performance agreements
and contracts have been introduced for senior managers. Besides, the
Commission has been conducting promotion examinations to evaluate the
competence and general disposition of specified categories of public servants
to enable them to assume higher responsibilities and undertake more
assignments in the services (Public Service Commission, 2014: 3).

Standards of good human resource management: The Commission has
developed a range of policy documents and manuals to guide human
resource management and development in the public services. Formerly,
these were contained in circulars to different agencies under the services,
but there have been attempts to systematise them into comprehensive
policy statements and guidelines. These include the Corporate Governance
Manual for Governing Boards/Councils of the Ghana Public Services
(2015) and the Human Resource Management Policy Framework and
Manual for the Ghana Public Services (2015), as well as a Revised Policy
Framework on Leave Entitlements and Management for the Public
Services of Ghana.

Among others, these policy documents have contributed towards
standardising the rules and guidelines that pertain to the public services.
While it may be too early to assess the effects of these guidelines on the
service, the signals so far are positive. An assessment in November 2015,
for instance, revealed widespread awareness and usefulness of the Human
Resource Policy Framework and Manual among public servants: 82 per cent
indicated they were aware and 67 per cent considered it ‘very relevant’ to
their work (Public Services Commission, 2015a: 36-7).

These policy guidelines are complemented by the Commission’s engagements
in training programmes. These include various refresher courses on topics
such as financial management, procurement, auditing, leadership and
governance. Many of the commissioners who were interviewed maintained
that the courses are tailored to fill real capacity gaps, since they are organised
in response to questionnaires, sent to various officials across the public
services.

Building openness and integrity: The Commission has undertaken various
initiatives meant to promote credibility, transparency and accountability
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within the public services. Recently, the Commission, in collaboration
with Ministry of Finance and the Controller and Accountant-Generals
Department, rolled out a Human Resource Audit of the Public Service as part
of an ongoing sub-project on Human Resource Management Information
System under the Government Integrated Financial Management
Information System.!* The audit is envisaged to go beyond a general
headcount to ascertain general workload, various competencies and gaps
among the services. As explained by Mrs Bridget Katsriku, the three-pronged
objective of the audit is:

1. To obtain more accurate and scientific data on human resources in
the public services for decision-making and planning purposes;

2. To determine the optimum number of positions and the right
human resource establishment levels/ceilings for each ministry,
department and agency and metropolitan/municipal district and
assembly in order to facilitate effective position management
around entry, progression and exit in the public service; and

3. To identify excess labour force for development to other relevant
organisations in deficit (see Public Services Commission, 2015c).

Most recently, in 2015 the Commission published its first State of the Public
Service Report of Ghana, for 2014. This report forms part of broader efforts
by the Commission to fill information and knowledge gaps by providing
yearly data on competencies, practices, organisational culture, attitude,
behaviour and ethics in the public service (Public Services Commission,
2015a: xvi).

Building trust and comradeship: Another dimension of the Commission’s
engagement has been to foster dialogue and interactions that engender
learning, trust and comradeship across different segments of the public
services. Since 1994, the Commission has undertaken periodic visits to
various ministries, departments and agencies to hold discussions with
ministers and senior officials on matters relating to human resources in the
public services. Moreover, there is an Annual CEOs Conference, where
chief directors, chief executives and chairs of governing boards/councils
exchange ideas and make recommendations for improvements in the delivery
of services in the public service (Public Services Commission, 2015d). In
2015, the Commission also launched a Human Resource Management
Practitioners Network, to provide a platform for human resource managers
to share ideas and engage one another (Public Services Commission, 2015b).

4.2.4 Critical reflection

The presentation in this study inspires a reasonable measure of optimism
in the effects of leadership stability and independence, as enshrined in the
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institutional arrangements that underpin the Public Services Commission.
During various interactions with the commissioners and other officials from
the Commission as part of this study, there was a strong sense that they felt
emboldened to take on matters relating to human resource management and
development, largely because of the provisions of the 1992 Constitution and
the Public Services Commission Act 1994.

A strong sense of mandate could be sensed from interacting with the
commissioners, which has proven pivotal in asserting key principles of
best practice in the public services that are unfettered by undue partisan
intrusions. A case in point relates to how members of the Commission
asserted its independence related to attempts by various sector ministers
to engage in the appointment of officers within their respective sectors of
control, although the 1992 Constitution does not assign them such roles.
A commissioner also noted that, from the perspective of individual public
servants, the Commission’s independence has led to a general expectation
that they could rely on it to ‘fight for them’ (interview, 3 June 2016).

Beyond the optimism, a number of challenges remain:

Reality and perception of political interference: First and foremost,
there is a widespread perception in Ghana that the public service is highly
‘politicised, with difficulty in drawing a distinction between professionalism
and partisan activity (USAID Ghana, 2011; Gyimah-Boadi and Brobbey,
2012; Ohemeng and Anebo, 2012). This widespread perception is backed
by a reasonable measure of reality. As a seasoned public servant poignantly
observed:

In Ghana, politicians have sought to directly manage resources — human,
financial and material in the civil service. They are not simply content to
lay the ground rules regarding recruitment, promotions and placement.
They are eager to determine who gets recruited, who gets promoted or how
placements are done, and who gets trained and where (Quartey, 2007: 22).

In spite of the institutional and legislative guarantees for independence and
leadership stability, it appears unlikely that the Commission can substantively
alter this perception. As observed earlier, Ghanas executive president wields
enormous power as the final authority for all appointments within the public
services. As in its historical roots, the Commission’s mandate in recruitments
and appointments, as outlined in Article 195 of the Constitution, is still framed
in advisory terms to the president, who is not necessarily obliged to comply.
Members of the Commission who were interviewed maintained that this
arrangement had not undermined their relationship with the President’s Office.

They pointed out that, under their stewardship, apart from disagreements
about administrative processes, none of the Commission’s recommendations
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had been challenged or rescinded (various interviews, 2016). However,
whereas this may be true on outcomes, processes of recruitment are still laced
with openings for political interventions. Notably, apart from the powers
wielded by the president in appointments, the Commission is required to
make recommendations for appointments in consultation with governing
councils/boards of various public service organisations. The main challenge
is that, while the Commission is structured to be politically neutral, the same
cannot be said of these governing councils and boards.

Indeed, as Gyimah-Boadi and Brobbey (2012) observe, over the past decades
successive governments have loaded the management and boards of state
organisations, such as the National Health Insurance Scheme, the Ghana
Youth Employment and Entrepreneurial Agency and the Ghana Education
Trust Fund, with political appointees without serious consideration to
technical competencies. This trend has led to governing councils becoming
outlets for increased political patronage, which has adversely influenced the
development of critical competencies within the service (Ohemeng, 2011;
Ohemeng and Anebo, 2012).

Competing leadership on public sector reform: Another area where the
Commission’s mandate has come under severe scrutiny relates to its role
in various public sector reform programmes, which have received much
attention, especially since the 1980s. For the most part, these reforms
have been dependent largely on donor support and ‘consultant-driven’
(Quartey, 2007: 42; Wereko, 2009: 27), thereby depriving domestic agencies,
particularly the Public Services Commission, of significant leadership.

As noted earlier, over the past decades, a number of ad hoc bodies, such as the
erstwhile Ministry of Public Sector Reform set up in 2005, have been created
to oversee such reforms. While the relationship between the Commission and
these bodies has been poorly defined, there is a general sense of competition
among so-called central management agencies over reform processes. One
of these agencies, whose tense relationship with the Commission has deep
historical roots, is the Office of the Head of the Civil Service. Whereas, under
Article 190(1) of the 1992 Constitution, the ‘civil service’ is one of those
that come under the supervisory jurisdiction of the Commission, it prides
itself as having a long history and extensive coverage within the services.
Consequently, various donors have often placed it at the forefront of civil
service reform initiatives.!”> There was no indication during the study that this
had created much friction. However, implications for effective coordination,
especially among the central management agencies around public sector
reforms, have been well documented (see Wereko, 2009: 40-1).

Salary administration and human resource management: Other central
government policy interventions have led to the emergence of other
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new agencies that have created overlap and potential conflict with the
Commission’s mandate in human resource management in the public service.

An area where this issue has taken on a more contentious dimension is the
decision of the central government to cede salary administration to the
Fair Wages and Salaries Commission (FWSC) in 2007, as part of measures
to implement a new public service pay and salary policy known as the
Single Spine Pay Policy (SSPP). As various members of the Public Services
Commission indicated, the Commission played a lead role in kick-starting
the Ghana Universal Salary Structure in the mid-1990s as way of resolving
inequalities and discrepancies in pay across the public service in a more
systematic manner (various interviews, 2016). As attempts to place all public
servants under the Ghana Universal Salary Structure failed, concerns were
raised about the absence of legal backing and inadequate resources for its
implementation.

The creation of the FWSC, through an Act of Parliament in 2007, and
the adoption of the SSPP were considered a more effective and sustainable
way to address these problems. In effect, however, both the FWSC and the
Commission’s roles appear poorly demarcated. Whereas various members
of the Commission acknowledged this overlap, they maintained that there
appeared to be a mutually evolved understanding that the FWSC’s mandate
fell within salary-related conditions of the human resources in the public
services, while the Public Services Commission addresses ‘general human
resource issues that are non-monetary’ (interview, Allottey, 3 June 2016).

As these mutual roles continue to evolve, they could present an opportunity
for both commissions to complement each other for the effective human
resource management and development of the public services. Nonetheless,
passionate supporters of the Public Services Commission would hope that
the FWSC is going to be the last intervention from Ghanaian policy-makers
that could undercut critical components of its mandate.

Endnotes

1 The term ‘Steel Frame’ was first used in this context by India’s first Home Minister, Sardar
Patel.

2 This section is based primarily on the findings of this study.

3 The public services in Ghana comprise the Civil Service, the Judicial Service, the Audit
Service, the Education Service, the Prisons Service, the Parliamentary Service, the
Health Service, the Statistical Service, the National Fire Service, the Customs, Excise and
Preventive Service, the Internal Revenue Service, the Police Service, the Immigration
Service and the Legal Service. It also includes public corporations, other than those set up
as commercial ventures, and other public services established by the Constitution or others
that Parliament may prescribe (Article 190 of the 1992 Constitution).

4 Three main commissions established primarily to enquire into the structure, remuneration
and superannuation arrangements of the civil services in various British colonies in Africa
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were the Fitzgerald Commission, covering Northern Rhodesia and Nyasaland, the Holmes
Commission, for the territories in East Africa, and the Harragin Commission (West
Africa) (The National Archives, 1945-48).

5 Following widespread looting and riots in the Gold Coast in 1948, the colonial government
established the Watson Commission of Enquiry into Disturbances in the Gold Coast (Col.
231, 1948). The Commission, among other things, recommended constitutional reform
and a graduation process of self-government in the Gold Coast.

6 Following calls by another Commission for the Public Service in 1976, the Establishment
Secretariat, together with the Management Services Division and the Establishment Unit
of the Office of the President, were merged into the Office of the Head of the Civil Service
(Ayee, 2001: 5).

7 The Second Republican Constitution reverted to the Westminster model, with a prime
minister as leader of government and a president, who took on largely ceremonial duties.

8 The Apollo 568 saga began in 1970, when the government, citing transitional provisions
in the 1969 Constitution, carried out a purge of the civil service and dismissed 568
employees without recourse to the Commission. The main reason for the purge, according
to the government, was that it was part of drive against overstaffing and inefficiency. One
of the victims, E.K. Sallah, appealed to, and received judgement from, the courts against his
dismissal. However, the prime minister refused to reinstate him, accusing the judiciary of
overstepping its jurisdiction (see Goldsworthy, 1973).

9 The Public Commission Act 1994 makes provision for ‘part-time’ members. However, a
Constitutional Review Commission, formed in 2010, advised that all commissioners serve
on a full-time basis. Following this, the practice of appointing ‘part-time’ commissioners
was stopped and current commissioners serve on full-time basis.

10 Article 70 speaks to the president’s power of appointments, in consultation with the
Council of State, in the appointment of independent constitutional bodies including the
Electoral Commission, the Public Services Commission and the Lands Commission.

11 The Council of State is created under Chapter 9(89) of the 1992 Constitution of Ghana,
primarily to ‘counsel the President in the performance of his functions.

12 In 2009, the Excise and Preventive Service and the Internal Revenue Service, together with
the Value Added Tax Service and the Revenue Agencies Governing Board Secretariat,
merged into the Ghana Revenue Authority through Act 791. This led to calls by the
Constitutional Review Commission in 2010 to recommend the definition of ‘public
services along various thematic areas, other than the specific list as outlined in the
Constitution (Constitution Review Commission, 2011, Para. 23).

13 Indeed, during interviews for this study, the general complaint was that external donors
often involve the Office of the Head of Civil Service, partly because they misunderstand
the distinctions between ‘public service’ and ‘civil service, which does not apply in the
Ghanaian context.

14 The Government Integrated Financial Management Information System was launched in
September 2009, as part of public financial management reforms. It seeks among other
things to promote efficiency, transparency and accountability in public financial management
through rationalisation and modernisation of budgeting and public expenditure
management; promote the timely dissemination of information for financial management;
rationalise the financial Administrative Decree and Regulations; improve the efficiency and
effectiveness of revenue collection; and maximise payment and commitment control.

15 Officials of the Commission interviewed for this study indicated that many of the reasons
for donors’ selection of the Office of the Head of the Civil Service for reforms came
down to weak appreciation of the Ghanaian context. In many countries, such as Nigeria
and Canada, the two terms are used interchangeably, with the head of the civil service
in charge of the entire government machinery. However, in Ghana, the civil service is
considered a component of a larger public service. This confines the civil service to only
central ministries, departments and agencies. In 2003, Act 656, which created the Local
Government Service, hived off local government agencies from the civil service (Quartey,
2007: 6-7; Wereko, 2009: 4-5).
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5.1 Huduma Kenya —implementing innovation and
measuring impact: Public service delivery innovations

by Professor Margaret Kobia and Daniel Oliech, Public Service
Commission, Kenya

Overview

This study reviews the origins of public sector reforms and transformation in Kenya
and the momentum for innovation-driven transformation in service delivery. It
looks at the theoretical and conceptual framework for public sector innovations.
The central analytical premise is predicated on the diffusion theory of innovation
as it relates to the supply- and demand-side adoption of innovations in the delivery
of converged public services. The focus is on the Huduma Kenya programme, as a
major public service innovation.

There is also a specific focus on the programme impacts on both the supply and
the demand sides, as well as the structural and systemic challenges facing the
programme. Also presented are the strategic options for leveraging the Kenyan
experience to scale impacts on public service delivery both locally and regionally.
The Huduma Kenya trajectory suggests sector-wide innovations can be capital-
intensive. As a result, such large-scale projects require direct top-level government
support and political goodwill and the accompanying budget prioritisation.

In addition, the Huduma Kenya case indicates that, for governments to reap the
maximum long-term benefits of innovations in service delivery, they must accept
present trade-offs and overlook the current initial costs in order to realise the
national development goals and vision.

5.1.1 Introduction

Public sector reforms in Kenya date back to the preparation of Sessional
Paper 10 of 1965 on African socialism. Results of the government’s efforts
in the implementation of the provisions of this sessional paper were seen
in significant overall economic growth and development (Oyugi, 2006).
Hope (2012) also observes that, as a result of the policies arising from
Sessional Paper 10, the immediate post-independence period was, beyond
the success with the economy, characterised by some forms of public sector
transformation. Depending on the factors considered, different writers on
public sector reforms and transformation in Kenya characterise the country’s
reform journey into four phases. Oyugi (2006), for example, observes that,
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although the first attempts at the reform and transformation of the public
sector in Kenya began in 1965, it was not until the early 1990s that serious
efforts were made towards the reform and transformation of the country’s
public sector management. Other works (Sawe, 1997; Nzioka, 1998; OPM/
PSTD, 2010) have generally characterised reform and transformation in
Kenya into phases that more or less mirror the presidency regimes. In this
classification, the first transformation phase spanned the 1963-78 period, for
the first presidency. The second phase coincided with the second presidency,
of 1977-2002. Reforms under the third phase spanned 2003-12. The fourth
phase, the current one, commenced in 2013.

In line with the aspirations of the Kenya Vision 2030, the new government,
which came to office in 2013, prioritised the provision of quality public
services to citizens. The Huduma' Kenya programme — the public sector
innovation of focus in this study — is a critical part of this effort. This
programme aims at transforming public service delivery by providing
citizens with access to various public services and information from one-
stop-shop citizen service centres (CSCs) called Huduma Centres and through
integrated technology platforms. The decision by the current government
to invest limited public resources in the programme was informed by the
belief that improved service delivery would lead to realisation of the vision.
The programme was thus incorporated into the system of planning, budget,
disbursement, procurement, accountability for results and value for money.

To ensure quality and access to public services, Huduma Kenya aimed
specifically at transforming the public service to be people-centred,
professional, efficient, transparent and accountable so as to meet global
standards and best practices. To this end, the presidency through the
Ministry of Devolution and Planning spearheaded Huduma Kenya as a
flagship project under the Kenya Vision 2030.

5.1.2 Innovation and public sector service delivery

Innovation in the public sector refers to significant improvements to public
administration and/or services. Drawing on definitions adopted for the
business sector and their adaptation in public innovation measurement,
public sector innovation can be defined as the implementation by a
public sector organisation of new or significantly improved operations or
products (OECD, 2012). In their Guidelines for Collecting and Interpreting
Innovation Data, the OECD and Eurostat (2005) define innovation as the
implementation of a new or significantly improved product (goods or
service), process, marketing method or organisational method in business
practices, workplace organisation or external relations. Early definitions
of innovation, like Schumpeter’s (1934), restricted themselves to novel
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products and processes finding a commercial application in the private
sector. Later definitions have broadened their scope, to include social
innovations, innovations in services and innovations in the public sector as
well (Halvorsen et al., 2005).

Today, increasingly sophisticated public demand and new challenges as
a result of fiscal pressures require innovative public sector approaches.
However, knowledge about public sector innovation, and its results, costs
and enabling environment, is fragmented. Public sector innovation is rarely
institutionalised in government budgets, roles and processes, and there is
limited knowledge and awareness of the full range of tools available to policy-
makers for accelerating innovation (OECD, 2012).

Governments around the world are looking for innovative solutions that
enhance the design and delivery of public services. They are reaching out
to the private sector and citizens, to become partners in solving key social
challenges (UNDP, 2016). Recognising this new push for co-design and
co-production, the UN Development Programme (UNDP) Global Centre
for Public Service Excellence partnered with Social Innovation Camp Asia
to explore social innovation as an approach to improve the reach, access
and quality of public services. This could be in the form of a mobile phone
application, a social enterprise or a platform for co-creation of public policy.
Innovations could address demand-side issues (tools for citizens), support
supply (tools for public servants) or even bridge the gap between the two and
allow each to leverage their full potential (ibid.).

5.1.3 Theoretical and conceptual frameworks for public
sector innovations

Theoretical framework: Diffusion theory of innovation

One theoretical framework for understanding the adoption or uptake of
innovations in the public sector is the diffusion theory of innovations. In
principle, the diffusion theory is considered a meta-theory based on the
fact that, as pointed out by Rogers (1995), it combines several theoretical
perspectives that relate to the overall concept of diffusion. Within the theory
are four major supporting sub-theories: innovation decision process theory,
individual innovativeness theory, the theory of rate of adoption and the
theory of perceived attributes.

The diffusion theory of innovation is applicable to the adoption and uptake
of Huduma Kenya and its services, since it addresses both the supply and
the demand sides. The innovation diffusion process on the supply side
of the public service is seen in the increase of adoption of the programme
service delivery platforms by the various government department and
agencies. On the other hand, demand-side diffusion is seen in the uptake of
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Huduma services across segments of the citizenry. This study focuses on two
dimensions of diffusion theory: innovation decision process theory and the
theory of rate of adoption.

Innovation decision process theory: Within the public service, innovation
decision process theory can be based on time and five distinct stages (Nutley
et al,, 2002). The first stage is knowledge. Here, government departments and
agencies, as potential adopters, must first learn about the innovation. Second,
the potential adopters must be persuaded as to the merits of the innovation.
Third, they must decide to adopt the innovation. Fourth, they must implement
it. Fifth, they must confirm that their decision to adopt was the appropriate
decision. Confirmation of the appropriateness of adoption decisions would
take the form of monitoring and evaluation of the impacts of the innovations.
Diffusion results once these stages are achieved (Rogers, 1995).

Theory of rate of adoption: The theory of rate of adoption suggests that the
adoption of innovations is best represented by an s-curve on a graph (Nutley
et al., 2002). In the case of the public sector, this theory holds that adoption
of an innovation among government departments and agencies may grow
slowly and gradually in the beginning. The adoption will then have a period
of rapid growth that will taper off and become stable and eventually decline
(Rogers, 1995). The Bass model, however, suggests other representations
(Robert-Ribes and Wing, 2004).

Another aspect of importance is time. This is because innovations are seen to
be communicated across space and through time. Time has been identified as
being significant in the diffusion of innovations in three main ways (Rogers
and Scott, 1997). First, the adoption or uptake of an innovation is viewed as
a psychological process that evolves over time, starting with initial awareness
and knowledge about an innovation that evolves into an attitude towards that
innovation. This influences the decision as to whether to adopt or reject the
innovation.

Second, in a voluntary adoption environment, the rate of adoption among
individual government departments and agencies differs throughout the
public sector. It starts off slowly, with only a minority of departments and
agencies adopting the innovation. The rate increases over time; eventually,
enough organisations have adopted the innovation, making the rate of
adoption self-sustaining.

Third, time is involved in the relative speed at which public sector
organisations on the supply side adopt innovations. Closely related to
this is the demand side: citizens are expected to take up the new modes of
service delivery. Ordinarily, where there are no supply-side constraints
across geographical regions, again an s-curve is expected to represent the
innovation uptake rate among citizens (Figure 5.1).
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Figure 5.1 Innovation diffusion model for adoption and uptake
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Implications of the innovation diffusion theory for adoption and

uptake of Huduma service systems

The public service and its agencies in Kenya provide hundreds of service
streams. Whereas the exact count of individual streams remains unknown,
in the absence of government process mapping, the Huduma Kenya
programme, which is in its nascent stages, has selected some 45 streams to be
delivered in its service centres. Viewed through the prism of diffusion theory,
the first 26 public agencies and departments that have started offering their
services within the service centres qualify as early adopters of the innovation.
These agencies and departments are those that have been easy to reach with
information from the Huduma Kenya Secretariat on the operational merits
and economic and efficiency benefits of relocating their services to the
Huduma Centres.

Although information on the supply side of the Huduma Kenya programme
has been centrally ‘disseminated’ from the Cabinet Summit and the Huduma
Kenya Technical Committee, comprising accounting officers, principal
secretaries and CEOs of agencies and departments, the growth in its service
diversity can still be likened to the conventional innovation diffusion process.
This is characterised by early adopters, majority early adopters, majority late
adopters and laggards or late adopters.

In general, the rate of innovation adoption under the Huduma Kenya
programme can be classified into two parts: the supply and the demand
diffusion sides. On the supply side, the diffusion of the public service
innovation under service integration in the CSCs implies that government
agencies and departments receive communication or some form of signalling
from the ‘centre’ so as to adopt the option of providing their services
within one-stop shops. Application of the diffusion theory on the demand
side of public services is located in the fact that the citizens, who are the
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service-seekers, also receive information on the CSCs and, after evaluating
the merits, opt to adopt this service stream or continue with the diversely
located traditional points of service.

With increased consolidation of more public services and migration to online
platforms, the ‘central signalling’ of adoption of Huduma Kenya services,
especially on the supply side, tends to distort the expected bell-shaped
distribution in rates of adoption. The resulting distribution is thus expected
to be a right-skewed distribution curve, with more public agencies and
departments bringing their services in the early adoption phase. The last few
laggard supply-side adopters would therefore represent those departments
and agencies offering complex services, whose integration requires more
time, technological adjustments and significant capital outlay. The diffusion
rate on the service demand side, supposed to drive uptake of services on
Huduma platforms, may, however, depend on a great many more diverse
factors, such as the population distribution between urban and rural areas,
the proximity of citizens to service centres, the level of information symmetry
and the expansion rate of the programme.

5.1.4 Conceptual frameworks: Public sector innovation
and citizen service centres

Framework for public sector innovation

A public sector innovation framework proposed by Hughes et al. (2011),
shown in Figure 5.2, reflects innovations that are important in the public
sector, while remaining consistent with an international standard definition
of innovation. The Hughes et al. framework reflects that public sector
organisations operate in a range of different systems and assesses the impact
of the system conditions on innovation in organisations.

The coloured areas within the circle represent those aspects that are within
the control of a public sector organisation: these are ‘innovation capability’,
which underpins public sector ‘innovation activity, which in turn ‘impacts
on performance’. The area outside, ‘wider sector conditions for innovation,
represents those aspects that are outside of the control of the organisation but
within the control of policy-makers or other public sector bodies of strategic
influence. These conditions describe how the system in which a public sector
organisation operates helps or hinders innovation—that is, the impacts a
system has on an organisation’s innovation activity and capability.

Framework for citizen service centres: Types of one-stop-shop models

The one-stop-shop concept is based on the provision of public services to
citizens in one place; facilities are provided by grouping representatives of
the government’s department/departments under one roof, to ensure ease
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Figure 5.2 Framework for innovation in public sector organisations
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and speed of service delivery, and therefore reduce costs as well as providing
better services (USAID, 2011). In its brief on the methodology to implement
one-stop shops in the public sector, the US Agency for International
Development (USAID) (2011) identifies two foremost models.

The first, the single door model, is a type of one-stop shop where
representatives of different government agencies are brought together in
one place, with each representative handling the procedures of his/her
agency. This approach does not require changes in legislation or institutional
authorities; it requires only cooperation between the parties involved in
the provision of services. The second, the single window model, is a type of
one-stop shop where only one employee deals with service recipients. The
employee receives the required documents and forms and then distributes
them to the organisations’ representatives in the same site, who then
implement the required processes. On completion, the application is handed
to the service recipient through the window. This model requires that the
single window attendant be aware of the sequence of processes between
organisations and of the required documents.



148 Key Principles of Public Sector Reforms

5.1.5 Citizen service centre models: The Huduma Kenya
programme

While all CSCs aim to integrate multiple services into a single location, CSC
systems can be differentiated along four primary dimensions that need to
be considered during the design stage: channels, levels of service, financing
and types and number of participating departments and organisations. The
decisions made regarding these design issues determine the final form CSC
initiatives may take (World Bank, 2011).

Channel types: Merits and demerits

A channel refers to the delivery model a CSC uses to provide services.
Whereas some initiatives use primarily one CSC channel, others integrate
multiple channels into their CSC programmes. Choices about which channel,
or combination of channels, to adopt should be based on available resources
and the characteristics and geographic distribution of beneficiaries. Table 5.1
presents a typology of CSC channels and their respective merits and demerits.

The Huduma model and delivery channels

The Huduma Kenya programme currently combines the stationary CSC with
multiple windows and internet portal delivery channels. To actualise the
programme, a strategic implementation model that involved integrating the
delivery of all transactional and citizen facing public services from one-stop
shops was formulated.

This one-stop-shop approach enables citizens and customers to access
various public services and information from a single location and integrated
service platforms, with an emphasis on high customer service standards
and customer dignity. The programme has so far established five one-stop-
shop channels as platforms for integrated service delivery: Huduma Centres,
the Huduma Web Portal, the Huduma Mobile Platform, the Huduma Call/
Contact Centre and the Huduma Payment Gateway (Figure 5.3).

Of the five channels, the first two are already operational. Huduma Centres
are physical facilities that provide several transactional public services of
different ministries, departments and agencies. The Huduma Web Portal is an
online portal that enables customers to transact public services electronically.

One of the three planned channels is the Huduma Mobile Platform, which
will offer m-government services to citizens from their mobile phones. The
second delivery channel currently in the pipeline is the Huduma Call/Contact
Centre, which is intended to be a toll-free way to provide services, with a
single dialling prefix that citizens can use to enquire about services offered by
different government agencies. To handle future transactions, a third channel,
a unified and integrated multi-channel payment gateway, the Huduma
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Figure 5.3 One-stop government: single front office structurein
Huduma Centres
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Payment Gateway, will facilitate ease of payment for government services
through debit cards, m-pesa and PayPal, among others (Figure 5.4).

The Huduma Kenya programme initially offered 20 services at the first
Huduma Centre located in Nairobi’s Central Business District, opened in
November 2013. Subsequently, an additional 20 Huduma Centres have been
set up, bringing the total number to 21 by mid-2014. By the end of the first
quarter of 2016, 33 centres were fully operational in 26 out of 47 counties.

The service menu in each Huduma Centre comprises between 25 and 45
national and county government services on an end-to-end basis (Table 5.2).
The initial services were carefully identified based on specific criteria: relevant
services; services commonly sought after; high-impact services; services for
common citizens and not specialised clientele; transactional services; and
services whose processes have some level of automation.

Implementation of the innovation: The Huduma approach
Implementation of the Huduma Kenya programme has been undertaken
in three phases. The first involved piloting the concept in two pioneer
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Figure 5.4 Huduma delivery channels
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Source: Huduma Kenya (2016).

service centres within the capital, Nairobi. The other two phases were
made to run concurrently. In the second, the government has rolled out
the one-stop shops in the counties. In the third, government services are
being moved from analogue to digital platforms. This effort is supported
through various support structures, initiatives and strategies, including a
formal governing structure; piloting of the programme; post-pilot scaling;
whole of government; leveraging existing infrastructure; use of broad
band connectivity/back-end support; decentralisation/aligning scaling to
government structures; integration of information and communication
technology (ICT)/digital solutions; and incremental service scope.

A formal governing structure: The governing structure of the Huduma
Kenya programme was formalised through a gazette notice in April 2014.
At the top of the structure is the Service Delivery Summit, comprising the
entire Cabinet led by the president. Under the Summit is the Huduma Kenya
Technical Committee, comprising accounting officers, principal secretaries
and CEOs of agencies and departments represented at the Service Delivery
Summit. The Committee defines the strategic actions undertaken in the
rollout of the programme and oversees overall implementation. The Cabinet
secretary in the Ministry of Devolution and Planning chairs the committee.

Piloting: In the absence of a feasibility study, implementation of the
programme used two pilot centres. Piloting was used to ascertain the viability
of the concept and the feasibility of the proposed model.
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Table 5.2 Huduma Kenya adoption by public sector organisation and services
offered

1.

£

= e | @] s
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10.

11.

12.

13.

14.
15.

16.

17.

18.

19.

National Registration Bureau

Civil Registration Directorate

Ministry of Housing, Land and Urban
Development

Treasury

Public Procurement Oversight Authority
Ministry of Labour

Attorney-General

Inspector-General

National Transport and Safety Authority/
Postal Corporation of Kenya

National Social Security Fund
Criminal Investigations Department
Department of Pensions

National Health Insurance Fund

Kenya Law Reporting Council

County Services

National Cohesion and Integration
Commission

Immigration Services

Higher Education Loans Board

Kenya Film Classification Board
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13.
14.
15.
16.
17.
18.
19.
20.
21.
22.
23.
24.
25.

26.
27.
28.
29.
30.
31.
32.
33.
34.
35.

Issuance of initial national identification

Issuance of duplicate identity card

Issuance of birth certificates

Assessment of stamp duty

Franking of stamp duty documents

Access to government procurement opportunities
Receiving complaints on procurement
Registration of self-help groups

Registration of welfare societies

. Registration of business name
. Issuance of police abstract

. Renewal of driver's licence

NSSF registration

NSSF statements

Police clearance certificate

Status of pension claims

NHIF registration

NHIF statements

Provision of Constitution and other legislation
Seasonal parking tickets

Issuance of single business permit
Payment of rent

Payment of rates

Adult education services

Receive and investigate complaints on
discrimination based on tribe and religion

Issuance of temporary pass

Issuance of pupil pass

Issuance of passports

Application for loan

Student loan repayment

Student loan clearance certificate

Issuance of film regulatory licences

Issuance of film classification labels

Collecting films for examination and classification

Receiving feedback on film and broadcast content

(Continued)
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Table 5.2 Huduma Kenya adoption by public sector organisation and services
offered (Continued)

20. Independent Electoral and Boundaries 36. Registration of voters
Commission

21. Ombudsman 37. Reporting complaints on public service

22. Ethics and Anti-Corruption Commission  38. Reporting corruption and clearance certificate

23. Ministry of Foreign Affairs 39. Protocol services
40. Authentication of documents

24. Ministry of Health 41. Body Mass Index and Health Promotion Messages
42. Blood pressure
43. Blood sugar

25. Kenya Power 44. Electricity services

26. Kenya Revenue Authority 45. i-Tax services: PIN, tax compliance certificate

Source: Huduma Kenya Secretariat (2016).

Post-pilot scaling: Once feasibility and viability were determined in the pilot
centres, appropriate budgets were allocated for the scaling of programme to
cover more centres within the capital city and other counties.

Whole-of-government approach: Implementation of the Huduma Kenya
programme was premised on a whole-of-government approach that has since
attracted service providers from across the public service.

Leveraging existing infrastructure: In the rollout phase, the Huduma Kenya
Technical Committee identified existing government post offices whose
utility was otherwise sub-optimal to be the sites for Huduma Centres. In
essence, the conversion of these offices into one-stop-shop service centres
greatly reduced the initial costs that could have gone into the construction or
renting of office space for the centres.

Broadband connectivity and back-end support: With few personnel on the
front desk at the Huduma Centres, the system relies on reliable broadband
connectivity to back-end systems in the respective public sector organisations
whose services are provided.

Decentralisation/aligning scaling to government structures: Scaling on
coverage has been aligned with Kenya’s new governance model characterised
by devolution. The initial coverage plan is to establish at least one Huduma
Centre in each county.

Integration of ICT/digital solutions: The set-up of the Huduma Kenya
model greatly leverages ICT as a key component in the successful delivery of
services in centres.
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Incremental service scope: One strategic approach in the rollout was to start
with fewer, less complex, service systems in the pilot phases, following this
with integration of more complex forms of public services with advanced
infrastructure, technology and interconnectivity requirements.

5.1.6 Huduma Kenya model results: Impacts,
outputs, outcomes and achievements

Presently, an assessment of the impacts of the Huduma Kenya programme on
public service can be based only on the available observable, documentary
or anecdotal evidence. Given that only two budget cycles have been
completed, with no impact evaluation undertaken yet, very little solid or
hard data evidence exists on impacts. For the present purposes, therefore, an
assessment of the impact of the initiative relies largely on anecdotal evidence,
stakeholder observations and self-reported facts from the Programme
Secretariat.

Supply- and demand-side impacts of Huduma Kenya

Although the Huduma Kenya programme was established almost exclusively
as a service delivery improvement initiative for Kenyas public service, it
has since registered significant impacts that spread way beyond the initial
goals. The present anecdotal and observable impacts of the programme are
consistent with those found in similar programmes in other jurisdictions.
Broadly, over the short period since its inception, the legacy impacts of the
programme can be classified into three dimensions: governance, economic
and social (Annenberg, 2005; SDC, 2010; Fredriksson, 2015).

Similar to the public service reform impacts cited in Fredriksson (2015) on
Poupatempo, a similar initiative in Brazil, the Huduma Kenya programme
has registered major service efficiency gains. Examples of specific demand-
and supply-side impacts of the Huduma Kenya programme include regional
momentum for public service improvement seen in benchmarking visits
from African countries; seamless services; decongestion of government
offices; improved efficiency and speed of services; customer care and
comfort; complementarity; improving compliance; bridging the gap between
citizens and government; cost-eftective service provision; changing people’s
perception of government; improving transparency; the pull effect for service
convergence; and breaking broker cartels. Figure 5.5 summarises the impacts
of the Huduma Centres.

Regional momentum for public service improvement: As a result of the
awards and the rising global profile of the Huduma Centres, as models for
public service excellence, delegations from 16 African countries have since
visited Kenya to benchmark with Huduma Kenya. These visits are the first
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Figure5.5 Summary of supply- and demand-side impacts of
Huduma Kenya
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steps towards possible uptake and replication of the Huduma concept and
model for service delivery across other countries in the region.

Seamless services: By clustering 25-45 different service points under one
roof, the Huduma Centres effectively help provide connected government
services by placing linked services in close proximity. For example, since
issuance of a voter card is dependent on being a holder of a national identity
card, having the two service points under one roof increases the chances that
new ID holders will also take up voter cards.

Decongestion of government offices: Given that most government offices,
which have historically doubled as service points, were not designed to host
large groups of service seekers, the Huduma Centre innovation has been
effective in reducing the number of citizens who visit government offices.
Moreover, as originally designed, most government offices do not have the
open office plan that characterises most Huduma Centres.

Improved efficiency and speed of services: By integrating ICT solutions
to service provision, the Huduma Centre service points have significantly
improved the efficiency and speed with which public services are provided.
For example, acquisition of documents that previously took days or weeks in
paper-based processing now takes only a few hours, most of which are spent
in the queue, given high demand for such services.

Customer care and comfort: Huduma Kenya has profoundly revolutionised
the way government services are provided, going from a monopoly of largely
substandard services to align with the principles of citizen-centred services
that focus on customer care and comfort.
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Complementarity: Under Huduma Kenya, all related services are provided
under one roof. This makes it possible to avail oneself of all services with the
utmost convenience without the need to move from one point to another.

Improving compliance: One explanation for low levels of compliance by
citizens with their public obligations, such as payment of taxes or renewal
of permits and licences, is the inconvenience of service segregation. By
placing many interconnected services under one roof, the Huduma Kenya
programme has succeeded in improving overall compliance.

Bridging the gap between citizens and government: Government monopoly
of service provision has historically resulted in citizen disillusionment with
service quality. As a result, citizens often lose faith in the government’s ability
to provide services of acceptable standards. By ensuring a quality service,
the Huduma Kenya programme has effectively restored citizens’ faith in
government.

Cost-effective service provision: Compared with the previously largely
disparate and silo model of service delivery, the Huduma model has achieved
expected service results, quality and standards at much lower cost.

Economic cost savings: Resulting from the overall cost-effectiveness
associated with the integration of ICT in the provision of Huduma Kenya
services, various departments and the whole of government, generally,
benefit from cost savings in a way that frees public resources for other equally
high-return public investments.

Changing people’s perception of government: The overall improvement in
service quality, promptness, cost-effectiveness and reliability under the Huduma
model has played a major role in changing the perceptions of the citizenry
with regard to the government’s capability and willingness to offer services that
meet the minimum standards. Because the model works, citizens who have
experienced the Huduma service system get to believe that the government can
indeed invest in systems and processes that work for its people.

Improving transparency: Provided in an open office space plan, government
services within Huduma Centres have greatly improved transparency in
the supply of and demand for public services. The open plan in service
provision is a major disincentive for bribery or rent-seeking behaviour, which
characterises closed spaces.

The pull effect for service convergence: Given its publicly known and
recognised successes, the Huduma Kenya programme has led to a
convergence of public services, with erstwhile isolated public agencies
like independent commissions also setting up service desks at the centres.
Examples here include the Higher Education Loans Board and the Ethics and
Anti-Corruption Commission.
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Breaking broker cartels: By significantly reducing the amount of waiting
time for services, the programme has helped eliminate rent-seeking
middlemen and brokers who thrived on citizens who would rather pay a little
money for broker services than incur the huge opportunity cost associated
with the to-and-fro travels in search of scattered government services.

Outputs

Notwithstanding the absence of an objective programme-wide evaluation for
Huduma Kenya, available Secretariat data point to phenomenal growth on a
number of key progress indicators.

Increased number of centres: From only 2 pilot centres within the city of
Nairobi, the number of Huduma Centres had increased to 33 spread across
26 counties by the first quarter of 2016.

Increased number of services: At the start, the pilot Huduma Centres offered
just about 10 services. This has since increased to an average of 45 services.

Exponential growth in customer numbers: From only a handful of clients
on Day 1 of the programme, the initiative has undergone exponential growth,
to serve more than 30,000 customers per day in the 33 operational Huduma
Centres. Cumulatively, more than 4 million people had been by the first
quarter of 2016. This is also a pointer to the improved productivity of the
centres as government service points.

Growth in revenues: By June 2015, total revenue collected from services that
require payments amounted to over KSH 6 billion (US$60 million).

Outcomes

Often, outcomes are considered medium- to long-term results of a policy
or programme. Given the uniqueness of its model and the public service
situation in the Kenyan context prior to its commencement, there exists some
observable and anecdotal evidence that the Huduma Kenya programme
has already registered some notable outcomes over its 20-month life. The
following are highlights of examples of the programme outcomes.

High customer satisfaction: By the first quarter of 2015, customer
satisfaction levels at the pioneer centre, the Teleposta Huduma Centre, stood
at 93 per cent. Customers have lauded the centre’s courtesy, guidance and
information points.

Convenience to customers: The establishment of Huduma Centres has
ensured customers can access a myriad of government services end-to-end
at one point and in real time without being referred to other service points.
Further, provision of an integrated payment gateway to facilitate ease of
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payment for government services in all Huduma Centres through the Posta
Pay platform has enhanced convenience.

High customer service standards: Staff are trained on customer excellence
before deployment to the Huduma Centres. Further, they are motivated in
various ways in recognition of excellent work. This has led to high customer
standards, which has led to visible transformation of public service delivery.

Predictable service turnaround times: A comprehensive Huduma Centre
service charter has led to predictable government service turnaround in
adherence to the charter as agreed with the ministries, departments and
agencies offering services in the centres.

A new government brand: Implementation of Huduma Kenya has helped
create a new government brand that Kenyans and customers associate with
newness, freshness and high standards in the delivery of public services. This
new brand marks the shift in public service management, and customers
have provided positive feedback about the good quality of service especially
around customer service and efficiency in the Huduma Centres.

Ease of doing business: Service provision under Huduma Centres has
contributed to an overall improvement in the Ease of Doing Business Index
through the devolution of services like search and reservation of business
names and predictable government service turnaround times.

Meeting citizens’ service expectations: The Huduma model has facilitated
implementation of a modern government service delivery model that meets
citizens’ expectations around timely access, anchored in new and emerging
technologies.

Achievements and awards

Over a period of only three budget cycles, the Huduma Kenya programme
has shown great promise, as evidenced by the number of local and
international awards it has received for public service excellence. The
programme has won at least a dozen national and international awards for
service excellence. Examples of the main awards include top prize winner
in Africa in the Innovative Management of Public Service Awards by the
African Association for Public Administration and Management (February
2015); top prize in the UN Public Service Awards for Improving the Delivery
of Public Services (June 2015); winner in the African Public Service Awards
in the Special Recognition category (June 2015); first in Customer Service
Excellence in the Public Sector Awards of the Institute of Customer Service
Kenya; and winner in the use of ICT in the Public Service Awards by the
Information Communication Technology Association of Kenya.
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5.1.7 Structural and systemic challenges of the Huduma
Kenya programme

Structural challenges

Like all forms of change, innovations in the public sector are bound to face all
manner of challenges. This section reviews the main structural and systemic
challenges that the implementation of the Huduma Kenya programme has
faced over its two years of life.

Latent demand: Whereas client reach remains impressive in the areas where
the centres have been set up, a significant proportion of the potential demand
for the services still remains unmet.

Limited infrastructure to cope with demand: Closely related to the latent
demand problem are infrastructure limitations. Huduma Centres require
developed, permanent and spacious sites for the mounting of services and
associated back-end infrastructure. In the absence of appropriate sites, no
centres can be mounted even in the face of a concentrated demand potential
for services.

Support service constraints: The successful mounting of Huduma Centres
requires the existence of other services such as electricity, broadband
connectivity and roads for the supply of materials. Hard-to-reach and
economically marginalised segments of the population, such as those in remote
regions, slums and informal settlements, who would otherwise be the target of
the Huduma initiative, end up excluded by these support service constraints.

High initial cost: With the aim of establishing at least one Huduma Centre
in each of the 47 counties in Kenya, the initial cost may prove inhibitive. This
is especially true in erstwhile marginalised and un-serviced regions where
virtually no primary infrastructure and supporting services can be found.

Long-term sustainability concerns: The Huduma Kenya programme
currently enjoys immense political goodwill at the top. However, not much
is known about the extent to which sustainability considerations have been
integrated in the concept. The current model is a skewed one, with only one
player on the supply side, the Ministry of Public Service, Gender and Youth,
responsible for initial structural set-up costs.

Information asymmetry/low levels of public awareness: The expected full-
scale impact of the Huduma Kenya initiative remains limited by asymmetric
information distribution across segments of the citizenry. In urban areas,
for example, it is the poor who are unlikely to raise even fares to the town
centres, where the Huduma Centres are located, who also lack information
and access to the ICT facilities necessary for transactions and payment for
services offered under Huduma.
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The last mile problem: While provision of public services under the Huduma
Kenya initiative targets the marginalised, the traditionally, poor and hard-to-
reach segments of the citizenry, the spread of the centres face user proximity
limitations since most centres remain concentrated mostly in urban and peri-
urban areas.

Systemic challenges: Public service culture impediments

Behavioural resistance to change: Notwithstanding the real and well-
documented positive impacts of the Huduma Kenya programme, there
exists a segment of the public that remains sceptical about the lasting legacy
prospects of the initiative. To this group, the initiative, like some white
elephant projects of previous governments, may just be a ‘flash in the pan’

Systemic resistance to change: This is exemplified by instances of passive
incompetence of public sector organisations and agencies as a result
of the difference between the capacity required for the new model of
service delivery and the capacity available to implement the model. The
unavailability of many customer-facing public services on the Huduma
platform can be explained in part by this passive incompetence resulting
from a lack of service delivery capacity in some government agencies.

The public sector silo mentality: As in most developing economies, the
public sector in Kenya is still bedevilled by the silo mentality, where each
public agency feels obliged to protect ‘its turf’ Such constraints result in
unfavourable conditions for shared information, data, services and facilities
at the level the Huduma Kenya model requires.

Lack of a shared vision in the public sector: Closely related to the
behavioural resistance problem is that of a lack of a shared vision across the
public sector. In this case, not all public officers own the reform agenda. As
a result, people pull in different directions in a way that only helps defeat
reform initiatives of great promise.

5.1.8 What made the Huduma innovation work? The lessons

In establishing a basis for reccommendations on scaling and successful uptake
of similar innovations by other developing countries, this section outlines
and discusses the collection of factors to which we can attribute the success of
Huduma Kenya.

Political goodwill at the top: The public sector momentum the programme has
generated is attributable, in part, to political commitment and goodwill at the
highest levels of government, especially in the presidency. The programme thus
serves as a compelling illustration of the strong impact of government priorities
on change in the way people receive services and are governed, generally.
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Staff capacity and capability improvement: To support the efficient and
effective delivery of identified services, staff are carefully identified and are
trained in the Customer Service Excellence and Huduma Service Delivery
Standards before they can be deployed. This is geared towards ensuring
adoption of the desired values, ethics, attitude and dedication to service;
consistent customer friendliness; and according clients unparalleled
customer experience. Each centre is managed by a centre manager reporting
to the Huduma Kenya Secretariat.

Public sector momentum for change: Kenya’s momentum and drive for the
provision of better services has peaked at a level that provides an enabling
environment for public investment in all practical, viable and economically
sustainable solutions aimed at improving overall efficiency and effectiveness.

National development blueprint: The Kenya Vision 2030, the national
development blueprint, identifies ICT, science, technology and innovation
as enablers across the economic, political and social pillar goals. Public
investments in the enabling infrastructure for Huduma Kenya are thus seen
within the purview of broader national development priority investments
under the Kenya Vision 2030 goals.

5.1.9 Leveraging Kenya's Huduma programme experience
for scaling impacts

A number of strategic options exist to support the scaling of Huduma Kenya
for legacy impacts.

Review of regulatory framework: The disjointed nature of Kenya’s regulatory
framework for public sector service provision towards efficiency and
effectiveness goals requires a review of existing policies and legislation to
provide an enabling environment for enhanced, seamlessness, efficient and
effective sector-wide service delivery.

Service supply- and demand-side capacity-building: Low ICT literacy
among public servants and the citizenry, generally, can slow uptake and
adoption of service delivery on e-Huduma and m-Huduma platforms.
This calls for interventions by both private and public sectors to mount
programmes that target user skills on both the supply and the demand sides
of the Huduma model.

Public sector ICT budget scaling: Because it is expected that emerging
technologies will drive the new frontiers of the Huduma model, systemic
capacity gaps in the public sector call for increased budget allocation to high-
impact ICT investments that will elevate service delivery from operational
efficiency to social and economic inclusion.
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Engagement with public policy implementers: Low government investment
in ICT that would provide an enabling environment for the Huduma model
is also partly attributable to lack of buy-in among those charged with
implementation of government policies. Targeted awareness programmes
that expose this segment of the public service to the overwhelming evidence
on the benefits of ICT and e-government uptake will be instrumental in
establishing a critical mass of change agents and early adopters of technology
for e-Huduma and m-Huduma.

Improving interoperability: Towards whole-of-government planning for
the integration of e-government solutions in the Huduma Kenya model,
investment decisions on government ICT systems should also focus on
interoperability of systems across the entire government. This would be a
critical step towards breaking institutionalised public sector service silos.

Strengthening the public-private partnership (PPP) approach for
sustainability: As an economy with competing public sector investment
needs, against a backdrop of limited or even declining public revenues, the
government should leverage PPPs in scaling the Huduma model across all
regions of the country. This would help solve the problem of asymmetric
distribution of supporting infrastructure for the Huduma Kenya programme.

Integrating monitoring and evaluation: Deliberate programmatic
improvements should be undertaken to establish key impact indicators on
both the supply and the demand sides of the Huduma Kenya programme.
This will improve the ability of the Secretariat to objectively monitor and
evaluate programme impacts.

Change management: The changes Huduma Kenya is effecting require
significant shifts in the ‘silo’ framework of operation prevalent in the public
service. Coupled with the whole-of-government approach informing reform
efforts, it will be critical to intensify change management efforts to secure the
appropriate institutional culture focusing on the citizen, and collaboration
across and between public agencies in the national and county governments
and between the two levels of government.

5.1.10 Conclusions

Compared with past initiatives, evidence from progress with the current
public service transformation, under the Huduma Kenya programme,
suggests that top-level government support remains a critical factor to the
success of public service transformation efforts. For operational efficiency
and effectiveness, staff capacity and capability development in the delivery
of quality services remains central to the success of citizen-facing initiatives
like Huduma Kenya. Further, centralisation of Huduma Kenya has proved
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effective in the implementation and management of sector-wide service
integration for results.

In terms of measurements of impacts, programmatic improvements to
establish key impact indicators on both the supply and the demand sides of
the programme will be vital in the objective monitoring and evaluation of
its impacts. The current implementation, development and result trajectory
of the Huduma Kenya initiative suggests sector-wide innovations can be
capital-intensive. As a result, such large-scale projects require direct top-level
government support and goodwill and the accompanying budget prioritisation.

In addition, the Huduma Kenya case indicates that, for governments to reap
the maximum long-term benefits of innovations in service delivery, they
must accept current trade-offs and overlook the current initial costs. Overall,
the Huduma Kenya programme is a self-sustaining innovation, since its long-
term economic and social benefits from cost-eftectiveness and cost-efficiency
will by far outweigh the initial investments.

5.2 Seychelles e-Government development and
implementation: Lessons for small island developing states

by Katherine Kirkby, Lanka Dorby and Anthony Ming, Commonwealth
Secretariat

Overview

Smallisland developing states can benefit significantly from e-government, which
can help governments modernise processes for cost- and time-saving benefits,
reach isolated communities, facilitate citizen participation in decision-making

and improve the quality of institutions, with positive impacts on political stability
and economic growth. However, they face a very different set of obstacles, and
opportunities in terms of developing e-government, compared with large states,
and very little research has been conducted in small state contexts.

This study identifies key strategies and activities involved in the initiation and
development of Seychelles' e-government programmme, which has topped
e-government indices in Africa, with an emphasis on the structures, relationships,
interests and incentives that underpin such a public reform process. A practical
framework drawn from the case study offers other small states in similar
socioeconomic conditions a structure to plan and strategise the primary stages of
e-government.

5.2.1 Introduction

Public agencies worldwide are leveraging the potential of information and
communication technologies (ICTs) to provide better services to their
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citizens and businesses, as well as to increase transparency, strengthen
accountability and improve government efficiency—a process now referred
to as e-government. E-government capabilities can vary from the provision
of simple information via a website, to enabling two-way government, to
citizen or business interaction, the conduct of financial transactions, the
connection of government agencies and the provision of e-democracy. The
extent to which these activities are undertaken mirrors the stage of maturity
of e-government in a country, commonly described as progressing from
‘emerging’ to ‘interactive’ to ‘transactional’ to ‘integration’ and ‘participation’
(Almarabeh and AbuAli, 2010).

The real added value of e-government comes from a customer-centric
approach. e-Government enables user-friendly and accessible government
services and information, without the limitations of time and space that office
hours and municipal buildings impose (Rose and Grant, 2009) and with the
potential to also increase the openness, transparency and responsiveness
of government (OECD, 2005). The increased freedom, flexibility and
opportunities for citizens to play complementary roles in the formulation and
implementation of good public policy can enhance sustainable development,
economic growth and well-being (UNPAN, 2012).

However, realising the benefits of ICTs demands epochal passages and
implies significant efforts on the part of the government to overcome the
challenges of reform. Technological complexity and incompatibility, as
well as lack of appropriate, accurate and consistent information and data
to make IT decisions (Brown, 2000), are not the only, or the most difficult,
challenges to overcome. e-Government is a facilitator and a catalyst, and
therefore e-government goals must be aligned with wider organisational
goals. e-Government often requires reform, reshaping and reengineering of
government structural processes for greater efficiency (Ndou, 2004), while
managing other political and legal factors (Gil-Garcia and Pardo, 2005).
Moreover, governments often have to balance the benefits of investing in ICT
development against the need to build human resource capacity, a body of
highly skilled ICT personnel and a literate public (UNPAN, 2012).

5.2.2 e-Governmentin small states

Despite the growth in the volume of research output on the topic of
e-government, very little is focused on or is applicable to small island
developing states (SIDS). The UN recognises 46 SIDS — almost a quarter of
the nations in the world — 9 of which are microstates with populations under
100,000. While they vary considerably in terms of population size, land size/
distribution, isolation, resources and ICT development (Table 5.3), small
states share considerably different characteristics to those of large states.
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Table 5.3 Economic, social and IT statistics for very small island states

Small states Population, Number of GDP per UN e-Government
2008 islands capita, 2010 Rank, 2012 (x/190)
(PPP US$)
Tuvalu 12,000 9 3,400 134
Nauru 14,000 1 5,000° 141
Palau 20,000 250 8,370 113
St Kitts and Nevis 49,000 2 16,400 81
Marshall Islands 60,000 34 3,015 146
Dominica 73,000 1 13,900 73
Seychelles 87,000 115 24,100 84
Antigua and Barbuda 87,000 2 18,300 49
Kiribati 97,000 33 5,800 149
Tonga 104,000 176 7,400 111
Grenada 104,000 7 14,000 75
St Vincent and the Grenadines 109,000 32 11,700 85
Federated States of Micronesia 110,000 607 2,200¢ 127
Sao Tomé and Principe 160,000 2 2,200 138
Saint Lucia 170,000 1 12,800 90
Samoa 179,000 1 5,900 114
Vanuatu 234,000 83 4,900 135
Barbados 255,000 1 23,700 44
Maldives 305,000 1,192 8,400 95

Sources: 2CIA World Factbook, 2012 est. °CIA World Factbook, 2005 est. <CIA World Factbook, 2008 est.

High-quality services are expensive to produce in small states owing to
indivisibilities in production, capacity limitations and the small size of the
domestic market; small states therefore spend 3.7 percentage points more
of gross domestic product (GDP) on producing public goods and services
than do larger states (Favaro and Peretz, 2010). Small states are increasingly
integrated into world markets, and, while Easterly and Kraay (2000) have
found that small states have on average higher income and productivity levels
than large states, this comes at cost.

Shocks in developed markets are felt more keenly in smaller states, and per
capita GDP growth rates are more volatile because of their much greater
exposure to international trade. Whereas Easterly and Kraay find that
the growth disadvantages of this greater volatility are outweighed by the
growth benefits of trade openness small states reap, an alternative study
conducted by Winters and Martins (2004) finds that the costs associated
with border crossings, small market size, transport, insularity, distance and
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the correspondingly expensive utilities exert cost penalties that undermine
any comparative advantage that may accrue to very small and micro states.
As well as cost penalties, isolation causes communication challenges both
between islands and with the outside world. In addition, a modest pool of
highly skilled individuals limits the institutional capacity and manpower
within the public sector, resulting in restricted development and ability to
compete and participate in the global arena. For instance, studies show that,
the smaller the population, the more challenging it is for the government to
progress towards achieving the Millennium Development Goals (Roberts and
Ibitoye, 2012).

The application of ICTs in small state governments can improve public sector
efficiency and effectiveness and help overcome the barriers associated with
small size and isolation. ICT solutions can modernise government processes
for much-needed cost- and time-saving benefits without having to invest in
a great deal of infrastructure. Moreover, improved communication between
isolated government agencies and populations — as well as with the rest
of the world — enhances the ability of the public sector to efficiently reach
and tailor services to isolated communities and also enables widespread
citizen participation in decision-making. Sealy (2003) notes the potential
of Multi-Community Access Centres or information kiosks to create
‘smart communities’ to bridge the digital divide in Caribbean island states.
Furthermore, flatter government structures are also an advantage in terms
of rolling out e-government, enabling governments to identify national
challenges and priorities and apply best-fit ICT solutions to respond to them
(Chan et al., 2008; Favaro et al., 2010b). Given that in small states the public
service is usually the largest employer, e-government can have a wide ripple
effect throughout the country.

A process of global transfers dominates e-government projects in developing
countries. However, mismatches between the context of technology
development and that of deployment account for the failure of many
e-government projects (Heeks, 2005). Scaling global best practice and
adapting technology to specific social, political and economic contexts are
one of the biggest challenges micro states face. Moreover, the very factors of
isolation, limited resources and limited ICT capacity are themselves obstacles
in the initiation and development of e-government. Small and remote
markets make reducing ICT price baskets to affordable levels challenging
(Sutherland, 2010), and scarce engineering, economics and legal skills in the
country slow policy design and implementation (Favaro et al., 2010a).

The absence of studies highlighting success factors for e-government
adaptation and contextualisation in small states points to a gap in the
e-government literature. Moreover, reviews of the plethora of research
on e-government have noted an absence of review of the human, social
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and political elements of e-government, resulting from a lack of primary
data collection (Heeks and Bailur, 2007). This study provides an in-depth
examination of the strategies and practices used to build a successful
e-government programme in Seychelles, an island nation in the Indian
Ocean. The following sections describe the research methodology and results
of the case study of e-government in Seychelles; this is followed by a review of
the development of a practical framework and a discussion of lessons learnt
and key practical strategies for SIDS in the primary stages of e-government.

5.2.3 Theresearch

Study area

Seychelles is an archipelago of more than 100 islands, home to just 87,000
people. With its very small population, large number of islands and isolated
location, it is representative of many small states. Like many SIDS, the
country’s main industries are tourism and fishing, though the government
has been promoting diversification in the economy by supporting the
development of agriculture, small-scale manufacturing and the transport of
petroleum; all of these industries need robust ICT infrastructure.

The country’s top ranking in e-government in Africa on the UN Public
Administration Network (UNPAN) 2012 e-Government Index and on the
International Telecommunication Union’s 2010 ICT Development Index
show it is making great strides in ICT and e-government development.
ICT access and coverage have greatly increased in recent years; mobile
phone penetration is over 100 per cent and internet use, already the highest
in Africa at approximately 40 per cent of the population, will be further
facilitated by a recent link to a submarine broadband fibre-optic cable. Over
the past 10 years, the government has developed an online government
portal, as well as dozens of e- and m-services for citizens and businesses.
Seychelles” e-government experience offers valuable lessons for other SIDS
that share many of the country’s characteristics, including small population
size, geographical isolation, lack of ICT capacity, lack of resources and lack of
economies of scale.

Research method

This study was conducted using a triangulation of methods, capturing data
from interviews with key actors in the government of Seychelles’ Department
for Information and Communication Technology (DICT) with direct
experience relevant to the design and development of e-government, as well
as data from official strategic documents and statistical data.

As an individual case study, the study provides evidence on exactly why
and how formal and informal processes and relationships were involved
in e-government development and implementation, offering insights into
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factors that contributed to successful initaitives and stimulating new ways
of thinking about e-government issues in small states. The method sheds
light on the factors that influence institutional design for which few data
are available, and documents the transition from one institutional setting to
another, helping identify problems that arise during implementation of an
institutional reform and strategies to manage them. The focus of the research
was on deriving key strategies and activities for use to form a practical
framework suitable and applicable to other SIDS.

5.2.4 Seychelles' e-government programme

Government support for e-government

The impetus for change: In the mid-1990s, the government of Seychelles
began to envision an electronic government in which information
technologies enabled collaboration between agencies. The resulting
e-Government Project aimed to implement automated information systems
and transform the way government operated. However, the government’s
subsequent IT programmes were developed piece-meal by various
departments without collaboration or coordination. The resulting silos
impeded the synchronisation of data and services, and thus the further
development of e-government. Therefore, in 2004, in recognition that
IT cross-cuts government and with the vision of enhancing Seychelles’
competitiveness through leveraging IT, the government decided to
consolidate ICT systems under the direction of one department, DICT. IT
staff who were previously working in various departments were absorbed
into DICT, and all subsequent e-government reforms were rolled out from
these central agencies.

Governance and leadership: DICT falls under the responsibility of the
vice-president, who acts as the e-government champion (Figure 5.6). This
executive support for the centralised DICT proved an effective tactic in
obtaining government-wide commitment and buy-in as well as in managing
resistance to the change, highlighting the importance of leadership and
champions of e-government among higher levels of government. DICT’s
principal secretary also played a key role in managing change through
communicating the e-government vision throughout the public sector
and engaging in and maintaining relationships with government contacts.
Developing an appropriate and efficient governance and organisational
structure is essential for e-government projects that involve cross-cutting
technical, managerial, policy and research elements.

e-Government Strategic Framework
The country’s National ICT Policy, developed in 2006, looks to international
best practice and promotes the use of ICT in all sectors, including within
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Figure5.6 DICT governance structure
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the government itself. Developed through a multi-stakeholder process
that involved an e-readiness assessment and benchmarking of ICT goals,
the ICT Policy emphasises the vision of leveraging ICT to enhance the
country’s economic competitiveness and improve quality of life. Mindful of
the cross-sectoral and multifaceted nature of ICT, it notes that its five areas
of focus — ICT infrastructure, legal and regulatory framework, human
resource development, ICT industry and e-government — are integrated
and interdependent and rely on partnership with the private sector and civil
society.

The preliminary years of the e-government programme focused on building
the prerequisite requirements of e-government that would be necessary
for its future growth, including infrastructure and software development,
connectivity, legislation and analysis of the ICT needs of government. An
implementation framework outlined a roadmap and the sequencing of
activities.

In 2010, and with support from the Commonwealth Secretariat, DICT
developed an e-Government Strategic Framework and Roadmap. The
framework recognised the potential of e-government to both automate
processes and make government service delivery faster and more efficient,
accessible and user-friendly, and available 24/7. The strategic plan is very
simple yet effective; it directs the divisions work towards specific yet
manageable and attainable goals. The plan is focused on three strategic
directions: 1) connectivity between all public agencies (including government
offices, hospitals, schools and police); 2) transforming and reengineering

169
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processes for efficiency gains; and 3) delivery of e- and m-services. In
determining just three strategic directions, the framework operationalised
a lesson learnt from previous reform efforts. In the past, e-government
polices had engendered large, highly detailed and multi-pronged plans that
had proved unwieldy and, ultimately, un-implementable. These aspirations
gathered dust on office shelves, a visual reminder to the new DICT of the risk
of taking on too many initiatives at once.

Seychelles’ e-government programme is designed to be closely linked
with the overarching goals of government. While the programme has its
own strategic goals, its initiatives are synchronised with national priorities
determined at the start of every year. For instance, as the current national
focus is on facilitating business drive and integration with government,
e-government too has been geared in this direction. From 2011 to 2012,
Seychelles climbed 29 places in the World Bank ranking for Ease of Doing
Business, and much of the progress is linked to facilitation of business
processes through ICT. Like many small island states, Seychelles’ economy
is highly dependent on tourism, which the e-government programme
benefits indirectly through facilitating private investment, increasing internet
connectivity for tourists and consolidating tourist information online. Over
time and as the e-government programme has grown, it has become apparent
to politicians that public service improvement and economic growth are
synonymous with e-government. As a result, while ICT has until now
been reactive to government reforms, DICT will soon have a place in the
High Level Committee that decides government reforms so that a better fit
between policy needs and IT solutions can be found.

5.2.5 First steps: Getting the house in order

The preliminary years of e-government development were largely spent
developing the internal ICT capacity and systems of the government, or, in
other words, ‘getting the house in order’ This included:

+ Implementation, management and maintenance of the government
ICT infrastructure;

« Development and maintenance of software applications to support
the delivery of government services;

« Development and implementation of legislation, regulations and
policies pertaining to telecommunication and related services;

+ Collaboration and coordination with various government sectors/
ministries to address their specific ICT needs and requirements;

o Establishment of the role/s of ICT in the various sectors/ministries
and supporting the enactment of these.
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5.2.6 IT architecture and system integration

The delivery of e- and m-government services depends on the design,
development and implementation of underlying ICT systems. Effective
e-government systems rely first and foremost on high levels of network
connectivity, therefore a priority of the e-government project was to develop
a high-capacity government network, connecting not only all government
departments to allow for secure integration of the various IT systems of
government but also all points of government service delivery around
the country to the network. A plan and blueprint for ICT infrastructure,
developed with the support of Microsoft, mapped a basic foundation for
an e-government network on which the department could gradually build
(Figure 5.7). The main prerequisite infrastructure costs of DICT were for the
core network and the server hardware/software. Having a centralised system
and a very small population means that, compared with in larger countries,
there are fewer data in need of processing, which keeps costs down. Rather,
the infrastructure to increase bandwidth — including fibre-optic cables —
has been the biggest cost to the department.

Figure 5.7 IT infrastructure blueprint developed by Microsoft
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Software and standards

Before the consolidation of IT systems under DICT, departmental IT
systems were based on open source software. While open source was
initially cheap to implement, the systems were highly technocratic; systems
reflected the knowledge of the technical developer rather than the user,
and their maintenance was highly dependent on the technicians who had
designed them, a model that proved unsustainable in the long run. With the
development of DICT, the need for a system that was keyed to users and that
required fewer technical skills and less education, thus removing dependence
on highly skilled technicians and facilitating the development of standards
in systematically training staff, was identified. Cisco and Microsoft were
deemed better suited to DICT’s context and needs: the reliability, ownership,
responsiveness, security, support, updates and ease of use of their products
were priority features for the Seychelles e-government system.

With the introduction of more standards for hardware and software
throughout government, processes became increasingly efficient and easier
to run, and fewer technical staff were needed. Many systems are now built
in-house, reducing the need to purchase or maintain licences; where
specialist services and expertise from overseas are required, the department
ensures they comply with standards and selection criteria. The department
cost-shares or receives support from other organisations such as Microsoft
and the Commonwealth Secretariat to overcome cost barriers to the
procurement of software or the development of new systems.

The Software Development Section focuses on developing applications,
standards, templates and libraries, and procures specialised software deemed
suitable for DICT’s needs, based on compatibility with existing systems, cost and
maintenance requirements. Well-developed back-office standards and libraries
mean that systems can be reused and adapted to various contexts, rather than
being redesigned for each project, saving time and resources in the long run.
When it comes to developing and managing new software, in-house expertise
is preferred so that systems are contextualised and cost-efficient. When in-house
expertise is not available for a particular project, the Policy, Standards and
Research Section carries out research to determine best-fit options or to aid staft
to develop software; if neither is possible, software development is outsourced to
the private sector, which has the additional advantage of boosting local industry.
In this way, international best practice and new technologies and techniques
relevant to the shape and scale of Seychelles' e-government programme are
constantly brought to bear on the development of the initiative.

Identity management
A key element in the machinery of e-government was the existing national
identity number and a business registration number system that act as a key
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identifier ‘PIN’ for citizen- and business-centric information systems and
e-services. The PIN ensures that all applications have consistent person- or
organisation-related data based on a standard data architecture. Moreover, once
a unique identity is verified, it is maintained across the entire process, which
transcends organisational boundaries for the purpose of increased integration
and for the elimination of duplicated or error-laden data-processing.

Preliminary projects therefore included building a national population
database and business registration system, used for vehicle registration, social
security, taxation, civil registry and health purposes. Establishing accurate,
effective and efficient national identification systems, building a database and
incorporating technology that reduces fraud and identity theft represents
one of the key building blocks for effective government service delivery. The
system is to be further expanded in the future with the introduction of digital
signatures and biometric identity cards.

IT service management

DICT’s Support Services Section is responsible for responding to system
problems through an IT Service Management (ITSM) system — a feature
implemented with support from the Commonwealth Secretariat and
Collective Minds Incorporated. The ITSM is based on systems for data
management, network management, problem management, security,
database management and service delivery and support. Working alongside
experts facilitated by support from the Commonwealth Secretariat was key
to the development of the system and the capacity-building of local experts.
Moreover, automating basic procedures right from the beginning helped
reduce needless system errors. A maintenance plan proved essential to
keep systems up-to-date and secure. The service desk forms the basis of the
customer relationship concerning e-service provision and also helps ensure
e-services remain functional. The ITSM also helps DICT cope with the high
and growing workload as more projects are developed and more citizens use
the services.

Development of legislation

The development of e-government necessitated new legal and regulatory
legislature, much of which was designed with help from consultants and
organisations such as the Common Market for Eastern and Southern
Africa (COMESA) Secretariat. Legislation was developed early on in
the e-government process, and investing in changes to the regulatory
environment enabled the later adoption of emerging technologies. For
instance, the Electronic Transaction Act introduced the equality of physical
and digital signatures so as to enable e-service authentication. The Data
Protection Act, Computer Misuse Act and Cyber Security Policy introduced
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the privacy and security legislation necessary with the digitisation of private
and government information.

Building ICT capacity

Lack of manpower owing to the limited number of IT professionals in the
country, many of whom are appropriated by the private sector and businesses
abroad, was a significant challenge to the development of the e-government
programme, slowing its growth and limiting its scale. To attract IT graduates,
standards for the DICT salary bands and staff training were developed, as was
a certification system in partnership with the Qualification Authority. This
enabled staft to build recognised qualifications during their work with the
department. To build ICT capacity in the country more widely, the government
has implemented a subsidised student laptop scheme for high school students.
While it took three to four years to build the current ICT team, the ensuing
relationships and teamwork have proved conducive to delivering quality
e-government programmes in a cross-cutting work environment and are
consistently cited as a success factor for the programme. The team’s work and
successes have increasingly bred more interest and support for e-government.

The University of Seychelles now offers undergraduate degrees in the
field of computing/information systems management. Previously, studies
at this level required that individuals be sent overseas. More technical/
diploma-level training is also now available locally for pre-service students.
Technology-specific training and certifications (e.g. Cisco Certified Network
Associate certifications) can now be undertaken locally. These developments
will provide Seychelles with a pool of qualified resources to sustain the
e-government programme well into the future.

5.2.7 Buildinginterest and confidence in e-government

Once basic ICT infrastructure, legislation and processes were in place,
DICT initially implemented and managed small-scale IT projects within
government departments. Once sufficient interest and confidence were
developed among government employees, DICT extended e-government
projects to the rest of the population.

Computerising government internal business processes

Computerisation of core government processes began in the preliminary
e-government project, a procedure that emphasised the benefits of ICT in
making government procedures, from payroll management to census data
organisation and storage, more efficient. A lengthy process of scanning and
electronically categorising all official documents was initiated throughout the
government departments. This process helped introduce government employees
to the use and benefits of electronic systems in their back-office work.
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The government portal

A government portal is an important initial e-government project as it forms
the government-citizen interface that provides a platform for information
exchange, e-service delivery, transactions and two-way government-citizen
interaction. Government portal development has been often characterised as
progressing in stages through the delivery of the aforementioned processes, and
this pattern has been mirrored in Seychelles. Given that citizens were already
familiar with the government’s department structure, the portal was similarly
organised. The portal is designed to be the external face of the government,
where citizens can access information; later, citizens will be able to download
official documents and government strategic plans, and subsequently access
e-services such as applications for import/export permits and passports.

Quick-win projects

To abate initial doubts concerning the consolidation and development of
ICT, DICT focused on delivering ‘quick-wins, or short-term projects that
demonstrated progress parallel to the development of long-term projects.
As e-government is complex and built of many ‘moving targets, consistently
selling the vision of e-government as a whole and delivering quick-wins
helped win the support of politicians who, because of the nature of their
work, have short horizons. Many of the initial quick-win e-government
projects were carried out with the Ministry of Finance, whose structured
and systematic work is suited to e-government. Moreover, building a positive
relationship with the Ministry of Finance through supporting business
services and increasing government revenue was an important tactic in
gaining support and funding for future e-government projects.

e-Government projects were utilised as prototypes to demonstrate
e-services and processes to new government clients to build confidence in
and showcase the potential of e-government. Moreover, as understanding
and knowledge of e-government spread, the department took advantage
of various opportunities and requests to build the portfolio of services. For
instance, a request from the electoral commissioner for a voter registration
verification system via mobile phones, a service that had been seen to operate
in Maldives, opened the doors for the development of further m-services.
Considering that the country has over 100 per cent mobile penetration,
mobile phones act as a key device to extend the reach and efficiency of
government services, especially those that require mobility.

In very small states, decision-making structures are generally flatter than
those in larger countries, a factor that enables flexibility in planning and
adaptation. DICT plays an active role proposing working solutions to
government department e-service requests. Flexibility and adaptation
were therefore important elements in the start-up of e-government and are
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lauded as key to its success. In keeping the framework simple, stakeholders
had a clear understanding of the overall vision, and more importantly could
envisage how their own work was to fit within the new regime.

5.2.8 Project management

Seychelles’ political stability has greatly aided the development and
sustainability of its e-government programme. The fact that many managers
have remained in government for long periods of time has helped build
partnerships, support, working relationships and trust between the managers
of DICT and those of other departments. Less hierarchy and bureaucracy
owing to a flat management system, a common characteristic in most small
states, aids decision-making, consensus and project development. Direct
contact and communication with management levels, as well as open-door
policies, facilitate the cooperative atmosphere of the department. Moreover,
top-down support from managers for major projects has been an effective
way of ensuring clients remain committed to projects. Staff support and
encouragement, in particular through supporting opportunities to increase
qualifications, have helped maintain staff motivation as well as keeping the
department abreast of the constantly growing and evolving world of ICT
management and planning. Moreover, awareness of the programme’s weak
points and proactivity in learning about possibilities for partnerships and
support — as well as knowing how to best pick between them — has proved
essential for e-government managers.

Change management

While the initial steps of e-government development focused largely on
developing preliminary ICT infrastructure and automating government
processes, the e-Government Strategic Framework envisaged that ICT
could improve government service delivery not only by introducing an
electronic component but also by redesigning antediluvian processes.
Under the framework, business process reengineering techniques are used
to analyse and redesign processes to support new models of service delivery
and increase efficiency in workflows. It follows that, owing to the relative
complexity and newness of some technologies and changes to workflows,
change management is essential to ensure the benefits of new systems are
accepted and utilised to their full potential. In the change management
process, success stories from Seychelles and other countries, the benefits
of e-government and past project prototypes are showcased to clients to
build awareness and manage potential instances of resistance and distrust.
Once a new e-service has been developed and released, TV and radio
advertisements in English and Creole are created to raise public awareness
and understanding of the e-service.
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Expanding the e-government programme

As the added value and benefits of e-government were increasingly noted
throughout government, through project success stories and the influence of
e-government champions, buy-in and interest increased rapidly. More and
more departments submitted requests for e-government projects and DICT’s
project scope grew.

Project planning

The growing number of requests necessitated more planning and project
prioritisation. At the start of each year, projects are chosen and their
implementation is planned in alignment with the five-year strategic plan and
with wider government policy goals. The small size of DICT, which counts
just 30 staff, and the flat organisational structure greatly facilitate a rapid,
participatory and cooperative decision-making and planning process, but
also limit the rate at which e-government projects can be developed. From
the growing number of e-government project requests, DICT prioritises
projects that:

« Arein line with government economic priorities, such as improving
services for businesses;

o Are based on a line of business application so the service is easier,
faster and more cost-effective to automate;

o Target security and connectivity, as these are prerequisite
conditions for future e-government;

o Are cross-cutting or used by majority of government, as such
projects tend to yield more positive results;

o Are backed or requested by large or influential sectors;

o Have fewer risks and higher chances of success, including good
client commitment;

» Have fewer people required for implementation;
o Are outside-facing and have visible results;

o Are financially viable, particularly if the project involves buying a
system and maintaining it.

Monitoring and evaluation

Like the strategic plan, the system for monitoring and evaluating
e-government projects is straightforward and effective, equipping DICT with
sufficient information to plan future directions. At the end of each financial
year, DICT reviews its performance in terms of the attainment of yearly
project goals that align with the three strategic directions. The indicator
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used for connectivity is the number of government locations connected as
a percentage of all locations. Transformation is measured by the number of
core systems in government that have line of business systems, which are
built with integration in mind. e-Service development is measured by the
number of client-facing services and the number of citizens and business
users. In this way, the department is able to easily assess progress in meeting
goals and results can be easily communicated. As goals evolve in the future,
so0 too can indicators be expanded.

Expanding access to e-services

Citizen use of government e-services is highly dependent on the availability
of channels to access them, related to internet, broadband speeds and
cost and mobile phone service penetration, which are controlled by
the telecommunications industry. Seychelles has a strong privatised
telecommunications industry of long standing, and the government has
largely focused on keeping it healthy to foster reinvestment in infrastructure.
A good working partnership with the main telecommunications providers
and with the telecommunications regulator has facilitated government
efforts to balance the market; increased competition brings down prices, but
if prices are too low operators will cut back on reinvestment. This involves
playing with a thin line. New legislation that allows telecommunications
companies to compete in every ICT sector has increased competition and
reduced prices, and legislation that requires the government regulator to
approve tariffs for the wide consumer market enables the government to
control anti-competitive behaviour. While Seychelles charges operators
one of the highest licensing rates in the world, at around 10 per cent of
profits, competition has meant the telecommunications industry is still
profitable. However, the geographically isolated position of Seychelles makes
connectivity a key issue, as reliance on satellite connections is costly.

In 2012, the government, through a public-private partnership (PPP) with
the two largest telecommunications operators, financed a US$27 million
project to connect Seychelles to a submarine fibre-optic broadband system
in recognition of its benefits to the country and the imperative of pooling
skills and resources for such a large-scale project that otherwise would be
challenging for a single organisation to carry out. This has already greatly
increased internet speeds and will continue to reduce costs for the end-
user, especially as telecommunications operators drop costs to increase their
penetration and widen their customer base. Such connectivity will not only
benefit Seychellois citizens but also give a further boost to inward investment
and the crucial tourist industry.

Between 2012 and 2015, broadband penetration almost doubled, from 18 per
cent during 2012 to 34 per cent in 2015, and cost per gigabit has dropped by
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a third from £9 to £3. This has allowed more citizens and businesses to access
e-services and enabled cloud-based services to become more reliable.

External support and collaboration

Learning from other small states’ e-government projects has proved essential
in the department’s development and expansion. Visits to Singapore and
Malta, two small states with strong e-government, revealed that the Maltese
model was more suited to Seychelles context as it was based on one
centralised body with fewer required resources. Workshops and conferences
built awareness of best practice, showcased e-government programmes
such as those of Singapore, Canada, South Korea and the UK and provided
spaces for making connections with countries and organisations that could
offer Seychelles support. For instance, as a result of such connections,
Seychelles is exploring the possibility of purchasing South Korea’s highly
successful e-Payment Gateway. Moreover, COMESA in collaboration with
the UN Conference for Trade and Development (UNCTAD) has supported
development and training in the use of customs software in Seychelles. In
exchange for support, the managers of the department have offered the use of
Seychelles as a case study or pilot to showcase to other COMESA countries.

Strategic partnerships that offered organisational and technical support
have also proved critical to the development of Seychelles’ e-government
initiative. Partnerships struck between DICT, the Commonwealth Secretariat
and Microsoft provided the capacity, training, insight and expertise
necessary to design and implement the framework. The partnership with the
Commonwealth Secretariat formalised pre-existing relationships between
staff members in DICT and the Commonwealth Secretariat, an advantage
that enabled the Commonwealth Secretariat to provide precise interventions
that were jointly determined and that, as a result, were less likely to encounter
resistance or disruption during implementation. Throughout the journey
towards e-government, DICT had access to a trusted cadre of technical
experts contracted by the Commonwealth Secretariat, who in turn supported
development the e-Government Strategic Framework and Roadmap,
advanced the capacity of local experts and assisted the department to develop
an ITSM system. Technical support was also forthcoming from a partnership
with Microsoft, which developed a plan for ICT infrastructure, mapping a
basic foundation for an e-government network (see Figure 5.7).

e-Government to e-governance

As government departments are increasingly sensitised about ICT, an
increasing number of requests for e-government projects have been
received. DICT has aided government departments in digitising records and
information, from payrolls to housing applications, land applications, drug
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prescriptions and a company database. e-Services such as applications for
import/export permits and passports are delivered through the government
portal’s e-Service Gateway. m-Services currently available are a system for
citizens to verify their voter registration location and an application for police
officers to check vehicle licences and registrations on-the-go. More m-services,
including apps for smart phones, are being considered for future development.

DICT is constantly improving and expanding its e-government projects. A
national e-Payment Gateway enabling online payments for services and taxes,
which links mobile, kiosk, cash and card payment methods, is currently
being developed. Kiosks are soon to be placed in all of the 27 districts to
increase user-friendly access to e-services for those without internet in their
homes. The government portal is consistently being updated and improved,
with plans to add an online searchable government document repository
and an online directory of government officials’ contact details — initiatives
that have been shown to greatly improve government transparency and
accountability (see Kim et al., 2008). A new fibre-optic network is soon to
replace the lease lines connecting government offices to improve broadband
speeds, a project in partnership with the South African Development
Community (SADC), facilitating the development of more e-education,
e-health and e-security services. Meanwhile, software systems are upgraded
regularly and cloud computing is being considered as a means to decrease
costs as the need for data storage increases.

The e-government focus in Seychelles has been until now on service delivery,
while its other potential benefits — including transparency, accountability
and citizen participation — are yet to be developed. e-Solutions, such as an
e-procurement system that emulates and improves transparency systems, are
being considered for the future. While there are spaces for e-participation —
such as a feedback option on the portal, a direct email service to the Office
of the President and a ‘Your Say’ option on the website of the Electoral
Commission — these are not yet widely used. This is mainly because, in
small island fashion, citizens have natural connections to local and national
government. Email and internet are not yet in the island’s culture.

Between 2012 and 2015, additional e-services have been deployed, including
electronic payment solutions via a range of channels. All government
documents are now in the public domain contributing to e-governance
and e-participation, and open data architecture now provides access to
government statistics online.

5.2.9 Success factors, lessons learnt and implications for practice

This section provides an overview and discussion of findings from this
study of the Seychelles’ e-government programme that are relevant for other
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SIDS. Figure 5.8 presents a framework for the initiation and development of
e-government in a small state.

Strategic planning
The case of e-government in Seychelles highlights the importance of linking
e-government and ICT with wider national goals and development visions.

Figure5.8 e-Government framework for small states
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Inputs and prerequisite conditions

The government of Seychelles belief that enhancing economic
competitiveness and improving the quality of life of citizens is crucially
dependent on its developing as an ICT hub has been an important catalyst
to the development of a strong e-government programme, including for the
dedication of resources and long-term support. The difference in a small
state context lies in the scale of its ability to undertake projects; in Seychelles,
manageable, workable and easily measureable strategic objectives made it
possible to organise and achieve work plans. A clear organisational structure
delineates responsibilities and workflows and an infrastructure blueprint sets
a base for a good-quality and homogenous information system. Developing a
network and building connectivity between government agencies and other
public offices has formed the backbone for future e-government projects.
Appropriate software, data structures and definitions are critical to the
success of IT initiatives, and, especially for inter-organisational initiatives, it
follows that products should be chosen based on security, support, ease of
use and staft capacity. Investing in changes to the regulatory environment
allows for and enables the adoption of emerging technologies, while
developing appropriate government-wide IT policies, common standards and
structures can provide an adequate framework for e-government initiatives
to be successful. Leadership in developing change management strategies,
building awareness and support for e-government, seeking partnerships and
developing and managing project teams is essential.

Enablers and lessons learnt

Several factors enable the development and rollout of an e-government
programme that are largely outside the control of the programme itself. Basic
technological infrastructure and a liberalised telecommunications industry form
the base for building country-wide access to internet and mobile telephony,
while the widespread use of e-government is facilitated by an informed and
literate population (91.8 per cent adult literacy). In the case of Seychelles, the
long-term existence of national identity numbers was a key element in the
e-government databases, ensuring the interoperability of various systems.

In very small states, decision-making structures can be flatter than those in
larger countries, a factor that enables flexibility in planning and adaptation;
in Seychelles, the flexibility of the e-government framework is lauded as key
to its success. Small country and government size also facilitates informal and
long-lasting partnerships both within government and between government,
businesses and citizens, which can compensate and boost formal institutions
(IDS, 2010) and in turn support the development of e-government projects.
Cognisant of the culture of government and aware of the need to win support
from other government departments, DICT adopted a ‘hand-holding’
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approach during the development and implementation phase, encouraging
departmental staff to respond to requests for support with informal face-
to-face interactions until a minimum level of institutionalisation of the
system was achieved. High-level leadership emanating from the Office of
the Vice-President counterbalanced this ‘softer’ approach. Together, these
tactics, which endeavoured to generate common ownership of the reform,
purposefully safeguarded the framework from the failure experienced by the
piece-meal e-government reform efforts attempted in the 1990s.

Strong technical skills and expertise in the hands of the project leader and
team members are critical (see Bishop and Savoury, 2004), as is proactivity
in developing innovative financial schemes and partnerships to get
e-government initiatives off the ground. To achieve this, the vast array
of knowledge, technical expertise and financial support available in the
international arena can and should be drawn on to compensate for limited
capacities in-country, and efforts should be made to ensure relationships
of trust are developed. In Seychelles, the strategic external partnerships
brokered between DICT, the Commonwealth Secretariat and Microsoft
proved critical to the design and overall success of the e-government reforms.

When asked to synthesise the lessons learnt through their journey towards
e-government, officials in DICT credited the success of the e-government
initiative to their commitment to keeping the framework simple, flexible and
within the understanding of the people it intended to serve. In ensuring that
members of government and the public understood the initiative, by offering
hands-on support for colleagues undergoing business process reengineering,
in securing pinpointed technical expertise from trusted partners and by
securing high-level support from the executive arm of government, DICT
ensured common ownership of the reform, and as a result ensured its success.

5.2.10 Conclusion

SIDS face significantly different challenges and hurdles in designing and
developing e-government programmes than do large states, owing to their
isolation, small population size, island geography and limited human and
financial resources. e-Government is strongly connected to the social context
in which it is deployed. While the development solutions reported in the case
study of Seychelles may not be directly applicable or effective in different
circumstances, their analysis will help inform related programmes in other
small states, and the framework proposed here outlines steps in initiating
and expanding e-government in a small state context. The study is also
useful in drawing attention to the long maturation time and effort needed
for e-government development and to pitfalls to be avoided. The successful
development of e-government in Seychelles demonstrates that small
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states can leverage ICTs to transform and improve the political, economic
and social government-citizen, government-business and government-
government relationships. Underscoring the human, social and political
elements of e-government, the case highlights that informal relationships,
teamwork and political commitment become particularly important when
building momentum and support for e-government.

Endnote

1 Huduma is the Swahili word for ‘service. Huduma Kenya loosely translates to ‘Service for
Kenya.
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6.1 What does it mean to be a professional?

by Dr Joan Nwasike, Adviser and Head of the Public Sector Governance
Unit, Commonwealth Secretariat

Overview

Population growth as well as our needs and wants have increased tremendously
over the past decade, making it imperative for scientists to find better modes and
higher yields of production. Other social issues have gained attention globally,
meanwhile, including increased poverty, wars, global financial crises, cybercrime,
migration, climate change and natural disasters. In order to combat these and other
economic and social complexities together with maintaining our sophisticated
lifestyles, we need specialised knowledge and skills in every field of study. This
situation has in turn given rise to the increased number of professionals within
institutions.

This study seeks to argue that it is important and necessary to create and maintain
professionals and professionalism with institutions. It gives a brief historical
overview and a definition of and criteria for being a professional.

6.1.1 Definitions of professional

Bennion (1969) gives an interesting analysis of the historical elements of
professionalism, citing that, up till 1841, professions were limited to the
church, the law and medicine, with possible claims from the army and the
navy. He goes on to give a perspective on the debate on which occupations
are considered professions and which are not. In the 21st century public
service, civil servants should be considered professional, as their roles are
distinct: they have to provide citizens a wide array of quality services. Some
of the areas of service are specialist areas but all areas within the public sector
demand professionalism and adherence to codes of ethics in their execution.
As technology increases, there is a need for expert professionals in the public
service and the call for professionalism in the public service will continue.

Various authors have differing definitions of and criteria for ‘a profession.
Bennion (1969) cites the Car-Saunders” Report on Education for Commerce,
where a professional is regarded as ‘anybody of persons using a common
technique who form an association the purpose of which is to test
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competence in the technique by means of examination. Another interesting
definition put forward by this author is the definition by the Royal Institute
of British Architects in its submission to the Monopolies Commission:
‘A professional is a person expert in some field of activity who shares the
responsibility for decisions and gives a service to others in that part of their
affairs to which the professional expertise applies, bringing to bear in this
participation wider values than those whom he is advising may necessarily
themselves consider relevant.

However, it is clear from the first definition that the concern is credentialism;
the second definition clearly states that the professional is an expert, shares
responsibility for decision-making and gives a service to others. According
to the Free Encyclopaedia, Western nations such as the USA use the term
‘professional’ to describe highly educated, mostly salaried, workers who
enjoy considerable work autonomy and a comfortable salary and are
commonly engaged in creative and intellectual challenging work.! Friedson
(1994), on the other hand, suggests that the structure of the labour market
contributes to discrimination among the occupations since it is classified into
primary and secondary sectors, the primary being the segment with steady
employment and the secondary comprising unskilled labour, the transient
and the underemployed. He argues that, by using this categorisation, the
upper tier of the primary market is characterised as professional because
of the lifetime, relatively secure and stable work careers in particular
identifiable occupations. Using Friedson’s categorisation, public servants can
therefore be placed in the upper tier of the primary market and as such are
professionals.

6.1.2 Criteria for being a professional

Several authors on professionals, including Freidson (1994), have also
documented some criteria for being a professional. These include being
credentialed, have use of discretion and autonomy in doing their work, being
peer reviewed and evaluated, being intellectuals and having a capacity to
control and regulate themselves. Additionally, the Free Encyclopaedia’s main
criteria for professionals include being paid for what you do, expert and
specialised knowledge in the field, excellent manual/practical and literary
skills in relation to the profession, high quality of work, a high standard of
professional ethics, a reasonable work moral and motivation, participating
for gain or livelihood in an activity or field, appropriate treatment of
relationships with colleagues and professional attire.? The inclusion of attire
is interesting, as it is not known to the author to have been mentioned in any
other definition or criteria of the professional.
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There are several arguments for and against professionals and professional
institutions, notably hostility to professional autonomy based on historical
abuses of economic self-interest. Illich (1978) in his paper “The Need Makers’
made some scathing remarks about professions and professional institutions,
referring to them as ‘disabling professions’ and specialist bodies as a ‘new
kind of cartel. He is quite blunt in his argument as to the imposition on
citizens by the profession and professional bodies backed by legislation.
He asserts that major institutions spend a great part of their energy in
maintaining five myths to enslave the client to the experts professional.
However, in our opinion in this 21st century, there is a need to encourage
and maintain professionals at every level in an organisation, and professional
institutions as networks of professionals, for the following reasons:

o As individuals, we feel we have the potential to acquire the
knowledge and skills to perform several tasks but know we will not
have the time to be experts in all tasks since we cannot perform
each task every day. Some tasks do require frequency of work for
continuous development to attain a certain level of competence.
Examples are in medicine, law and accounting, as well as policy
analysts, web designers and computer software engineers, among
others.

o Technological developments have grown in geometric progression
over the years and therefore an individual will have to spend several
hours a day keeping up with the technological innovation. For
example, in IT, there are specialists in every segment of the industry
who have to be certified; the same goes for the music industry,
which is segmented into directors, composers, writers of song and
lyrics, mixers, etc. These are individuals who spend their entire
life perfecting what they do and becoming creative and innovative
over the years. The same argument holds for a spray painter in the
commercial division of an automobile manufacturer, who has to be
credentialed as an expert, and can be extended to the public service.

o There has been an increase in the sophistication of national,
regional and global society’s needs.

o There has been an increase in natural disasters owing to climate
change.

« For professional expertise to exist as a stable and reliable activity, it
must be institutionalised.

o Expertise in complex societies needs some form of credentialism,
which protects the consumer and the citizen.
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o In accordance with the Theory of Relativism, no rule is
absolute, hence professional institutions monitor professionals
for compliance at the same time as creating a shelter for the
professional, and serve as a motivator for people to invest time
and resources in acquiring particular kinds of expertise (e.g. the
Institute of Chartered Accountants).

« Networks are being used across national, regional and international
levels to encourage professionals to exchange ideas and
knowledge with each other and by so doing to build a form of
solidarity to enhance and strengthen their area of expertise. The
Commonwealth Secretariat has been creative in creating networks
of professionals.

6.1.3 Conclusion

In conclusion, society has become so sophisticated that citizens rely on
professional expertise and on professional institutions for advice, and to
receive quality services to enhance their day-to-day lives. The dependence
on the professional within the public service and other institutions has put
pressure on professionals and institutions, particularly public institutions, to
adhere to ethical conduct as set out in their respective National Constitutions
and Codes of Conduct.

There is also a degree of professional responsibility inherent in being a
professional, because professionals lay claim to maximal competence and,
to adhere to a social value, they ought to be ready to assume responsibility
for their actions. However, we find that some problems go unnoticed until
the problem explodes. In some national and global crises, it is believed
that, leading up to these, information was known but a government or
an organisation delayed the decision. This means every citizen who is
dependent on the professional will have to be responsible for their own
well-being and be on their guard, as compliance with standards varies
from individual to individual and from institution to institution if left
unchecked.

Public servants have the power to use discretion and they can decide who
should be served first and those whose service should be delayed. Therefore,
without professional standards of conduct within the public service, the
use of dictionary power can be abused to the detriment of the delivery
of outcomes to citizens. Public servants, like all professionals, do have a
personal moral responsibility to themselves and the public at large.
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6.2 Professionalisation, motivation and morale
improvement in the public service in Kenya: The
role of the Public Service Commission

by the Public Service Commission (Kenya) Secretariat

Overview

This study briefly reviews the mandate and functions of the Public Service
Commission (PSC) of Kenya and highlights the various approaches it has employed
towards professionalising the public service and improving motivation and ultimately
morale among public officers. While acknowledging that attempts at professionalising
and motivating the service still remain largely implicit in the overall mandate of the
PSC, the study concludes that, for enhanced results under the twin goals, the PSC and
other state actors will need to better target, implement and measure interventions.

6.2.1 Introduction

The mandate of the Public Service Commission (PSC) in Kenya entails
competent human resources, promotion of good governance and ensuring
efficiency and effectiveness in the provision of quality services in the
public service as outlined in Article 232 of the Constitution, on values and
principles of public service. Implicit in this mandate is the expectation
that an effective execution of the statutory and legislative functions of the
PSC also leads to the attainment of the twin goals of professionalising and
improving the morale of the whole of the public service.

As public service is the building block of the public sector, its success
depends on the collective efforts of public officers. In this context,
public officers can collectively contribute to significant and meaningful
transformation when they are first motivated in a way that enhances their
overall morale in the work place.

6.2.2 Professionalisation of the public service in Kenya

Professionalisation of the public service is an over-arching process that is
critical to the performance and results of the entire service, for a number of
reasons. First, it underpins the specialised knowledge and expertise of public
officers. Second, it infuses work ethics, values, commitment and principles of
conduct. Third, it establishes common professional culture and identification
for the various professions in the public service. The fourth component has
to do with professional autonomy and delegation of power to the associations
(Gornitzka and Larsen, 2004). Professionalisation thus encompasses all other
values that guide the public service, such as loyalty, neutrality, transparency,
diligence, punctuality, effectiveness and impartiality.
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In Kenya, these values and principles are enshrined in Articles 10 and 232
of the Constitution. The Public Service Values and Principles Act 2015
has been enacted to operationalise the implementation of values and
principles. These values and norms are better reinforced if there exists a
system of administrative policies, management practices and oversight
agents that provides incentives and penalties to encourage public servants to
professionally carry out their duties and observe high standards of conduct.

The contribution of the PSC to the professionalisation of the public service
in Kenya can be located in seven main areas: establishment of recruitment
and selection requirements; development and dissemination of human
resource policies; structured delegation of authority; promotion of values and
principles of governance and public service; evaluation on compliance with
values and principles of governance and public service; technical support to
county governments; and specialised and targeted training and development.

Recruitment and selection requirements: The PSC’s efforts to professionalise
the public service commence at the very formative stage of onboarding.
The PSC has since established a list of requirements on ethics and integrity
for all applicants to advertised positions. Examples of these include a
certificate of good conduct from the Criminal Investigations Department,
a tax compliance certificate, Higher Education Loans Board (HELB) loan
repayment clearance, Credit Reference Bureau clearance and Ethics and Anti-
Corruption Commission clearance. These forms of clearances, it is believed,
ensure only persons of good ethical and professional standing are able join
the service or be elevated to higher-level positions in the service. In addition,
new entrants in professional cadres are required to produce evidence of
membership of relevant professional organisations.

Development and dissemination of human resource policies: As the body
charged with establishing an enabling human resource management and
development (HRM&D) policy environment in the public service, the PSC
has continuously strived to develop new policies in this regard while reviewing
existing ones in line with the new Constitution and new legislation. In addition,
the PSC goes beyond the policy generation function to that of ensuring the
adequate dissemination of any new or revised policies across the service.

Structured delegation of authority: Given the wide scope and large size of
the public service, the PSC has opted to improve administrative effectiveness
and efficiency through the use of structured delegation of authority to
ministries, departments and agencies. Through the delegation instrument,
the PSC is able to ensure the HRM&D function continues to be handled in
the most professional way by authorised officers to whom administrative
dimensions of HRM&D functions in ministries, departments and agencies
have been delegated.
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Promotion of values and principles of governance and public service: In
Articles 10 and 232, the new constitution stipulates the national values and
principles of governance and the values and principles of public service,
respectively. In their aggregated forms, these Articles address 10 major values
and principles: fair competition and merit in appointments and promotions;
diversity management in the service; responsive, prompt and equitable
service delivery; devolution and sharing of power; public participation in
policy formulation and implementation; upholding of human rights; efficient,
effective and economic use of resources; good governance, transparency
and accountability; professionalism and ethics in the public service; and
sustainability of development programmes. The continuous promotion of
these values and principles supports the professionalisation proposition for
the entire service.

Evaluation on compliance with values and principles of governance and
public service: Beyond the promotion of these values and principles across
the public service, the PSC has striven to undertake annual evaluations on
the extent to which public sector organisations comply with these values and
principles. Based on the findings of the evaluation, the PSC prepares a report
with general and specific recommendations on areas for improvement, which
it presents to the president and Parliament.

Technical support to county governments: The county governments,
established in 2013, are only at the nascent stages of constituting themselves
as effective governance and service delivery units. Towards ensuring the
integration of professionalism, efficiency and effectiveness in the discharge of
their functions, the PSC has continued to offer technical support to the new
counties in the areas of establishment of organisational structures, HRM&D
and induction and continuous training of county government officers.

Specialised and targeted training and development: The PSC continues to
work with the Kenya School of Government, other ministries, departments
and agencies and non-state actors in the design and delivery of curriculum
and content to establish a professional public service through induction
programmes and specialised and targeted training.

6.2.3 Motivation and morale improvement in the public service

Although they are closely related concepts, motivation and morale remain
different in level and scope of drive on behaviour. While motivation can be
located at the individual level, morale is often a group-level phenomenon.
Motivation has been defined as the ability of people, institutions and societies
to perform functions, solve problems and set and achieve objectives (UNDP,
2006). An individual who is motivated is one who is energised or activated
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towards an end (Ryan and Deci, 2000). Reem (2011) points out that motivating
employees to do well at their jobs is vital, as it is through their efforts that the
goals of organisations are achieved. Being located more on the outcome side of
motivation, public sector morale in Kenya can be seen as an indirect result of
the more explicit effects of interventions to motivate individual public officers.

Morale, on the other hand, relates to the psychological state of public officers
as expressed in self-confidence, enthusiasm and/or loyalty to the vision of
the organisation. Morale flows from people’s conviction about the worth of
the actions and the hopes of rewards, material or otherwise, in the future
(Wittermer, 2000°). In the public service, employee morale refers to the
overall outlook, attitudes, satisfaction and confidence that public officers
feel in the work place. It also entails the behaviour of employees wanting to
belong to the government ministry, department or agency that they work for
(Bennett and Hess, 2001; Seriovanni and Starratt, 2003; Taylor, 2004).

Although latent in the day-to-day processes and operations of the PSC, this
section focuses on the avenues through which the PSC has attempted to
achieve improved motivation and morale among public service employees
service-wide. These include introduction of a service excellence award
scheme; review of policies; improvements in terms of service; training and
development; and flexible career progression.

Introduction of a service excellence award scheme: The Public Servant of
the Year Award recognises the actions and achievements of public officers,
who go above and beyond what could be reasonably expected and, in doing
so, create a national momentum for quality service delivery and ideals of
the highest public service standards and values. Now in its second cycle,
the award is expected to help address public officer motivation problems by
way of recognition for outstanding and exemplary performance. Further,
it is anticipated that motivated public officers can be effective public sector
transformation agents in a way that contributes to overall public sector
efficiency and effectiveness.

Review of policies: In view of the dynamic nature of the public service,
the policy and legislative environment, the society that it serves and
user feedback from ministries, departments and agencies, the PSC has
continuously reviewed its existing policies to keep them in tandem with
global best practice. The ultimate aim of these reviews is to identify policy
constraints in the terms and conditions of service with a view to enhancing
the motivation and generally the morale of public officers.

Improvements in terms of service: Working in concert with the Treasury,
the ministry in charge of public service, the PSC is already in the process of
improving the overall terms of service for public officers. Examples in this
area are found in the rolling out a contributory pension scheme, a car loan
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scheme, medical schemes and a heavily subsidised housing mortgage scheme
for public officers.

Training and development: Outside its professionalisation function in
the public service, the provision of continuous training and development
opportunities to public officers has been one important approach to
motivating public officers to improve their morale.

Flexible career progression: Some segments of the public service in
Kenya have traditionally been plagued by major job stagnation or delayed
promotions. In its new agenda for public service transformation, the PSC has
focused on fast-tracking all instances of stagnation to ensure affected officers
are promoted and remunerated appropriately. It is expected that this will be
one of the avenues for improving motivation and morale across the service,
especially among lower and middle cadre officers.

6.2.4 Conclusion

Efforts to professionalise, motivate and improve the morale of the public
service in Kenya still remain clouded by more pressing and immediate public
sector reform goals. At best, these efforts are only implicit. In general, while
the level and extent of professionalisation can be difficult to measure, the
potentially more measurable aspects of the public service, such as motivation
and morale, remain without any credible or objective baseline or status data.
As a result, not much is known about the exact impacts of current strategies.
To be able to mount systematic and better-targeted interventions, all sector
players will have to work in concert and base these interventions and their
monitoring and evaluation on good data for measuring progress and
improving impacts and outcomes.

6.3 Cameroon. Devolution of state human resource
management

by Pierre Vincent Ngambo Fondjo, Secretary General, Ministry of Public
Service and Administrative Reform, Yaoundé, Cameroon

Overview

One objective of the African Charter on Values and Principles of Public Service and
Administration as stipulated in Article 2(4) is to 'Encourage citizens and users of public
services to actively and effectively participate in public administration processes'.
One of the principles of the Charter, Article 3(8), is 'institutionalizing a culture of
accountability and integrity and transparency in Public Service and Administration'.
Reform on the 'devolution of State Personnel and the payroll management' falls within
the global framework of valorising human resources and modernising the Cameroon
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administrative machinery as spelled out in the National Programme on Governance
and the Fight against Corruption (NPG), adopted in June 2000 and reviewed in 2005.

The stakes of implementing this reform, just as with many others, is to create
optimal conditions for the improvement of the public administration in order to
make it ‘'more efficient, simpler, faster and more competitive, accountable and
citizen-oriented’, as recommended on several occasions by President Paul Biya.
The reform aims at introducing a real human resource management approach in
the Cameroon public service that perfectly combines its three components: staff
management, human resource development and the forecasts of manpower.

Definition of key concepts

ANTILOPE: A French acronym for a computer application called the
National Application for IT and Logistic Processing of State Personnel,
used in processing state personnel salaries and pension.

AQUARIUM: An electronic space in which the sites of SIGIPES place
information (in local and/or remote mode) at the disposal of users, in search
of information on their career, salaries, pension and status of evolution of
their administrative files in the processing chain.

SIGIPES: A French acronym for Computerised System for the Integrated
Management of State Personnel and the Payroll.

6.3.1 Introduction

The stakes of implementing this reform, just as with many others, is to create
optimal conditions for the improvement of the public administration in order
to make it ‘more efficient, simpler, faster and more competitive, accountable
and citizen-oriented, as recommended on several occasions by President Paul
Biya. The reform aims at introducing a real human resource management
approach in the Cameroon public service that perfectly combines its three
components: staff management, human resource development and the
forecasts of manpower.

6.3.2 Reform overview

In the 1980s and 1990s, the ministry in charge of public service and that
in charge of finance, respectively, managed the career and salaries of state
employees. To allow these two computer applications to properly exchange
information, a SIGIPES/ANTILOPE interface was established. The two
applications designed for a centralised form of management soon became
obsolete; they had the following shortcomings, among others:

« Management by the ministry in charge of public service of employees
known only by their service number (without knowing the owner);



Principle 6: Professionalisation and Improved Morale

o Cumbersome and unreliable methods of processing files;
o An inadequate number of staff in the ministry;

o Inefficient control of the administrative situation of public
employees;

o Along time spent in calculating the benefits of retired workers;
» Lack of an accountability system;

« Inconsistency of the computer application for the payroll with
modern needs.

In light of the aforementioned difficulties, the government decided, within
the framework of the NPG, to take up the reform challenge (‘Devolution
of State Human Resources Management), in order to ensure better and
efficient management of state employees and for better results. The reform is
materialised by the transfer to each user ministry of some of the attributions or
competences hitherto entrusted to the ministries in charge of public service and
finance. This strategy, which lays emphasis on the accountability of ministries
using the services of state personnel, is based on the following concepts:

o Accountability;

« Efficiency and satisfaction of users;

» Services of proximity;

« Reliable governance of government services;

« Streamlining of personnel organisation and management methods.

The overall objective of the reform is to control the number of public
employees and the state wage bill. These objectives resulted in a wide range
of innovations that paved the way for a real change of organisational culture
within the Cameroon public service.

6.3.3 Objective of the case study

This case study seeks to introduce the Cameroonian model of human
resources management to other member countries; bring out the significance
of the reform; and advocate to other African public services to decentralise
personnel management.

6.3.4 Reform implementation

The reform is based on the principle that ‘the minister who actually uses a
state employee should manage their career and pay their salary. To give a
legal framework to all the implementation stages of the reform, the following
instruments were signed:
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Decree 2004/320 of 8 December 2004 to organise the government
that paved the way for the reorganisation of ministries (creation of
a sub-department of personnel);

Decree 2012/079 of 9 March 2012 to lay down the regulations
governing the devolution of the devolution of state personnel and
payroll management;

Order 048/CAB/PM of 13 July 2000 to set up a Coordination and
Follow-up Committee of the SIGIPES project;

Joint Order 9145/MINFOPRA/MINFI of 10 December 2001 to
start the reform.

Reform implementation took place in three major phases.

Experimental phase 2001-07

During this phase, the reform piloted in four ministries. These ministries had
to start by:

Updating the state personnel database and payroll;

Drawing up instruments that corresponded to the new policy of
human resources management, notably by reorganising ministries,
with the creation in each ministry of:

o A department of human resources for ministries with more than
6,000 persons or a sub-department of personnel, salaries and
pension in ministries with fewer than 6,000 persons as the case
may be;

o A unit for the SIGIPES project;
o A social welfare service;

Production of the first document of reform orientation in 2003.

Execution phase 2007-09

The following activities were carried out:

Drawing-up of the draft charter on the devolution of state
personnel and payroll management;

Mutualisation of financial resources, enabling the extension of
SIGIPES in 22 other ministries;

Recruitment of 470 computer specialists to manage the new
application;

Training of professional staff.
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Extension phase 2009-12

Extension of SIGIPES in 10 remaining ministries;

Recruitment of a number of computer specialists within the
framework of the special recruitment of 25,000 young certificate
holders into the public service;

Production of the second document of reform orientation in 2010;

Establishment of reform by Decree 2012/079 of 9 March 2012 to
lay down the system of devolution of state personnel and payroll
management;

Popularisation of the policy document on devolution in December
2012, during a seminar organised for officials in charge of the
management of human resources of the central services in
ministries and 10 Ministry of Public Service and Administrative
Reform (MINFOPRA) regional delegates.

6.3.5 Impact of the reform

To date, all the 36 government departments are equipped with SIGIPES
that is functional. The impact of the devolution reform can be seen at the

managerial, administrative and socioeconomic level.

At managerial level

It improves the image of public administration.
It ensures a constantly updated state personnel database.

It ensures the transversal and extensive view of state human
resource mobility.

It ensures the forecast management of public expenditure.

It reduces time spent and ensures celerity in the processing of files.

At administrative level

It ensures employees’ evolution in their career.

It controls the number of employees through this management
method.

It ensures that instruments produced are kept in a secure
environment.

It ensures more accountability of public employees by keeping them
in stable positions.
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At socioeconomic level

It fights corruption and poverty.

It facilitates access to data on the career of public employees.
It improves service delivery.

It masters the wage bill.

It ensures national budgetary planning management.

It discharges the state of its internal debt.

It masters public expenses.

Concretely,

Despite

Human resource management procedures validated in MINFOPRA
have been adapted in 29 ministries.

Some information destined for users in search of information on
their career, salaries and the status of evolution of their files in the
processing chain is placed at their disposal, thanks to SIGIPES
AQUARIUM, a symbol of transparency and rapidity in the
procession of files related to the management of human resources
in ministries.

The updating of the state personnel database and the payroll has
enabled the state Treasury to replenish its coffers, to start recruiting
again (25,000 young certificate holders in 2011 and 470 computer
specialists) and even to substantially increase salaries (by 5 per cent
in 2014).

The reform has brought employers closer to their employees (the
transfer of competences that were formerly the exclusive rights
of MINFOPRA and the Ministry of Finance (MINFI)) as it has
enabled every minister to henceforth sign the career instrument
of their personnel; this proximity management is an opportunity
to make senior managers more accountable, which results in more
transparency in the management of state human resources.

State employees are now displaying more rapidity, availability and
determination in the processing of files.

The successful holding every year of the annual seminar for
secretaries general is a mark of appreciation of the reform on
the devolution of state personnel and payroll management in
administrative habits.

the above-mentioned achievements, and given the rapid

technological evolution, the reform also became unable to absorb certain
dysfunctions observed, such as:
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o The obsolete nature of the equipment;

o Problems of maintenance owing to the scarcity of skills;
 The complexity of the SIGIPES/ANTILOPE interface;

o Incoherence between data from SIGIPES and ANTILOPE, etc.

In the face of these dysfunctions and others, the government, with the
assistance of the European Union, decided to acquire a new integrated
computerised system for the integrated management of state personnel and
payroll. This reform to migrate towards a single database was launched on
12 March 2014. The new application will depend on the decentralisation
reform and require that career instruments from the devolved services
be transmitted both automatically and systematically to the MINFOPRA
national site (on careers) and to that of MINFI (on salaries).

6.3.6 Challenges faced

After preliminary work some technical difficulties still persisted and needed
to be improved upon:

o Technical inadequacy of some materials, such as servers, or other
ongoing projects, such as the process to update the state personnel
and payroll database, which has adversely affected use of the
modern management too;

o Problems maintaining the SIGIPES application: dysfunctions of the
computer equipment can occur at any given moment, blocking user
customers’ files;

» Mobility of state employees after being trained for the project, an
issue of high priority for negotiation now;

e Lack of frank collaboration between MINFOPRA and other
ministries;

o Technical failure of the SIGIPES application;
o Shortage of qualified personnel;

« Inadequate financial resources in relation to the size of the project.

6.3.7 Prospects for the reform

o There is an ongoing project to set up a system of electronically
processing files and registers using the dematerialisation of human
resource management procedures and the digitalisation of data.
This will help reduce processing files and solve the issue of lack of
space and safety for these files.
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o Within the framework of evolution, it is envisaged that vertical
decentralisation of management of state personnel and payroll will
establish the management of career and salary instruments under
either heads of administrative units or competent regional delegates.

o At the moment, a reform project known as SIGIPES Second
Version is ongoing. Its principles are working differently, serving
differently and ‘one government one service. This reform is a
demonstration of the government’s constant desire to improve the
quality of services provided to its citizens.

6.3.8 Conclusion

Implementation of this reform, despite some difficulties, has enabled
Cameroon to make major strides in modernising its public administration. It
is hoped that the new computer application will enable Cameroon to have a
single personnel database that is more reliable, secure and capable.

Notes

1 http://en.wikipedia.org/wiki/professional accessed 12 January 2001.
Ibid.

3 'The unfashionable Drucker: ethical and quality chic; James S. Bowman; L Witterman
(Florida State University, Tallahassee, USA).
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7.1 Code of conduct for public servants
in St Vincent and the Grenadines

by Inter-Disciplinary Ethics Applied, a Centre for Excellence in Teaching
and Learning, University of Leeds, UK

Overview

Codes of conduct provide guidance on ethical conduct and regulate the behaviour
of public servants and other public officials. The public service provides a critical
service to the public, such as formulation and implementation of public policies.
Public servants exercise authority and manage public resources, and their actions
therefore directly affect the public and the confidence the public has in the
government.

The public demand high standards of behaviour and ethical conduct from public
servants. All public servants have a part to play in earning public respect for
government and in ensuring the public maintain confidence in the institutions of
government. A code of conduct helps regulate ethical behaviour. This framework is
based on the St Vincent and the Grenadines code of conduct.

7.1.1 Introduction

Serving the public

Serving the public is both a privilege and a responsibility. Public servants
have the opportunity, through their work, to contribute to the development
of St Vincent and the Grenadines, the flourishing of Vincentian society and
the well-being of the public. Conversely, if the work of public servants falls
short of acceptable standards, the impact on the country and on the public’s
quality of life can be severe.

The public service exists to safeguard and promote the interests of the citizens
of St Vincent and the Grenadines. It is paid for by, works on behalf of and
is accountable to the public. Citizens are entitled to put their trust in public
servants. Such trust from the public is critical if public servants are to carry
out their responsibilities effectively, and it is therefore crucial that public
servants behave in ways that warrant this trust.
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The primary responsibility of each public servant is to serve the public
effectively and according to high ethical standards. They owe this
responsibility to all members of the public, and especially to the most
vulnerable. Public servants may fulfil this duty either as individual public
servants serving individual members of the public directly or as public
servants working collectively to provide a service to the public.

In order to assist public servants in performing this responsibility, this code
of ethics sets out the minimum standards of behaviour required of public
servants in the conduct of their work. It was produced following extensive
consultation with public servants and with stakeholders in their work.

The purposes of the code of ethics

The code of ethics has the primary purpose of providing guidance to public
servants on particular aspects of their work. All public servants should be
familiar with its contents and should refer to it when faced with an ethically
difficult situation.

In addition, however, the code is there to provide support for public servants
who are under pressure to act unethically. By setting out objective standards
to which all public servants are expected to conform, the code empowers
public servants to resist this pressure. No public servant should be put under
pressure to act contrary to the principles in this code, and any public servant
who feels they are being put under such pressure should seek advice using the
channels listed below.

Finally, the code has the purpose of advertising to the public the ethical
standards they are entitled to expect from public servants, and to assist the
public in holding public servants to account for achieving those standards.

The code also sets out the appropriate channels through which concerns
should be raised.

Scope

This code of ethics applies to anyone who is paid from public funds, at any
level or rank, whether full- or part-time, temporary or permanent or directly
employed or employed on a contractual basis. For the purposes of the code,
all such people are considered ‘public servants. The term ‘civil servant’ is also
sometimes used to refer to someone who works for a government department
or agency, and who does not work in the separate services of health, education
or law enforcement. All civil servants are also public servants.

Application
The principles in the code apply primarily to the behaviour of public servants
in the performance of their duties. However, they should also be taken to
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apply to their behaviour outside of work, where that behaviour is likely to
affect their ability to perform their duties effectively and to high ethical
standards.

The principles set out in the main section of the code apply equally to all
areas of the public service, unless stated otherwise. Because they need to
govern behaviour in a wide variety of work contexts, the principles are
universal in their application. All public servants have a duty to familiarise
themselves with the contents of the code, and must take responsibility for
understanding and applying the principles in their general conduct.

7.1.2 Philosophical and contextual framework

Legislative and regulatory background
The conduct of public servants is subject to requirements set out in both the
Civil Service Orders and the Public Service Commission Regulations.

The values and principles in this code of ethics are not intended to supersede
the requirements set out in either the Civil Service Orders or the Public
Service Commission Regulations, or any existing legislation or regulations,
nor to be in conflict with them. Instead, the ethical values and principles in
the code of ethics support the legal and regulatory requirements and show
why they are important. In turn, the legal and regulatory documents give
the code its authority and set out those requirements whose breach may lead
the public servant to be considered guilty of misconduct and to be subject
to disciplinary proceedings accordingly. The possible penalties for public
servants who are found guilty of misconduct are summarised below.

All public servants must make themselves familiar with the requirements
of the Civil Service Orders, the Public Service Commission Regulations, the
Finance Administration Act and all other legislation and regulations that
apply to their work, and must abide by them at all times.

The different branches of the public service

Public servants work in a number of specialised areas. Each of these has
its own set of ethical requirements. This is because each area has its own
challenges, and there are ethical issues that are specific to particular areas
or that arise in different ways in different areas. Each public servant must
therefore apply the principles in this code of ethics to the context in which he
or she is working.

Because of the unique issues in different branches of the public service,
the work of many public servants is also subject to requirements set out in
legislative and regulatory frameworks specific to their area of work. This code
of ethics is designed to complement, rather than conflict with, these other



210 Key Principles of Public Sector Reforms

requirements. The relevant requirements for different branches of the public
service are contained in the following documents:

Teaching: Education Act (2006)
Health and environment: Medical Officers Act (1956)
Security and law enforcement:
o Police Act (1947)
o Prisons Act (1967)
o Port Officers Act (1906)
« Customs (Control and Management) Act (1999)
« Saint Vincent and the Grenadines Port Authority Act (1987)
Other/general:
o Finance Administration Act (2004)
St Vincent and the Grenadines Postal Corporation Act (2002)
e Income Tax Act (1979)
o Eastern Caribbean Supreme Court Act (1970)
+ The Magistrates Act (1912)

7.1.3 Ethical principles governing the conduct of public servants

Principle 1: Impartiality and objectivity

For the public service to operate effectively, the public must be served, and
information and advice must be provided, in a way that is objective and
unaffected by any personal or political interest that public servants may have.
It is important to the success of democratic institutions that government
policies are implemented and not obstructed, and also that ministers have
access to unbiased expert advice, so that they can make informed decisions.
Public servants are then obliged to carry out government decisions with
professionalism and integrity.

Public servants are required to be politically neutral in the exercise of their
duties. While many public servants will inevitably have their own political
beliefs, these beliefs, and particularly any party-political considerations, should
never affect the impartiality of their decisions.

o Public servants should conduct themselves, in and out of office, in
ways that allow them to serve the whole of society effectively. In
particular, they should not allow their personal views or beliefs,
political, religious or otherwise, to prevent them from performing
their duties fairly and effectively.
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« Civil servants in particular should act in such a way as to earn the
confidence of ministers, while at the same time ensuring they will
be able to establish the same relationship with those whom they
may be required to serve in a future government.

o Public servants should provide information and advice that
conforms to the available evidence and that accurately represents
their best judgement on the matter in hand.

o Public servants must declare and resolve any conflicts of interest
they may have. A conflict of interest occurs when some private
interest of the public servant or of their family, friends or associates
can reasonably be seen to threaten to impair their ability to exercise
their duties fairly and effectively. If necessary, public servants
should remove themselves from particular roles and responsibilities
in order to resolve conflicts of interest.

For example, a conflict of interest can arise if 1) a public servant
or a member of his or her family is the supplier or contractor
to a ministry, department or agency; 2) a customs officer has
declared goods for his or her firm or that of his or her family; or
3) a police officer is tasked with apprehending a suspect who is a
family member or close associate. In such instances, and all other
instances of conflict, public servants must declare their conflict of
interest to their line manager, who will decide on the best course of
action.

The rules governing the declaration of private interests are set out in the Civil
Service Orders Sections 3.5-3.7.

Principle 2: Fairness and equity

Members of the public have a right to expect that they will be treated fairly by
public servants, and will receive the same standard of service from any public
servant with whom they may interact. Public servants must treat each other
fairly too, and this extends to processes and procedures within the public service.
Processes and procedures that are not carried out fairly can result in a number
of problems. For example, if promotions are subject to bias, this will result in
people being unfairly passed over, and in some cases in public servants not being
competent to perform their function.

o DPublic servants should treat the public fairly and equitably at all
times. In particular, they should not discriminate based on the
political persuasion, religion, race, economic or social background,
gender or sexual orientation of members of the public.

o Public servants should treat each other fairly and equitably
and in particular should not discriminate based on political
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persuasion, religion, race, economic or social background,
gender or sexual orientation.

o All processes and procedures within the public service, including
appointments, promotions and disciplinary procedures, should be
carried out in a way that is fair and equitable. In particular, they
should be free of favouritism, nepotism or political patronage.

The processes for appointments, promotions, transfers and termination
of appointment are set out in Chapter 2 of the Civil Service Orders, and in
Parts 2, 3 and 4 of the Public Service Commission Regulations. Disciplinary
processes are set out in Part 5 of the Public Service Commission Regulations
and Articles 108-21 of the Police Regulations.

Principle 3: Honesty and openness

The effectiveness of the public service depends on a free flow of accurate
information between public servants, between departments and between public
servants and members of the public. The public service should develop a culture
which empowers its members to be open and honest, which includes raising
any ethical concerns they may have. Responding to ethical concerns as they
are raised will allow issues to be dealt with before they become unmanageable.
If public servants conduct themselves in an open and honest way, the public
will be able to trust them better. The duty to be open and honest must be
constrained by due respect for confidentiality.

« Public servants must provide information promptly when asked,
unless confidentiality concerns apply.

 Public servants must tell the truth at all times and must not seek to
deceive other public servants or members of the public. They must
own up to any mistakes they have made, and correct any material
errors as soon as possible.

o Public servants should raise any ethical concerns they have, using
the channels set out below.

 Leaders in the public service have a responsibility to listen to and, if
warranted, act on the concerns of their subordinates.

Principle 4: Confidentiality and privacy

Confidentiality is a central ethical concern in all societies, but even more so in
a small society like St Vincent and the Grenadines, in which leaked personal
information about an individual is much more likely to reach someone who
knows that individual personally. The effect of personal information becoming
public can be devastating to individuals, for example if that information is used
against them. The leaking of confidential personal information is a betrayal



Principle 7: A Code of Conduct for Public Sector Ethics 213

of the trust that individuals place in public servants when they provide that
information for use for legitimate purposes. Such behaviour does not just
undermine trust between individuals but the wider trust of the public as a
whole in the public service, trust on which public servants depend in order to
carry out their roles effectively.

o Public servants must not disclose any confidential information
unless they are legally required to do so.

 Public servants must exercise diligence in ensuring that confidential
information is not accidentally leaked.

o Public servants must not use information acquired in the course
of their official duties to further their personal interests or those
of others, or to further the interests of any political party or other
interest group.

o Public servants must respect the privacy of other public servants
and of members of the public.

Principle 5: Responsibility and accountability

For the public service to be effective, public servants must act responsibly
and take responsibility for their work. In addition, unethical activity will go
unchecked unless public servants are willing to document concerns and report
them via the appropriate channels. The primary purpose of reporting unethical
behaviour is not to cast blame on individuals but to assist the public service
as a whole in raising standards. The responsible use of public resources is also
an important concern, because these resources are often scarce, and are the
property of the whole public. Public servants should see themselves as stewards
of public resources on behalf of the public.

« Public servants should take personal responsibility for their levels
of productivity and for the quality of their work.

o Public servants should take personal responsibility for the factual
accuracy of any statement with which they are associated.

« Public servants should take personal responsibility for serving
members of the public. If they are unable to provide a particular
service to which a member of the public is entitled, they should
nonetheless take personal responsibility for ensuring that
the member of the public is able to access the service in the
appropriate way.

o Public servants should use public resources responsibly, should not
waste resources and must not misuse public resources.
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If a public servant is aware of another public servant acting illegally
or unethically, they should follow the appropriate channels in order
to make their concerns known. These are listed in Section 4 of this
code.

Public servants must not seek to intimidate or silence individuals
who wish to raise a concern, and must not threaten or victimise
individuals who have raised concerns.

Public servants should recognise that there is a chain of command
and should show respect for lines of authority at all times.

Principle 6: Competence and diligence
Competence and diligence are ethical issues because the public is entitled
to expect a high standard of service from public servants. A public service in
which public servants are not reliably competent to perform their duties will
be ineffective and will have a detrimental effect on Vincentian society and the
ability of the public to be served effectively.

Public servants must perform their duties diligently and with due
rigour and accuracy.

Public servants must be competent to perform their duties, and
must not act outside of the bounds of their competence, unless they
are appropriately supervised.

Public servants should maintain their level of competence in
the area in which they work, and ensure they are up-to-date with
developments in their field.

Leaders have a responsibility to ensure that public servants in their
team or department are properly trained to perform the duties
required of them.

Public servants must turn up to work promptly at the agreed time,
and must work their full contracted hours.

Public servants should dress appropriately for the work they
perform.

It is the responsibility of leaders to define and clearly communicate
appropriate hours of work and dress codes in their teams or
departments, and to hold public servants to account for fulfilling
these requirements.

Principle 7: Integrity and respect
Integrity for public servants involves being motivated by the values of public
service and not by personal interests, temptations or pressures to act unethically.
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Both the public and other public servants have the right to be treated
courteously and with respect at all times.

o Public servants must comply with the law and with all applicable
regulations.

o Public servants should perform their duties effectively and maintain
high ethical standards regardless of temptations or pressure to act
otherwise.

o Public servants must not accept gifts or incentives, whether
monetary or otherwise, in exchange for carrying out their official
duties.

o Public servants should have regard to any personal relationships
they may have with other public servants or with members of
the public, especially those with whom they also have a direct
professional relationship, and should ensure that these relationships
do not interfere with their ability to perform their duties effectively.

o Public servants must at all times treat the public with respect and
courtesy regardless of their personal feelings.

o Public servants must at all times treat other public servants with
respect and courtesy. In particular, they must not bully, intimidate
or harass other public servants.

7.1.4 Enforcement

Types of breach and possible penalties

Public servants may find themselves subject to disciplinary action if
they breach any provision of the Civil Service Orders, the Public Service
Commission Regulations, the Finance Administration Act or any other
legislation or regulations governing their work. Any such breach may be
considered to be misconduct as described in Section 3.27 of the Civil Service
Orders. The various types of breach are set out in Part 5 of the Public Service
Commission Regulations.

Public servants who are guilty of misconduct may be liable to penalties
ranging from a reprimand, through a fine or reduction in rank, to dismissal
from the service. Part 5 of the Public Service Commission Regulations sets
out the possible penalties in full, as well as the types of breach that may lead
to each penalty being imposed, the procedure for reporting possible breaches,
the procedure for referring cases of possible criminal misconduct and the
procedure by which disciplinary tribunals are to be carried out. Special
procedures for the discipline of police officers are set out in Articles 108-21
of the Police Regulations.
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Responsibility for enforcement

Responsibility for monitoring and ensuring adherence to the Code of
Ethics lies with line managers in the first instance, and ultimately with
permanent secretaries and heads of department. Responsibility for instituting
disciplinary action and applying penalties as appropriate lies with the
following bodies:

o The Police Service Commission for police officers;

o The Judicial and Legal Service Commission (based in Saint Lucia)
for judicial and legal officers;

 The Public Service Commission for all other public servants.

Managers and supervisors in the public service must actively monitor and
maintain standards in the performance and conduct of their subordinates. In
the first instance, it is their responsibility to deal with any failure to adhere to
these standards. If they have reason to believe a public servant is persistently
and materially in breach of the code of ethics, and they have exhausted all
means available to them to deal with the matter, they must make a report in
writing to the relevant permanent secretary or head of department. At the
same time as doing so, they must also give a copy of the report to the public
servants about whom the report has been written. Permanent secretaries
and heads of department must then give the officers concerned a chance to
respond to the report in writing.

In the case of non-pensionable officers, permanent secretaries and heads
of department are responsible for carrying out an investigation and
disciplining the person where necessary. In the case of pensionable officers,
if they are satisfied that a breach has occurred, permanent secretaries and
heads of department are required to make a written report on this matter
to the chief personnel officer for onward submission to the relevant service
commission, including either 1) any written response they have received
from the officer concerned or 2) in the case where the officer has declined
to make a written response, evidence that the officer has seen and read the
report. The permanent secretary or head of department has responsibility
for investigating alleged wrongdoing and for submitting the findings of their
investigation to the service commission. The service commission then has
the responsibility for instituting disciplinary proceedings where necessary.
Disciplinary procedures are set out in detail in Part 5 of the Public Service
Commission Regulations and Articles 108-21 of the Police Regulations.

What to do if you have concerns

Public servants who are unsure about their responsibilities, are concerned
they are being put under pressure to act contrary to the code of ethics or
would like advice or guidance on any other aspect of the code should seek
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the advice of their manager, supervisor, head of department or relevant
permanent secretary, depending on the nature of the issue.

Public servants who have reason to believe that a fellow public servant
is acting unlawfully or unethically should report this to their manager,
supervisor, head of department or relevant permanent secretary as
appropriate.

Members of the public who have reason to believe that a public servant’s
behaviour is falling short of the standards set out in the code should contact
the relevant head of department. Heads of department should deal with such
complaints by members of the public in exactly the same way as reports from
managers and supervisors as described in the section above.

In the case of issues involving police officers, members of the public should
contact the Police Public Relations and Complaints Department.
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Chapter 8
Principle 8: Effective and Pragmatic
Anti-corruption Strategies

8.1 The fight against corruption in Commonwealth
Africa: Overview of progress

by Dr Roger Koranteng, Adviser (Governance & Anti-Corruption)
Commonwealth Secretariat

Overview

The overall aim of this case study is to analyse the state of the anti-corruption effort
in the Commonwealth Africa. Anti-corruption policies in Commonwealth African
countries range from a single national anti-corruption strategy to a set of measures
to promote transparency and accountability. In addition to anti-corruption strategies,
some countries have introduced targeted approaches against corruption through
risk assessments and sectoral approaches. Most anti-corruption agencies (ACASs)

in African Commonwealth countries have functions that include investigation,
education and preventive activities; a few have a prosecutorial function.

With regard to preventive and transparency measures, all the 18 Commonwealth
African countries have signed and ratified the UN Convention against Corruption
(UNCAQ). The percentage of completed investigations of ACAs is rather low;

the rate of convictions resulting from these cases varies. Educational work by
ACAs seems not to be prioritised. The study concludes that the fight against
corruption could be won if there were sufficient quality of governance, political will
and implementation of legislation and policies and preventive measures. ACAs
should be equipped with sufficient resources, capacity, independence and power
to prevent and combat corruption. Since the principal beneficiaries of corruptionin
Africa are also found outside the continent, an international response is required to
in order address this menace effectively.

8.1.1 Introduction

While corruption is a global threat, the problem is particularly severe in
Africa. Indeed, 13 of the 18 Commonwealth countries in Africa have a score
of less than 50 on Transparency International’s Corruption Perceptions Index
2015. As a result, the Commonwealth Secretariat is focused on providing
support to help anti-corruption agencies (ACAs) in the region to become
more effective. There is no gainsaying that improvement in current levels
of corruption requires strengthening of oversight agencies. Strong regional
support for strengthening oversight institutions like ACAs is a prerequisite.
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Thus, in 2011, the Secretariat convened the Association of Anti-Corruption
Agencies in Commonwealth Africa (AAACA). This community of practice
seeks to promote collaboration and learning in the region through the
sharing of experiences and good practices. Members benefit from pro bono
inter-agency support and have been able to devise strategies to self-manage
and self-sustain anti-corruption work.

Then, in 2013, the Secretariat established the Commonwealth Africa
Anti-Corruption Centre (CAACC) in Gaborone, in partnership with
the government of Botswana and the AAACA. The CAACC has three
main objectives: 1) to improve agency capacity to combat and prevent
corruption; 2) to strengthen collaboration between regional agencies; and
3) to commission research and policy papers to strengthen understanding of
challenges and solutions.

This flagship project provides a visible and tangible demonstration of
the Secretariats commitment to support its members anti-corruption
efforts, with the potential for replication across the Commonwealth.
The establishment of this Centre at the request of members is also a sign
that Africa and the wider Commonwealth are committed to rooting out
corruption, demonstrating that it has the potential to grow beyond Africa, as
the Commonwealth family has much to learn and share with each other.

This study seeks to examine the state of the anti-corruption effort in
Commonwealth African countries, and to assess, analyse and compare anti-
corruption initiatives using multiples sources of data, both secondary and
primary. It gives a situational overview of the status of corruption in African
countries in the Commonwealth, analyses anti-corruption efforts by ACAs in
these countries and offers policy recommendations.

8.1.2 Background data

Table 8.1 examines the basic data for ACAs in Commonwealth Africa. These
include name of the agency, date founded, mandate, investigative power,
reporting authority, established under Constitution or Act of Parliament and
staff count. ACAs in Commonwealth Africa are relatively young institutions.
Tanzania’s is the oldest, established in 1975; Kenya’s Ethics and Anti-
Corruption Commission was set up in 2011.

Most ACAs in African Commonwealth countries have functions that include
investigation, education and preventive activities. In only three countries,
Ghana, Nigeria and Sierra Leone, do they have prosecutorial functions. Most
of the ACAs are a product of Act of Parliament; Ghana, Kenya, Rwanda and
Uganda’s ACAs are products of their Constitution. The reporting authority is
the National Parliament except in Botswana, where the ACA reports to the
Office of the President.
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8.1.3 Corruption Perceptions Index

Overall, 11 of the 18 African Commonwealth countries managed to better
their CPI rank between 2013 and 2015; the situation of seven has worsened.
The CPI scores countries on a scale of 0 to 100, with 0 indicating high levels
of corruption and 100 low levels. While year-on-year changes in these scores
are generally not meaningful, they nevertheless point out whether a country
has made meaningful progress in combating corruption. As Figure 8.1
illustrates, 13 of the 18 African Commonwealth countries ranked in the 2015
index score below 50 — meaning they are considered significantly corrupt.
Only one country, Botswana, scored higher than 60, and only four other
countries have a CPI score of higher than 50. Five countries score below 30.

8.1.4 Control of corruption

While the CPI does not pretend to provide an all-encompassing snapshot
of the corruption situation in a given country, it does indicate that much
still needs to be done to fight corruption in these 18 countries. This is also
demonstrated in Figure 8.2, which shows the Control of Corruption Index
2014 for the 18 countries and loosely corroborates the CPI indexes. The
Control of Corruption Index reflects perceptions of the extent to which
public power is exercised for private gains. This includes both petty and
grand forms of corruption, as well as ‘capture’ of the state by elites and private
interests. Control of corruption is one of the six dimensions of the Worldwide
Governance Indicators.

Analysts agree there is a direct correlation between corruption and economic
freedom of a country. Economic freedom is the fundamental right of every
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Figure 8.2 Control of corruption
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human to control his or her own labour and property. In an economically
free society, individuals are free to work, produce, consume and invest in any
way they please. In economically free societies, governments allow labour,
capital and goods to move freely, and refrain from coercion or constraint of
liberty beyond the extent necessary to protect and maintain liberty itself.

8.1.5 Corruption and economic freedom

When comparing the 2014 CPI to the Heritage Foundations Index of
Economic Freedom (see Figure 8.3), there seems to be a correlation indeed,
with 13 of the 18 countries falling into the moderately free range. Economic
freedom should be a guiding principle for policy-makers, and it seems that
those countries scoring lower on the CPI may want to increase efforts to
strive to protect the rule of law (property rights, freedom from corruption);
limit government involvement in the economy (fiscal freedom, government
spending); ensure regulatory efficiency (business freedom, labour freedom,
monetary freedom); and open markets (trade freedom, investment freedom,
financial freedom).

8.1.6 Preventative and transparency measures

With regard to preventive and transparency measures, all 18 countries have
signed and ratified the UN Convention against Corruption (UNCAC),
which is a multilateral convention negotiated by members of the UN and
the first global legally binding international anti-corruption instrument. In
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Figure 8.3 Corruption and economic freedom?
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its 71 Articles divided into 8 Chapters, UNCAC requires that states parties
implement several anti-corruption measures, which may affect their laws,
institutions and practices.

These measures aim at preventing corruption, including domestic and
foreign bribery, embezzlement, trading in influence and money laundering.
Furthermore, UNCAC is intended to strengthen international law
enforcement and judicial cooperation, providing effective legal mechanisms
for asset recovery, technical assistance and information exchange, and
mechanisms for implementation of the Convention, including the
Conference of the States Parties to UNCAC.

As Table 8.2 illustrates, not all 18 countries have enacted important laws in
compliance with UNCAC. Access to information legislation is present in
half of the African Commonwealth countries; two still need to pass conflict
of interest legislation and three have no financial disclosure system in this
regard. Half of the 18 countries have legislation providing immunity against
prosecution for officials. In four countries, the law does not protect the
ACA from political interference. While this is not a specific requirement
of UNCAC per se, all but two countries have a national anti-corruption
strategy.

Anti-corruption policies range from a single national anti-corruption
strategy to a set of measures to promote transparency and accountability.
In addition to anti-corruption strategies, some countries have introduced
targeted approaches against corruption through risk assessments and sectoral
approaches. Alternatively, in some cases, countries have — instead of an anti-
corruption strategy — promoted broader efforts to promote transparency
and accountability. Contrary to national anti-corruption strategies, such
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integrity measures might be implicit because they are embedded in wider
governance or judicial reform programmes.

Three countries have yet to sign and ratify the African Union (AU)
Convention on Preventing and Combating Corruption. One country has
signed but not ratified it.

Eight of the 18 countries do not have whistle-blowing protection legislation
per se, although in some countries whistle-blowers are to a certain extent
protected by policies, or whistle-blowing legislation is in preparation.

ACA investigative and prevention activities

Most ACAs in African Commonwealth countries have functions that include
investigation, prosecution and preventative activities. Table 8.3, however,
demonstrates that the percentage of completed investigations of ACAs is
rather low, and the percentage of convictions resulting from these cases varies
also. Educational work by ACAs seems to, with the exception of Tanzania,
not be prioritised.

8.1.7 Country reviews

Botswana as well as being the least corrupt country in Africa, is also one of
Africa’s freest economies. Botswana’s economic freedom score by the Heritage
Foundation is 69.8, making its economy the 36th freest in the 2015 Index.
It remains the second-freest economy in the Sub-Saharan Africa region, and
its overall score is well above the regional and world averages. Botswana’s
success in the annual CPI survey over the years may therefore be attributed
to the often-diagnosed direct correlation between a country’s economic
freedom and the absence of corruption. Contributing thereto may be the
oversight institutions, such as the Directorate on Corruption and Economic
Crime, the Public Procurement and Asset Disposal Board, the Competition
Authority and the Financial Intelligence Agency.

Mauritius has been able to make a difference in the fight against corruption
as one of the least corrupt countries in Africa. The highest level of
government has strongly committed to pursuing anti-corruption strategies
and initiatives vigorously and persistently. This political commitment has
been visible, forceful and convincing despite changes in regime. The recent
passing of new laws and the creation of new institutions also prove this
commitment. Mauritius has been joining different forces in the fight against
corruption. It enlisted the legislative and judicial branches of government, the
Independent Commission Against Corruption, public bodies, development
partners, the business community and civil society as strong and equally
committed parties. The overwhelming majority of Mauritians perceive the
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media as having a positive role and independence. However, senior
management and most board members in parastatals are replaced when the
government changes after a general election.

Lesotho has a plethora of anti-corruption laws and has achieved some
highly publicised victories over corruption. There is still significant room
for improvement though. Underfunded oversight institutions have created
important problems within the public sector. Although the institutions
charged with monitoring and controlling corruption have positive intentions,
without resources they cannot operate to their maximum capacity.

Rwanda has made remarkable progress in terms of anti-corruption since the
1994 genocide. These efforts seem to have yielded results, with the country
performing better than many other African countries in terms of control of
corruption on most governance indicators. Yet there are a number of areas
in which corruption still needs to be addressed. There have been instances
of tax and public funds embezzlement, fraudulent procurement practices and
judicial corruption.

It is generally agreed that Namibia’s legal and institutional framework
for curbing corruption is adequate and among the most functional in the
region. Despite efforts by the Anti-Corruption Commission, the Office of
the Ombudsman and the Office of the Auditor-General, public corruption
remains a problem. The division of powers is respected in practice, which
means the judicial system is generally able to address corruption and
enforce contracts without political interference. Many observers view the
establishment of the Anti-Corruption Commission as a major positive step
forward. The anti-corruption campaign is backed by a strong civil society and
the media, which function as the main watchdog in the country by revealing
cases of corruption and illicit enrichment by holders of high offices. Overall,
Namibia has an ambitious anti-corruption framework, but the main problem
is implementation and enforcement of these laws.

Ghana’s governments have set up various anti-corruption bodies during the
past decade. However, despite these efforts, the country has not managed to
significantly curb corruption, and reducing corruption has proven difficult for
several reasons. Several observers point out that Parliament and anti-corruption
institutions lack human, material and financial resources. Furthermore, Ghana’s
still excessive bureaucratic system encourages corruption, and asset declarations
by public officials are both unverifiable and inaccessible to the public. This
prompts the need to enact the Freedom of Information Bill. Ghana’s new policy
of a liberal, private sector-driven development agenda still needs to be translated
into action with the implementation of a complementary robust private sector
anti-corruption policy.
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South Africa’s numerous anti-corruption agencies and laws indicate a strong
political will and commitment towards combating corruption. However,
many of the agencies and laws suffer from uneven implementation and
overlapping mandates, which affects their operating ability and enforcement
of the anti-corruption legal framework. The government has pledged to
streamline procedures and provide more efficient and democratic public
service in accordance with the so-called Batho Pele (‘Putting People First)
principle. The fight against corruption will also need to be strengthened in
the areas of public education and prevention. Measures already introduced
include a new law to facilitate efficient and effective prosecution of corrupt
officials; a review of the African National Congress’ deployment policies to
ensure positions are based on competence and not just personal or political
connections; a ban on anyone holding public office having links with
companies doing business with the state for at least a year after leaving their
posts; and tougher rules and much greater openness in the award of public
contracts.

Zambia’s legal framework for an effective fight against corruption is in place,
but significant implementation gaps remain. No verification mechanism
exists for asset declarations, and it is difficult for the public to receive copies
of such declarations. A well-functioning freedom of information act is not
in place to secure the right of the public to access information held by the
government. Nonetheless, some positive steps have also been taken, such as
the launch of Zambia’s first national anti-corruption policy and companion
action plan, with anti-corruption targets through 2015, and enactment of
the Public Interest Disclosure Act (the Whistle-Blowers Protection Act) in
2010. The government has also embarked on significant changes to combat
corruption, among them a new Anti-Corruption Commission Act in 2012,
which reintroduced the repealed abuse of office clause. The Anti-Corruption
Commission has also pursued several high-ranking officials involved in
corruption.

Mozambique’s government has been vocal about its intentions to curb
corruption. Consequently, corruption is not a problem of inadequate laws but
one of laws not being enforced. In order to tackle corruption in the country,
stronger enforcement of anti-corruption legislation is needed. Currently, the
Anti-Corruption Law 2004 does not cover private sector corruption, and
many observers identify whistle-blower protection as weak. Last but not
least, more effective oversight of the procurement process may be needed
in order to reduce corruption in procurement. A change in attitude towards
corruption by citizens and the public and private sectors is a prerequisite.

Malawi enjoys political stability and a general framework for good
governance is in place. Corruption is a major challenge, though. In the 2014
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round of the Afro-barometer survey, a good number of Malawians (64 per
cent) believed ordinary people could make a difference in the fight against
corruption in the country, while the majority (75 per cent) believed the news
media had been effective in reporting corruption. The Anti-Corruption
Bureau still faces financial and human resource constraints. It is undertaking
civic education efforts, such as workshops and campaigns in the media,
leading to greater public visibility. Its anti-corruption measures involve
reviewing procedures, systems and methods in public as well as private
organisations, and advising on best practices with regard to prevention and
detection of corruption.

Swaziland’s Anti-Corruption Commission has demonstrated some degree of
effectiveness in its operations. It is mandated by law to receive and investigate
allegations of public sector corruption. Together with the Money Laundering
(Prevention) Act of 2001, the Prevention of Corruption Act also criminalises
several corruption-related activities, such as bribery, kickbacks and use of state
confidential information for personal gain. The Anti-Corruption Commission
has conducted high-level investigations of top public officials alongside other
civil servants. However, other high-profile cases investigated previously are still
before the court. There is a lack of capacity, and resources are inadequate. There
has also been a wrangle about the legality of the constitution of the Commission.
The result is that the present Commission, constituted in March 2008, has had to
start implementing the mandate afresh, and its National Strategy has not been
implemented. The core objectives are to prevent and combat corruption and
achieve zero tolerance. This could be achieved by and through implementation
of the provisions of the Prevention of Corruption Act of 2006 as well as by
interacting with other partners.

Tanzania has a comprehensive body of laws, regulations and oversight
agencies intended to prevent, investigate and sanction corrupt practices.
Legislation is adequate to deal with corrupt activities at all levels. However,
there is often failure to enforce these rules, or the wilful circumvention of
them. Since assuming office in November 2015, President John Magufuli
has been rebuilding lost trust with Western donors by firing public officials
deemed incompetent and corrupt. He has been cracking down on corruption
and wasteful spending, including by cancelling Tanzania’s Independence Day
celebration and instead using the nation’s funds to battle the cholera outbreak
and calling on citizens to clean up the country. He participated in these
efforts personally by cleaning up rubbish outside of the state house. Magufuli
has also banned unnecessary foreign travel for government officials and
reduced the Cabinet from 30 ministers to 19.

Cameroon’s government seems to have committed more resources to curbing
corruption in the past few years. Positive developments include a string
of convictions of high-ranking officials and member of the government on
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corruption and embezzlement charges starting from 2006. However, major
challenges in the implementation of many measures persist. Among others,
a law on the declaration of assets is not yet in force. Provisions in the public
procurement code are not well observed in practice. In addition, there is a
need for a public information law, which would provide the public and civil
society with an effective instrument to hold the government accountable and
check on public expenditure. A sustained relationship between the National
Anti-Corruption Commission and civil society has contributed to improved
participatory governance and a more effective war against corruption. There
has been constructive engagement between the various key champions
against corruption in both public and private sector institutions, including
the Commission, in building and encouraging a ‘watchdog mentality’ within
civil society. This has ensured effective presence of the Commission in remote
areas, where contractors and local government officials perpetrate the most
corrupt activities related to infrastructure.

Nigeria’s legal and administrative framework for combating corruption is
generally in place. However, as with legislation and regulations in general in
the country, implementation and enforcement are weak. Although Nigeria
has several anti-corruption agencies, their ability to tackle corruption and
bring corrupt individuals to justice has remained a challenge. Fighting
endemic corruption in Nigeria is definitely not an easy task, and it requires
full support from all levels of society. Nevertheless, the new government
has also generated several positive developments in addressing corruption
and promoting good governance. President Buhari did not have to verbally
declare there would be no sacred cows in his anti-corruption fight: he is
showing Nigerians this by ordering or allowing the arrests of prominent
citizens in society, thus proving to the people that he is not afraid to take on
the ‘big guns’ This may be winning the trust of Nigerians.

The nature of corruption in Uganda is a subject of some debate. Despite fairly
elaborate formal control mechanisms, corruption continues to be a major
problem. Anti-corruption agencies are understaffed and underfinanced,
which greatly curbs their practical capacity to enforce legislative measures
to combat corruption. Although Uganda has certain initiatives in place,
including the Anti-Corruption Bill of 2009 and the Anti-Corruption Court,
the resources to enforce them are generally lacking. The Anti-Corruption
Act 2009 has the potential to affect positive developments in Uganda’s fight
against corruption. The nature of the results of this act will depend on the
effectiveness of its implementation.

Kenya had been thought of as one of the more politically stable countries in
Eastern Africa until the ethnic disturbances in the wake of the December 2007
presidential elections. On 27 August 2010, Kenya took a large step forward
in the fight against corruption and ratified a new Constitution that has been



236 Key Principles of Public Sector Reforms

praised by the international community. This is founded on principles of
‘good governance, integrity, transparency and accountability. It will cement
the separation of powers, discourage ethnic tensions, weaken the powers of
the president and thus create an environment less susceptible to corruption.
Further, it calls for the creation of a new anti-corruption body, called the Ethics
and Anti-Corruption Commission. This was founded in 2011, consistent
with the timeframe in the Constitution. Another important addition is the
enshrining of the Public Officer Ethics Act into the Constitution. Public
officials are now mandated to have ‘high standards of professional ethics’
and must declare their wealth. Kenya is the first African country to make
government data accessible to ordinary citizens via the internet. The effects of
these reforms are yet to be fully felt or reflected in surveys.

Fourteen years after the end of its civil war, Sierra Leone continues to
struggle with systemic corruption that undermines efforts toward sustainable
development. These challenges are reflected in citizens’ perceptions expressed
in the latest Afro-barometer survey. A large majority of Sierra Leoneans
say the level of corruption in the country is a major problem. The Anti-
Corruption Commission has adopted several steps aimed at preventing,
suppressing and ultimately eradicating corruption in the country. There is
undoubtedly massive interest in Sierra Leone’s attempts here, as corruption
continues to undermine national development efforts. Since prosecutions of
alleged corrupt offences cannot necessarily stop corruption, the Commission
initiated and is implementing a ‘systems and processes review project’ aimed
at preventing corruption.

8.1.8 Conclusion and policy recommendations

UNCAC is a key driver in developing anti-corruption strategies in African
Commonwealth countries. The discussion about anti-corruption strategies
and activities in the 18 African Commonwealth countries, and the varying
impact ACAs have, points to similar issues, that can be summarised as
follows and are not unlike those in countries elsewhere:

Improve the quality of governance: The success or failure of an anti-
corruption strategy is very much contingent on the quality of governance in a
given country.

Make available sufficient resources: In almost all the countries reviewed
here, anti-corruption agencies are at the centre stage of the development and
implementation of anti-corruption actions. A common challenge noted is
that ACAs are not receiving sufficient resources.

Demonstrate political will: The role of ACAs in the implementation of anti-
corruption strategies often rests with numerous agencies within and outside
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the state and relies on long-term government support and commitment.
Without this high-level support, the ACAs will not be able to develop
and implement strategy. Therefore, political will to fight corruption is a
precondition for the successful operation of ACAs. This entails that the ACAs
be equipped with sufficient resources, capacity, independence and power to
prevent and combat corruption.

Focus on implementation: The ultimate value of anti-corruption legislation
and policy development is in its implementation. A good range of anti-
corruption legislation exists, but it is not implemented uniformly.

Focus attention on preventive measures: These seem to take a backseat to
punitive measures. The relative low level of anti-corruption educational
and outreach activity by ACAs is unfortunate. Cooperation between ACAs
and non-governmental and civil society organisations in educational work
is generally fruitful. In addition to raising awareness about the extent of
corruption, national surveys can be used more systematically to inform the
development and monitoring of anti-corruption strategies.

Ensure media and economic freedoms: Freedom of the media and economic
freedoms are minimum requirements in building a strong anti-corruption
culture. This requires the passing of access to information legislation, which
only half of the countries have.

Establish monitoring and evaluation mechanism: Constant monitoring,
evaluation and measurement of anti-corruption initiatives is generally
lacking among ACAs, and is mostly performed by non-state actors. A key
challenge is to identify measurable indicators, with established baselines and
tracking mechanisms to determine whether progress is being made, and to
adjust policies and strategies accordingly. Only a few countries have set up
adequate implementation, monitoring and evaluation mechanisms.

Finally, corruption is an international threat. The global fight against
corruption has been approached in the wrong way for too long. The
philosophical orientation underpinning the fight is that developing Global
South economies are more corrupt than the advanced Western economies.
Such thinking does not appreciate the concept of partners in crime or that
it ‘takes two to tango’; for every one corrupt person in a developing country
there is an equal and opposite partner in developed countries.

Similarly, for every one corrupt public officer there is a minimum of three
to five private sector conspirators, such as lawyers, bankers, accountants
and business executives who facilitate the concealment of the stolen assets.
In a globalised financial system, funds embezzled in one continent can
cross borders in the blink of an eye. Indeed, the principal beneficiaries of
corruption in Africa are also found outside the continent. An international
response is therefore required to meet this threat.
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Note
1 Pierono L & d’Agostino G (2009) Corruption and Effects of Economic Freedom.
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