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1. INTRODUCTION

Political, social and economic developments
in a number of African countries have been
declining at an alarming rate. Many have
registered negative economic growth rates
during the 80's and 90's. There has not been
much serious effort at development planning,
socio-economic development and nation- .
building.

Public sector institutions in Africa have been
afflicted by problems of corruption, nepo
tism, inefficiencies, bloatedness, over cen
tralization, poor coordination, poor man
agement and institutional capacity, low
salaries, unclear and non-existent salary poli
cies, and political interference - to mention a
few. These weaknesses have severely stifled
the process of socio economic development.
However, there are signs ofa tum around in
countries like Uganda, Ghana, Malawi and
Mozambique where economic and adminis
trative reforms are beginning to show results.
Economists predict an average economic
growth rate of 5% in a number of these
countries.

To ensure that positive developments such as
democratisation, economic and administra
tive reforms that are beginning to emerge in
a number of African countries are sustain
able, good governance should be central in
all efforts aimed at bringing about a better
quality oflife. Governance in this context
refers to a collective, democratic manage
ment of society in an accountable and trans
parent way. The delivery of goods and serv
ices includes participation of stakeholders
such as civil society and business in decision
making. In this way service delivery and de
velopment are carried out in a manner which
is equitable, responsive and cost effective.
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Thus good governance excludes a neutral
facilitating state and requires a strong, inter
ventionist and developmental state.

The essence of this paper is to identify those
roles and functions the public service should
play to strengthen good governance. In
cluded in the role of the public service is an
appropriate culture which espouses values of
democracy, excellence, ethics, accountability,
responsiveness and is sensitive to the needs
of society.

1.1Objective ofthe Paper
• To recognize the past experience, per

formance and failure of the African pub
lic service and to view these as chal
lenges rather than matters to lament
about;

• To explore and define the role which the
public service has to play in strengthen
ing good governance;

• To define a public service (its nature,
purpose and function) appropriate to the
role of a development state;

• To highlight the critical imperative for
the public service to move away from a
routinized culture and be development
focussed;

• To identify key elements necessary for
capacity building in the African public
service;

• To highlight those aspects which would
strengthen and develop the capacity of
the public service; and



• To identify those elements necessary for
professionalism and ethics in the African
public service.

Since the author is a practitioner in the South
African public service, and given the dra-

matic changes that have taken place in this
country since the advent of a democratic .or
der, reference will from time to time be made
to South African initiatives and experiences.

2. THE NATURE OF STATE REQUIRED IN AFRICA

2.1The~tate shaping the
Ori~ntation of the Public Service

A state with sound and effective institutions
should play an important role in influencing
and shaping the character and conduct of the
public service. However, reality often indi
cates the contrary. A state which acts as a
neutral arbiter of diverse interests would
probably have a public service which plays a
neutral role. Such a public service would
have no policy preferences, but simply carry
out political directives.

However, it has been argued that this is true
only in theory, for policy alternatives are
usually crafted by civil servants, and in the
process they consciously or unconsciously
build their preferences. 1

Marxists would argue that the state is an in
strument of bourgeoisie interests as it is de
veloped to further the aims of monopoly
capital. In this regard the public service acts
in support of bourgeois dominance, and
capital interests. This view has been chal
lenged in the context of'the developing
world, where the main source of employment
is the civil service with staff largely from
poorer classes."

A different view regards the state as an arena
of class struggle. The public service in such a
state would probably be sensitive to the
needs of the poor. This may be especially
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true at lower levels where victims rather than
beneficiaries of capitalism are to be found.

Can it be said that indeed the public service
tends to 'be shaped by the nature and role of
the state? Carino's observation is that the
characteristics of the public service such as
expertise, performance, secrecy and monop
oly ofinformation are indicative ofthe civil
service acting in its own self interest, and
whatever the role of the state these factors
would prevail.

In other words, it really does not matter if
the role of the state is that of a neutral arbi-.
ter; whether it is dominated by the bourgeoi
sie; and whether it is a site of class struggle,
the public service will always act in its own
interest. For the public service to be respon
sive to the developmental needs of the peo
ple it must be moved by social forces and the
state towards that direction.'

2.2 Synergy between the State
and Capital

In a discussion document (November 1996),
the AfricanNational Congress (ANe), the rul
ing party in South Africa, addresses the issue of
the nature and role ofa democratic and devel
opmental state."In achieving its developmental
and transformative responsibility the state must
ensure improvements in the productive invest
ment in the economy. Synergy between the



state and capital is seen as important, and the
state must encourage capital's profit maximisa
tion. Co-operation between the state and pri
vate capital is seen as crucial in job creation and
social services provision.

The relationship and collaboration between
the state, private capital and labour in bring
ing about development and transformation of
society is seen as essential. Thus it is impor
tant that trade unions participate in policy
formulation and implementation in effecting
development.

Included in the functions the state should
perform are infrastructure development, pro
vision of investment, infusion of modern
technology and managerial skills and human
resource development. In using the budget to
improve material conditions of society, there
should be a balance between consumption
and investment.

2.3The state and civil society
Although a number of African states have
moved from one-party authoritarian regimes
to a multi-party system of governance, there
continues to be reluctance in recognizing
civil society, especially trade unions, as can
be seen in the repression and suppression of
these organizations by state machinery ..

Democracy and development cannot take
place in a top-down decision-making model.
Participation of civil society will enhance the
pursuit of development goals and respon
siveness to the needs and interest of the
masses. Engaging civil society not only en
sures a common understanding in priorities
and constraints around issues of develop
ment, but also enables the state to assist non
governmental organizations (NGOs), com
munity-based organizations (CBOs) and
trade unions in developing capacity at grass
roots level. The latter enhances an effective
state - civil society partnership.
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In South Africa where trade unions are
strong and united, there have been few wild
cat strikes, and the interaction between gov
ernment and unions is mainly cordial. The
trade union movement has also assisted in
promoting transformation and democratisa
tion. The general social and political stability
has in fact been due to the involvement of
the labour movement. It is likely that the re
cent tax and food price strikes in Zimbabwe
could have been averted had the trade union
movement there been well informed and de
veloped,united and allowed to operate
friendly.

Although the business community in South
Africa have often accused the trade unions of
discouraging economic investment and
weakening business confidence, there can be
no gainsaying that the absence of a strong
trade union would be disastrous.

2.4Tackling Growth and
Development

Perhaps a critical challenge that faces the Af
rican state is to simultaneously playa leading
role in growing the economy and developing
society, and maintain a healthy balance be
tween the two. On the one hand the conti
nent needs to survive in a competitive econ
omy, and on the other it needs to reach the
poorest of the poor through provision of ba
sic services.

Economic growth should go hand-in-hand
with human development. Growth should be
pursued not as an end in itselfbut as a means
to reducing poverty. Some countries have
performed reasonably well in addressing hu
man development needs, but failed in realiz
ing growth; others have been successful in
achieving growth, but their record of poverty
alleviation is a dismal one.



For example, in Zimbabwe the literacy and
education rates are very high, yet the country is
gripped by serious economic woes, probably
due to incoherent macro-economic policies.
Sustained progress has been recorded over the

past three decades in east Asia where growth
and poverty were tackled at the same time.
Friedman puts it aptly when he says! oi..·if
growth is a means to fight poverty, tackling
poverty is also an essential route to growth"

3. THE NATURE AND ROLE OF THE PUBLIC SERVICE

One view sees the public service within an
administrative - political framework, and in
that context the civil service is associated
with the responsibility for implementing gov
ernments' policies. A somewhat contrary
view is that public servants, especially senior
officials are involved in both policy formula
tion and implementation. Another school of
thought emphasizes administration and man
agement, with senior officials performing a
management and leadership role.

3.1The Public Service in a Policy
Context

In the policy paradigm, the public service
performs the roles of (i) policy developer and
advisor; (ii) policy advocate; (iii) policy
maker; (iv) policy implementor; (v) adjudi
cator; and (vi) linch-pin."

Policy Developer and Advisor
The public service provides advice on policy
matters to politicians. In this regard it may
sometimes influence political direction.

Policy Advocate
Very often the public service identifies in
adequacies in policies, and with their skills
would advocate policy options to be consid
ered by politicians to fill these gaps.
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Policy Maker
The fact that public servants evaluate exist
ing policies, present policy options to gov
ernment, draft legislation, and in so doing
bring their perspectives and orientation to
influence the process, they, in one way or
another in fact become key players in the
policy making process.

Policy lmplementors
Once policies have been adopted by politi
cians, the responsibility for successful. im
plementation rests with the civil service.

Adjudicator
In a number of instances such as civil matters
involving the state, disciplinary actions and
grievance processes, public servants perform
pseudo-judicial functions.

Linch-pin
Public servants often find themselves at the
intersection of a diversity of interest groups
and stakeholders. These may include suppli
ers, consumers, interest groups, unions,
business and NGOs.

The budget is one example where various
stakeholders normally holdditfering views
and senior public' servants are called upon to
facilitate a common understanding among
these groups.



3.2The Public Service in a
Management Context

When we think of the public service in a de
velopmental sense, or in its role as a devel
opment agent/facilitator/advocate/ imple
mentor/linch-pin, do we place emphasis on
public administration or public management
or both? What does public administration do
and what does public management entail?

Management seems to relate to effectiveness,
efficiency, performance and producing re
sults, whereas public administration refers to
control and monitoring the implementation
of rules and procedures.

A useful distinction is given by Plumptre:
Whereas public administration focusses on
constitutional traditions and conventions,
management is concerned with institutional
and.individual productivity; public admini
stration stresses more structure of govern
ment, the legitimacy of government institu
tions, in policy questions, and management is
interested in the performance and productiv
ity of individual organizations; where public
administration was concerned about ac
countability, management would rather
worry about effective delegation; whereas
public administration emphasises the control
of employees and their protection from po
litical interference, management would be
concerned with motivating them.

The role of the public service in socio
economic development sharply underscores
the concept of management as it essentially
relates to organizational performance.

There has been a tendency, especially in the
Whitehal tradition to see management in
terms of routine implementation of proce
dures and to overemphasize policy analysis
as an important skill for managers.

However, public service managers are in
volved in human resource management and
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leadership, in addition to policy advice and
policy management.

Management in government is a lot more
difficult and complex than in the private
sector because of :

"... less clarity of direction, less control over
resources, more relationships to maintain,
fewer indicators of success, less privacy,
more influences to take into account in deci
sion-making, less flexibility to motivate and
reward subordinates" (plumptre 1991, p49).
Put differently, public service managers are
continually subjected to chronic ambiguity.

Questions are often asked about what is
good management? Is it performance and
success in producing results? If so which re
sults, serving whose interests? In business
although we often talk of the bottom line, the
reality out there is not that simple. If defining
success in business is difficult, then defining
success in the public service is much more
complex.

What do we really mean by success in the pub
lic service? Is it a question of delivery on key
focus areas or key performance areas (KPA)?
Are these KPAs linked to development?

In South Africa, six pillars of growth and
development have been identified Perform
ance of government departments and senior
managers is measured against these KPAs.
These are economic growth, physical serv
ices delivery (infrastructure), social services
(basic needs), human resource development,
safety and security and optimal governance.
One way of ensuring compliance is to only
approve departmental budgets which demon
strate resource allocation to these strategic
pillars. Furthermore, heads of department
(equivalent of permanent secretary) are ap
pointed on a five-year contract whose re
newal depends on performance in these ar
eas. Preparations are under way to extend
this method of appointment to the three



lower levels. Once more, central to the na
ture and function of the public service in a
developing environment is development

Transforming service delivery constitutes the
cornerstone of the current paradigm shift
from traditional public administration to
good governance. Holding senior managers
accountable for outputs in their departments
has occupied centresta~e in the assessment
and evaluation of their performance. Thus
contract appointments are likely to incentiv
ice and energise activies ofsenior officials. In
New Zealand most chief executives have
welcomed KPAs since this gives them a
clearer picture of what is expected of them.
Although there is no empirical evidence of
the effectiveness of contract appointments
for heads of department in South Africa,
performance in many departments seems to
be better than average and the incumbents
are conscious of the implications of poor re
sults.

At the same time there is considerable anxi
ety among heads of department over their
future. Since the present government is
about to enter its fifth year, some are already
testing the job market in the private sector. It
is likely that there would be a high turnover
at the end of the fifth year, even ifmost con
tracts get renewed. This sense of insecurity
may affect morale and productivity. Another
consideration is whether or not this system
of contract employment is affordable in Af
rica, given the scarcity of human resoJIJces
Is it not advisable for a different package of
incentives and rewards to be introduced
rather than what appears to be a radical ap
proach, which has not even been imple
mented in a number of developed countries
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3.3The Public Service and
Governance

The traditional Weberian model of public
administration is rule-bound, rigid, inward
looking and follows a top-down decision
making process. Such a model is inappropri
ate in a state whose orientation is develop
ment and good governance. The organiza
tional structures and systems have to be
designed in such a way that : hierarchies are
flatter; public services are delivered as near
as possible to beneficiaries; there is mean
ingful participation by communities; there is
transparency; and there is reasonable inter
action between stakeholders and civil ser
vants.

In South Africa there are three tiers ofgov
ernment : The national level is largely in
volved in policy-making; the middle tier, viz
provincial government concentrates on deliv
ery of social services and the third tier fo
cusses on municipal service delivery and de
velopment of infrastructure for social and
basic services. Accordingly, the public serv
ice has been decentralized. Public servants
interact with communities within the context
of a dynamic, transforming, turbulent and
often conflictual societal environment. Those
civil servants lacking in democratic ethos,
conflict management and facilitation skills
have found it difficult to cope. Training units
in the public service are currently designing
and offering appropriate programmes.

Junior and senior managers serve in the pro
vincial and central bargaining councils where
they interact with representatives of trade
unions. Also, from time to time when conflict
arises managers find themselves negotiating
with unions. Again special skills and knowl
edge are essential.

Other areas where public servants interact
with civil society include budget preparation;
initiatives around growth and development;



conditions of service; and any changes where
consultation and interaction is deemed neces
sary. Public servants often find themselves
having to respond to enquiries about infor
mation' especially now that the South Afri
can Constitution makes provision for access
(to information held by Government)

Interacting with civil society not only helps
to contain conflict, but adds value to the

process of decision-making in respect of
service delivery and development. Public
services in Afiica will increasingly find them
selves compelled to open up. In order to sur
vive, capacity building within the context of
the principles of a learning organization is
simply an imperative.

4. BUILDING CAPACITY FOR DEVELOPMENT

A superficial reading of the 1997 World
Bank report on "The state in a changing
world" would suggest that the Bank has
made a drastic departure from its usual posi
tion of a minimalist state. However, rather
than advocate "bringing back of the state",
the report actually argues that the state
should be a facilitator and regulator rather
than a provider of goods and services. That
notwithstanding, the strength of the report
lies in its emphasis on the institutional ca
pacity ofthe state as being crucial to devel
opment."

The report focusses on the role of the state,
matches the state's role to its capability, sug
gests reinvigorating institutional capability,
and underscores removing obstacles to
change. In order for the state to be effective,
its capability must be increased.

One ofthe most crucial institutions in deter
mining the capacity ofthe state is the public
service. In Africa this entity not only plays an
administrative role, but has to be sharply fo
cussed on matters of development.

But what is meant by development capacity?
Grey - Johnson" offers the following exposition:
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• The ability to initiate and sustain the so
cio-economic process.

• Elements of development capacity are:

i) Skills, knowledge and attitudes nec
essary for capital and technological
development.

ii) Ability to transform the natural envi
ronment and resources in order to add
value to socio-economic development.

iii) Availability of social and physical in
frastructure for human and economic
development (and of course the abil
ity to maintain such infrastructure).

iv) Existence ofeffective institutions which
provide the abilityto promote and sus
tain socio-economic development and
which protect basic human rights

v) A healthy political, social, economic,
cultural, ethical environment that en
genders a sense of confidence and se
curity.

vi) Leadership that is committed to de
mocracy, justice, fairness, good gov
ernance, and politico-socio-economic
balance.



The World Bank identifies two essential ele
ments :10

i) The ability to identify and nurture public
- private - civil society partnerships in an
endeavour to maximise development op
portunities.

ii) The ability to recognize the things that
can be done best by the state and those
that should be left to the private sector
and civil society and provide the enabling
environment for the latter (private sector'
and civil society).

Dia identifies six factors as constituting ca
pacity building: 11

i) Macro economic policy management

ii) Professional education

iii) Public service reform to reduce costs and
rationalise the role of the state

iv) Increasing the role of the private sector
to take over some functions of the state

v) Popular participation in the choice of na-
tional goals and means

vi) National development culture

Three main activities ofcapacity buildingare12:

i) Skills development, general and job spe
cific.

ii) Procedural improvements - functional
changes or system reforms, e.g budget
reforms.

iii) Organizational strengthening: institu
tional development, i.e. reinforcing the
capacity.of-an organization to effectively
utilize available 'rescurces.

Following Dia, the real problem in capacity
building is not so much related to technical
capacity (a lack of skills, methods, systems
and technology), but rather a crisis of insti
tutional capacity (underutilization ofexisting
institutions)13

This institutional crisis results from a struc
tural and functional disconnect between in
formal, indigenous institutions found in a
particular region and.culture and formal in
stitutions mostly transplanted from outside."
Success in resolving the crisis depends on
institutional reconciliation,

Kiggundu argues that "Experience over the
last three decades has clearly shown that the
constraints to development have little to do
with overall availability of resources. Rather,
the most serious constraints relate to the or
ganization, management, and utilization of
available resources and the opportunities for
more balanced development" (pxvii)15

5. NORMS GOVERNING HUMAN RESOURCE
,MANAGEMENT IN THE PUBLIC SERVICE

The main vehicle of delivery in government
is the public service and the people who run
it. Thus the mobilization and hamesing of
this resource is very critical. Regrettably, the
public service in Africa, in many instances
has an ineffective cadre of civil servants
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mainly because of corruption, poor remu
neration, poor work ethic and lack of clear
and predictable standards.



5.1Training
Training plays an important role in the en
hancement of performance and the develop
ment of human resources at the work place.
The development imperatives make training
an essential sine quo non in the public serv
Ice.

The South African Public Service has pre
scribed the following learning principles":

i) Equal access and entitlement - all pub
lic servants are entitled to training for a
percentage ofthe work time

ii) Needs analysis - training programmes
should be based on individual and or
ganizational needs assessment

iii) A competency - based approach to
learning outcomes. In other words, an
approach which focusses on outputs
rather than inputs, with particular refer
ence to the competencies required at
different levels to build individual and
organizational capacity

iv) Integration between policy formula
tion, strategic planning and transfor
mation - training should not be seen as
an add-on

v) Adequate resourcing

vi) Flexibility and decentralization

vii) Career pathing - training programmes
should facilitate career progression

viii) Life-long learning

ix) Learning organization - continuous de
velopment and adaption through the
creative integration of learning with work
at all levels

x) Quality and cost-effectiveness - there
should be effective utilisation of re
sources
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xi) Equity and empowerment - training
should be linked to programmes ofem
ployment and occupational equity

xii) Consultation and participation 
training plans and programmes should be
products of consultation and participa
tion of relevant stakeholders

xiii) Information and communication -
information about training should be
communicated to all concerned

xiv) Effective design and delivery of
programmes

xv) Monitoring and evaluation

xvi) Elevating the status of training
and trainers - ensure that training, edu
cation and human resource development
playa more visible and strategic role in
the public service.

5.2Recruitment
Recruitment not only provides the public
service the means to meet its human resource
capacity requirements. A good recruitment
policy will ensure that the right quality and
quantity of personnel are appointed and thus
enhancing effective individual and organiza
tional performance.

Governments have always been concerned
about effective recruitment vis a vis a cen
tralized approach as opposed to a decentral
ised one. The route seems to be that of
striking a balance between the two, where
centralization ensures adherence to stan
dards, and decentralization provides a sense
of flexibility and ownership.

A centralized recruitment system has a num
ber of disadvantages such as delays in mak
ing appointments, rigidity, fiustration and a
failure to meet the operational needs of line
departments and the career needs of staff.17



A shortcoming in a decentralised system are
variations in recruitment standards and in

."",." ." 18
employmentterms and conditions. In many
African public services there are serious ca
pacity problems which would militate against
devolution. These include: 19

• a lack of relevant human resource experi
ence and expertise in departments;

• poor capacity in departments to under
take new functions;

• procedural inconsistency with variations
in organizational stands; and

• duplication of resources.

5.2.1 Some Principles to Observe
Very often the lack of a clear policy or
guidelines on recruitment processes provides
an opportunity for corruption. The following
principles should be useful in ensuring uni
formity :

• Equity and representativeness of all so
cial groups;

• Adverts to be simple, clear in terms of
tasks to be performed and conditions of
service;

• Thejob description to be simple and clear;

• Only highlight those skills necessary for
the job;

• Interviews and selection processes
should be factual rather than impression
istic, fair and objective to all candidates,
avoid personalquestions, record accu
rately and providegrievance.procedures
to unsuccessful. application. if needed;

• Have formal appraisal systems, and pub
licise promotion posts to all; and

• Monitor perfurmance upon entry and later.

12

5.3Remuneration
The public service finds itself at a disadvan
tage in competing with the private sector for
scarce human resource. This, ofcourse, is .
the case in countries where there is a devel
oped private sector. In manyAfrican coun
tries, however, the private sector IS underde
veloped and the public sector is virtually the
sole provider of employment for the more
educated members of the society.

The low remuneration-levels in African pub
lic services have probablycontributed greatly
to low morale.Jow productivity and corrup
tion. Problems havealso arisen around re
muneration politl~s' in terms of clarity and
non-existence. ·The bloatedness of the public
service as well as poor economies in African
states appear to be major impediments in im
proving remuneration levels.

The following are some guidelines which
would be helpful in improving remuneration
practices, albeit only in part :

• The remuneration should be equitable
and fair;

• Ensure that employees see it as fair;

• There must be equity in grading structure
and salary level;

• The remuneration system should enhance
the public services' ability to attract
competent staff;

• The system should be easy to administer
and be flexible;

• There must be a central control by the
Human Resource function;

• Enable salary and related costs to be es
timated on a predictable basis;

• Reduce emphasis on qualifications and
service in promotion and pay progres
sion, and increase emphasis on compe
tence and performance;

,



• Progression within salary ranges/scales
should be based on performance;

• Performance targets must be defined in
advance; and

• Acceptable targets should be set, the
performance system should be under
stood by all.

5.4Promotion
The traditional model of promotion or career
management presupposes merit, objective
and neutral assessment and centralised pro
cedures. It is also assumed that employees
have a life-long career in the public service.

However, in recent times there have been
changes where, e.g. the senior management
echelon are appointed on a 5-year contract
basis, renewable based on performance.
South Africa is an example of countries
moving in this direction. Other changes in
clude provision for high flyers who may ac
celerate their accession to higher levels be
cause oftheir exceptional performance. The
South African public service also opens
competition for senior positions to serving
employees as well as outsiders.

In South Africa lateral entry by appointees
from historically disadvantaged communities
has been effective in making the previously
white male dominated public service more
representative, especially in senior manage
ment positions. In other countries on the
continent the problem is not race but grossly
inadequate participation of women in senior
positions. Allowing women with good po
tential to enter the service through lateral
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appointments will certainly yield positive re
sults.

In addition, the entry ofblacks, women and
the disabled at senior level has injected new
ideas, new vision and new energy desperately
needed for transformation to move forward.
These new entrants have come from a variety
of backgrounds such as political exile, the
private sector, civil society structures and
political activism.

Regrettably, public servants who have been
serving for a number of years feel margi
nalised and unfairly treated. But, whenever
change has to be introduced, some of the old
establishment tend to resist. Adding new
blood helps to neutralise such impediments
and accelerate the process of transformation.
Care must be taken that those willing, serv
ing public servants be given an opportunity
to advance.

It is important that the necessary preparatory
work be done for promotions. This may in
clude :20

• The development of organizational ca
pacity to plan and manage career paths,
such as identification of senior positions
that are key to service delivery improve
ment, assessing recruitment trends and
likely skill shortage and counselling for
those staff who are likely to be pro
moted;

• Establishing mechanisms for developing
staff in preparing for key senior posi
tions, e.g. management training; and

• Improving systems for recruitment of
senior staff.



6. PROFESSIONALISM AND ETHICS IN THE PUBLIC
SERVICE

Above all the ills and shortcomings in Afri
can public services, the greatest threat to
service delivery and development is the ab
sence of a culture of professionalism and
ethics. It has been observed that public serv
ice ethics has not only been neglected in Af
rica, but actually rejected. Ake has argued
that unethical practices in African govern
ments can be explained by the disarticulation
between the state and society. 21 The African
state is not seen as a moral entity which en
joys the public's support.

The state is seen as a hostile force. In this
context" ... politics is not a peaceful compe
tition for the control and exercise of state
power ostensibly in the public interest. It is
rather a bitter struggle among political fac
tions for the appropriation and privatisation
of state power,,22

6.1WHY SO MUCH
CORRUPTION IN Africa?

It is likely that a dictatorial, repressive and
unstable political environment can be a
breeding ground for corruption. Political
leaders in one party governments and mili
tarydictatorships have unlimited and mo
nopolistic control over goods and services as
well as' policy decisions. Civil servants also
take advantage of such political systems and
make sure they too benefit. In such situa
tions, not only do public officials have wide
discretion over resources and decision
making, there is not much in the system
which holds them accountable for their ac
tions.
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Corruption tends to thrive in countries that
do little to deter corruptive activities, such as
coercing and accepting bribes. Either wrong
doers are never caught, and if they are dis
covered only small penalties are imposed
There are also situations where public offi
cials are inclined to corrupt conduct because
the consequences of being caught are out
weighed by benefits.

Governments with weak institutional capac
ity are easy targets for unethical behaviour.
For example, many developing countries lack
forensic accounting capacity, have no check
clearing mechanisms and generally lack ef
fective financial management and control
systems and appropriately qualified person
nel. In the South African public service many
a thief have been caught because of the ex
istence of these systems.

Many African countries offer very low remu
neration and some don't even have employ
ment benefits, such as pension schemes,
health facilities and loan schemes. Such con
ditions result in corruption getting institu
tionalized. This problem is exacerbated by
poor economic conditions and a bloated civil
service, and thus the need to cut down on the
size of the wage bill.

6.2The Consequences of Corruption
In South Africa, despite the number of insti
tutions of oversight, accounting systems and
a relatively well functioning bureaucracy,
public servants have corrupted the system of
welfare payment, the collection of revenue,



and the disbursement of salaries and wages
for their personal profit2 3 As a result devel
opment resources, finances and person hours
are diverted away from service delivery to
processing misconduct cases.

When corruption becomes extensive and
systematic rules are undermined and institu
tional performance deteriorates. Very soon
as it spreads throughout the public service,
the culture becomes endemic and even af
fects society at large. Once it has reached
such proportions, development simply can
not happen. Growth and investment also
suffer as investor confidence gets reduced.

6.3 WHAT CAN BE DONE TO

REDUCEIELIMINATE CORRUPTION?

Klitgaard argues that very often anti
corruption reforms address supply-side solu
tions such as more laws, more control, more
training without attending to more funda
mental issues such as performance related
mcentives." These supply-side initiatives will
be ineffective if they are not accompanied by
systems to implement them."

What incentives do public services provide to
discourage corruption? Are there effective
methods of sanction and probity, for exam
ple, is good performance rewarded and bad
performance punished? A performance-based
incentive scheme has been found effective in
Uganda" Bold political decisions need to be
taken, e.g. to drastically reduce the size of
the public service so that competitive salaries
can be paid to competent, motivated and
diligent staff who would find little reason to
steal.

Cooper identifies two approaches often fol
lowed in anti-corruption measures viz. inter
nal and external controls." Internal interven
tions relate to cultivation and inculcation of
values and professionalism within public ser
vants through training and socialization. The
assumption here is that civil servants would
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resist temptations of corruption if they are
imbued with such values. External approach
includes adoption of new legislation, making
new rules, or issuing new regulations. Coo
per argues that reliance on internal controls
may lead to abuse of power, but also external
controls alone are likely to be ineffective."
Thus there should be a two-pronged ap
proach including an internal and an external
strategy.

Klitgaard offers other solutions which in
clude reducing and regulating officials' mo
nopolies over goals and services; clarifying
official discretion; enhancement of account
ability; increasing the probability of catching
perpetrators; and increasing penalties."

The approach in Ugandan reforms argued
that reducing corruption cannot be attacked
in isolation from other problems." A multi
pronged strategy was adopted and is yielding
good results. This approach includes: policy
reform and deregulation to remove opportu
nities for corruption; civil service reform to
streamline the workforce; improvements in
remuneration; training; introduction of a
code of conduct; revival of the Standing
Committee on Public Accounts; a strength
ened Auditor General's office; and a public
relations campaign against and prosecution

f . 31o corruption.

6.4Can Measures Adopted
elsewhere be sustained in Africa?

The Ugandan example shows that things can
work. One lesson that can be learnt from this
country is the no-party democracy that has
been introduced and seems to work. The
World Bank suggests that more democracy
tends to help in the long run.32 In South M
rica a new constitution, underpinned by an
ethos of democracy has recently been intro
duced. This constitution, inter alia, makes
provision for institutions of oversight such as



the Public Protector to whom the public can
refer their complaints about the conduct of
public officials; the Constitutional Court,
whose business is to ensure adherence to the
principles of the constitution; the Auditor
General; the Commission for Human Right;
and a clear and strict separation of powers.
The constitution has been printed in all lan
guages spoken in the country and has been
made freely available to citizens. This culture
of human rights and constitutionalism goes a

long way in deterring corruption. It looks
like useful lessons can be learnt from Uganda
and South Africa.

It is one thing to introduce supply-side
measures, and the other to effectively imple
ment these. A major problem faced by Afri
can public services is institutional capacity.
Sustainability of anti-corruption measures
would be severely constrained by this capac
ity weakness. Again it would appear that the
multipronged approach of Uganda has merit.

7. SUPERVISION AND MANAGEMENT OF THE
PUBLIC SERVICE BY POLITICAL AUTHORITIES

Accountability for service delivery and de
velopment rests with politicians - both the
executive and the legislative. In responding
to the needs of the public, ministers are re
sponsible for initiating and guiding policy
development Politicians are heavily reliant
on the public service in developing policies.
Thus politicians need to enforce their will
over the public service - within constraints,
of course.

Ministers are required to explain depart
mental policies to the public and to interpret
to officials the public reaction to the depart-

. ment's policies. They must ensure that poli
cies to be implemented are publicly accept
able and not necessarily technically correct

I .. .

The heads of department in the public service
must consult their ministerson policy matters
and give ample warning of impending prob
lems.

But why should political authorities super
vise the public service? Blakeney' and Borins
give the following reasons why politicians
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(ministers) would be concerned about the
quality and performance of the public serv
ice:33

i) The real agenda of any government is its
policies, and these policies will influence
whether the government will be reelected
or defeated at the next elections. The ve
hicle for making policy development pos
sible is the public service;

ii) Public financial management is essentially
about allocating resources to priorities,
and when the public service is weak in its
capacity, the priorities will not be real
ised; and

iii) A public service which is well managed
enhances the public's respect for and
confidence in politicians and in the insti
tutions of governance.

However, it is vital that politicians not be too
involved in administrative matters, otherwise
they would have little time for their political
task of linking the public with government.
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But equally public servants should avoid
acting as if they were pseudo politicians.

One way of ensuring that government poli
cies and programmes are successfully imple
mented is for ministers to enter into perform

.ance contracts with their heads of
department. This arrangement of course
work in a situation where senior managers
are on contract employment.

8. CONCLUSION

This paper has argued the centrality of good
governance in public service delivery and
development, and has made suggestions re
garding the role the public service has to play
in making this (good governance) realizable.
Key in these suggestions is the need for a
change in the mindset of civil servants when
they interact with society in a dynamic, de
mocratising and often confJictual environ
ment. The concept of a learning organization
should inform training interventions that will
held public servants adjust and change.

Although capacity building has become a
buzz word, the need to revamp the orienta
tion and functioning of public institutions
cannot be overemphasized. The factors that
constrain institutional performance must be
identified and tackled head on.

One diagnostic feature of weak institutions in
African public services is the absence of ef
fective human resource management institu
tions. The importance of training, recruit
ment, remuneration and promotion have
been emphasized. Underlying these functions

17

Caution should at all times be exercised in
the supervision of the public service by poli
ticians, for very often tensions arise as a re
sult of political interference, real or per
ceived. The question of role clarity and
differentiation is not simple and straightfor
ward and requires understanding, maturity
and "chemistry".

are principles of equity, fairness, objectivity
and transparency. In addition, the existence
of rules, standards and effective institutions
in carrying out these functions can help curb
corruption.

The paper has also discussed a major obsta
cle to development, viz corruption; causes
and effects of corruption; measures to reduce
and eliminate corruption; and lessons to be
learnt from experiences elsewhere. A key
question raised is the sustainability of imple
menting anti-corruption strategies in Africa.
Again institutional capacity becomes relevant
here.

In ensuring that development gets imple
mented political authorities are accountable
to the people. It therefore follows that they
have to supervise public servants to make
sure that their mandate is carried out. How
ever, in doing so it is important to be sensi
tive to tensions between politics and admini
stration. If this relationship is not well
managed, development will suffer.
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