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In the years since their independence most of the African countries
have felt the need to re-examine theiﬁ systems of goverhment and admin-—
isfration; to discover which features end institutions are still Televant
to the yeeds of the present déy, and which need to be abblishéd or extensively
adapted becauuse in their present form they are less than ideally suited

to doing the work of national development. The object of this paper is

- to ask why we need a system of personnel administration for locally

employed staff, how badly we want i+, and what ohjectives we kope to
achieve thereby. I do not think you can znswer these questions, however,
without looking into the nuture of local government itself, as we have it
here in Africa in 1967. The one feature coﬁmon to African countries in
general ig that shey are in a period of rapid social change: ‘the old
philosophies, invherited from one's ancestors or imported from outside,
are all subject to question, and nothing can be accepted without testing.
Sp‘the argument frcm tradition is no longer sufficient by itself.

The fact that a system works well in the industrialized countries, oxr
that it did what was wanted in the colonial period in Africa, is no
guarantee that it will do what we want it to do here.and now. The
countries represented heré‘have all opted for local government, in one
fofm or another, as part of their form of government. The ceniral
authority bas voluntarily divided its power to govern, and allocated a
share to local uriis scattered over the country. What part are the local
units, and the siaff who serve themy intended to play in the national move-
ment? I would suggest to you that there are three great African object-~
ives,'to sach of which the personnel of the local authorities have their
bontribution to make 7

A growing und self-sustained national economy;

A rising meterial standard of living§ and

i soeciazl system which corresponds with these

aims and yet embodies african values,

These are dynamlc objectives, iull of the atmosphere of change, and they
seem a long way removed from day-to-day preoccupations like repairing the
roads, kegplng the ambulance runnlng,-stralghtenlné up the accounts and

bringing in the local rate. But if local government fails to play a
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dynamic role, 1t will risk being lefi without any separate role of its own,

' losing the degree of autonomy it possesses and becoming a subordinate level
of the central administration. Ve all believe that it hes a better and y
more effective future fhan that in Africa.

: The local governme:.® employee; then, whatever the level of his
appointment; is in the business of development ~ economic, social and even

" in a sens¢ political development. Moving dowm from ihe great national

' objectives I have already mentioned, we can say that he and his local
authority can work for development, broadly in three ways -~

(1) By providing and maintainin, the infrastructure needed for
major national developmentss the roads wkich will stand up

. 40 heavy traffic, the water supplies, drainage and health
services without which the labour force could not remain fit
-and efficienf"

(2) By organizing and providing minor development works and social
services at the local level, enlisting the people 5 oWn
enthusiasm and helping them to create for themselves the beiter—
ment of their owm 1life and producfivity;

(3) By offéring a practical political training to very large numbers

" of people, not only to those who become councillors but to every
elector who takes un intelligent interest in the democratic
running of his own local affairs. '

There have always been peculiarities in the situation of local

- government staff, compared to that of the central government officials.
The units to which they belong are 80 much smaller, and very often have a
short history compared to the ceniral civil service. As & réSuit there
tends to be mo.e uncertainty over the rules which should apoly, whe ther
in major questions soch'as the status and relationships of senior officers,
or even in detalls like leave entitlements and allowances of various kinds.
Then again there ig the nearness of the employer, and the frequency and
ease of contact with him; an average local authority is far too small an
organization for any of its employees to escape interference by retreating

| behlnd their oiflClal 1mage. 4% tke same time, the work the authority
does and the services it supplies are ot considerable interest to a large

part of the population, who are able to express themselves forcibly .
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and repeatedly if they feel there is something to complain about. It is
‘all rather like a ropular local shopy selling things which people need

for their daily life; let an assistant put one foot wrong, and it is sure
to turn out that his customer is on friendly terms with the management,
and feels entitled to go anc make alcomplaint. I have g%till not mention-
ad the councillors, that rather large and unorganized "board of directors",
who are not always sure whether they sre playing the purt of directors or
custoners, They can do muchy if they will, to protect the staff from
unjustified criticism, but may also be found on occasion leadiﬁg the
attack against them. -

Whatever the strains and tensions involved,; at least this traditional
situation of the local oificial has been a stable and broadly understood
one up to the present. But now we have to consider the new factors work—
ing upen him, the tasks related to development and social changé. Wherever
the local authority is involved with the national development plan, if only
-in providing certain types of "infradtructure", a new and heavy burden
falls upon the senior oiticers, particulsrly the Secretary or Lxecutive
Officer. They will normally be involved in consultation procsdures when
proposals for the Plan are put up from the local levely and when the Plan
comes outy, it is vital that they should be thinking of the implications
which it contains, directly or irdirectly, for the work of their own
councils. A new industry or settlement scheme is coming to the areas
Wwhere are the workere coming from, and how will they be housed and trans—
ported? that additional sclhiools will be needed for their children?

Will the rcads stand up to the exira use, and should they be up—~graded so
that more can be spend on them? Should there be an extended water supply
or additionzl dispensary services? In a modern local government system,
any of these requirements mey mean a request for extra government grants,
which can often not be obtained without a year's dela&‘or more. The
critical peint is nearly always the point at which someone-— the professional
local officer or his counterfart in central government — begins thinking
about these long-term implications, the oﬁerlooking 6f which céﬁ.put the
brakes on a scheme and may drag it to a standstill.

¥hen we turn to the minor development operation or!éooial service
which can be organized at the level of the local authority itself, once

again the senior officer is deeply involved, and much of the coherence of
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a.scheme will depend upon his "development-mindedness" and drive. But
this type of operation also requires the personal commitment of semi-
profession.l officers, foremen and supervigors, and a great range of ~
Junior staff whose problems have been too little studied and whose import-
anece is perhaps under-estimated: the agricultural and veterinary assist— ¢
ants, cooperative and community development workers, and village executive
or.icers or hesdmen. To guote Robert Chambers, formerly of the East
African Staff College 1/3 "I1f anyone persuades people .to change and
develop, they doj; if anyone sup;lies advice and services,; it is usually
theys if anyone applies coercion for failure to cooperate, it is they who
are at the sharp end, torn between duzl loyalties - to the people they
- serve and the Government ( we may add: or the local authority) that pays
them'", The terms of service drawn up for these junior officials, the
provision made for their families, the decision whether they should live
close to their work, or be given transport of their own and expected to
trével about ~ all these can have a profound effect on whether they
function as active members of a development team, or drift along performing
& limited task and just doing their best to keep out of itrouble. I have
taken the political training of councillors and electors as the third way
in which a local authority and its staff can contribute to development.
This might also be regarded as one of the traditional tasks of local
govérnment, yet 1t has acquired a special significance. and delicacy in the
years since African countries have attained independence. Properly used,
the local government system can offer a way of escape from tribalism and
| the limited scope of traditional institutions, and provide for many people
their first working contact with the developing society of the future.
But this result is heavily dependent upon the part Played by senlor officers
'of the local authority, more especially the chief executive. His task is
twofold: first, to operate the system in such a way that the councillor
has the greatest possible share in decision-making, and so maintains his
feeling of concern in the local authority's works and secondly, to work

for the integration of local interests with the national interest, ironing

1/ In an unpublished paper dated 20th August, 1966.
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out ana moderating the diffarenées which are acnstanily cropuing up. The
chief executive of a lccal authoriiy is now o political figure, whether he
likes it or not, ani as Domald Stops hag puv L 1/3 "o achieve gupporsi,
cepable politicians dram..tizs goals and asplraiions, ke steps to fulrlil
them, and the national and individual alventages of doing so'. This means
that the executive officer must himsel? have 2 sound understanding of the
government's own ideology, of whers the naticn wents to go in the social
and economic sense, 2nd how it proposces fo get thewrs. 4t the zame time
he has to be constantly aware of the limitations of dzcentralized power
within which his authority has 1o wori: contr2l governmout must always
retain the ultimate decision over malior icsues of policy,; and must also
be able to wield sufficient controls io snsurce that local government is
viable, efficiert anu free from corruption.

All this demards = very much broader type of mind than was needed for

the secretarv-ireasurer’s duities in earlier days; he conservative type
of official can, of course, surviwve with his linitsd approach and keap hic

o

real neels of a chenging

©

office going, bul he will not be recponding 1o th
and develeoping country. 1% isg not only the chief exccutive who is
required to play a constructive role end provide leadershipn in the tasks
for which local gnvrerrment ic best gultad, Lvery member of the staff has
the same responsibiliiy in scme degrse to be an 'animator™, to promoic
development and maliz an cffective call for woluniury 28fort from the
ordinary citizen. Jow can personnel administration be sheped to produce
this new type of official? In 1y submisgion, you cannot begin to plan
until you have somz body capsble of feorming a zingle policy and of looking
ahead on at least a naiionzl scale - whether that hody should be a central
government department, an autonomcuz cemmission or an association bringing
together the employing local authorivies or the neracurel ihkzmselvez. The
changes required must be consciously adoptsd; snd glmest certainly they
must be adopted for the country =8 a whole. They involve mannower plone-
ning - so far a very inexact science, but it is betier to have some

estimate of your necds ir gualified staff, Lowevsr tentative; than no

1/ Public Administration and Demncracy, ed. Martin {Isw Torks Syracuse
University Press, 1965)
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eptimate at all. They involve training requirements, vhich are aiways

a matter for long-term planning, and more particularly so when change is
in the air — a decision to provide courses for the first time to a new
category of staff may mean extensions to the buildings of existing train—
ing centres, or even the creation of a new centre, quite apart from the P
need to recruit additional teaching siaff.

Then we come to the wgll—known general objectives of any personnel
system. I have been emphésizing the new approach which T think is now
‘necessary, but not with any intention to suggest that the traditional
objectives have become obsolete. The system must st3ill offer the proe-
pect of a full career, with reasonable opportunities of promotion, because
this is what the best qualiTied men want, and because you are compsting
directly with the attractions of a central sovernment Career-servicea
The local povernment ofricial must be made to feel no less secure than a
government employee in the same poslticns that ig, he must not be laft
in constant fear of loging his post because the council has decided to
economige pext year, or hecautce Councillor X's young brother has just come
home and ié in need of a job himself. For as many of the staff as poss-
ible, there shoild be a scheme of retirement benefits, and with it the
expectation that they will serve long enough to enjoy them. Salaries and
terms of ®rvice have to be made comparable to those prevailing in central
government, because in a developing country_central government is the
great competing employer; sometimes a local industry or commercial
employment will walso enter into competition, but this is a variation which
can only be ireated on the merits of the particular cuse. Finally, care-—
ful thought has. to be given to setting up negotiating machinery and com-
mittees for consultation between employers and employees, not only within
the local authorities themselves, but including the central controlling or
coordinating body ~ in any unified or inteegrated system, the latter will
be considerably more important than the local units, since terms of ser-
vice have to be settled on a national scale. The danger of a triangular
argunent between employees, the employing local authority and the central
body, which cen cause igmense frustration and waste of time, must be
anticipated, and clear chamnels of negotiation laid down,' Now 1 do not

want to lict in any more detail the matiers to be covered by persomnel
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gystems 1n genersl, bicause this ig a subject which #3111l cencern other

lecturers, and yca will Dbe going deeply ints i+ in grovp discussions.

What I should like to do i= to offer you soms thoughts cn how we miszsht

produce the type of locai cofficial rooded to om locel governmont =n
active influence for devalonmant,
One attitude we must get avey Trom is the asswiption that the =steff
of a local authority consistz of the sernicr oificors, who count, and o
great mass of subordinaote employees who do not, T2 paniors have mole
pay and greater prastige, znd rightly so, but the junior supcrvisors and
extension staff, to wanom T have raferred, are in fer greater contact with

the public, arnd hecause of their numbers they exeriige an immense in-

fluence for better or for worse. If they fael nesle~ta2d and uvrinterssto)
in the council's Tapinses; that is the image Shat will get ov=r to the

ublicy if on the other karnd hey cen see the neirt of whas they are
3 . Y

doingz, if they tcle a pride in it hecanse Lt ip contribuiire to csTolon
=3 ] & K

ment, then some of this iaterast and enthusiazm will bz communicaied to

2
the people In gencral. In considnring how this

development can © 3 trought most =€tFfestively invo the local movernnens
system, I am therefore going to stard with the starf belew the top level.

The first peint te te made concoerns the disivitadiocn of responsilil..

ity within the local authoriiy’s adminigirztive gystom. Legal goveramsn
depends for its existencs on the idsa of decentralinction, and it is &

contradiction in termz if, within cach authowrity, +thore crisis

hierarchy in which all ¢:ooisicns hevae +to bo aadc by iho chie
personally. The Jjunior sieff mustbe given respensilility ard the chanac

to use their initiative, as much of i% as they curn tals. Ard this of

course is the limitaticn, bacause the cus

tion and training, are not yet sll that could be denired, ond thoie avs
dangers that mistakes will be made and rezourcss vas ac. Pui becauna
these dangers arc obvious, it does not Ffollew that thsy ars the onlyy onnae

I want to suggest to you tkat it i3 nec o the

Personnel body that we chould decentrali sgree possible

in time, tke shortcomings will be made up by the riszing standard of

general education in the country, ard Tty boiti:r roow

procedures in the local governrent cystem iteels,
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One desirable effect of decentralizing authority is to give junior
officials the sense that their own jobs matter to the gommunity. Another
factor which works in the same direction is the increasing specialization
of posts. As time goes on we should be moving away from the idea that
common~sense and a few rules-of-thumb are sufficient, and towards the '
creation of training courses wiich will furn an increasing number of posts
into better paid professional or semi-professional ones. Wherever the
local government service has been unified or integrated, it seems to me
essential that the central authority responsible for its recruitment and
control should be associated to some extent with training. I do not mean
that it should attempt to direct the organization of courses in detail,
but once it is accepted tlat positive intervention is needed from the
central body to plan the future of the personnel system, it follows that
the central body must be able to influence training policy as well. Just
as important is the contact with local realities which it will itself
acquire from being confronted with training neede and problems — it is all
too easy, in a central office in the capital, to be submerged in the paper
work of a staff system and to be aware of the human beings themselves only
ag a mass of stgtistics.

Coming now to the senior staff, the first and essential step is to
rescue them from the sease of insecurity in their posts, which arises from
giving the power of life and death over them to a capricious council or
individual councilior, Ve are probably all smreed on this. But when that
battle has been won, should we not beware of setting up a too perfect
bureaucracy in place of the former sysien? #lax Weber's ideal character—
istice of integrity and security are good in themselves, but they need to
be diluted with other elements in any institution which hopes to work for
development and social change. The incentive to achievement depends
rather on bringing some degree of insecurity into an official's outlook,
if not with regard to his present post, at least to his future career.

This means an increased emphasis on promotion by merit rather than senior—
ity, and a determination to prevent an inefficient oificer from drifting
beacef' 11y upwards all his life from one automatic promotion to another,
With all the necessary safeguards to prevent inju.tice and ensure humane

treatment, we must still so arrange matters that merit is actively rewarded
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