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PROBLENS OF ADMINISTRATIVE STRUCTURE AND PROCEDURES

IN THE AFRICAN COUNTRIES !l

1. It cannot be the object of this report to examine the entire complex

of organizational and procedural problems to which the structure and the work

of administrations in the African States gives rise. Rather than attempt to

furnish a comprehensive picture - which must necessarily remain incomplete and

inaccurate - it seems preferable to concentrate on certain particularly

important or urgent problems the solution of which might facilitate the working

of the administrations now existing in these States and assist their Governments

in implementing the development programmes which they have undertaken.

2. A study of this kind cannot do more than indicate certain general trends.

It cannot apply to anyone State in particular. On the other hand, it need

hardly be pointed out that the observations offered here relate exclusively

to the technical and administrative aspects of these problems. If their

political aspects must be left out of consideration in the context of this

study, this does not imply that they are of lesser importance - on the contrary.

In actual fact, political considerations playa preponderant role in this sphere

and must prevail over other points of view. But it will certainly be useful

if the responsible authorities, in making their political choices, are aware

of the legal, administrative or technical implications of alternative courses

of action.

y The report is chiefly ccncerned with those aspects which these problems
present in the French-speaking African States•
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3. This report offers some general observations relating to the problem

of administrative structures (I); it then goes on to define, more particularly,

the problem of the structure of central administrative agencies with particular

reference to development problems (II). It further examines the structures of

area services and administrative sub-divisions (III) and then proceeds to a

study of certain problems of procedure and working method (IV). It finally

offers some observations on possible solutions of the problem of administrative

reform.

I. THE ProBLEM OF ADMINISTRATIVE STRUCTURE

4. A. - The structure of an administration is primarily determined by

political criteria. However, there are certain technical aspects which the

responsible national authorities should not lose sight of in adopting specific

courses of action.

5. The permanent character of a structure is an essential factor of its

efficiency. Permanence of structure makes for the elimination of certain types

of jurisdictional conflicts; it develops that "administrative memory" for which

no documentation and no recording system offers a substitute; the routines it

establishes facilitate the solution of certain difficulties that are apt to

arise between administrative organs.

6. In many cases, it existing delimitation of functions and responsibilities

between administrative agencies is due to tradition. Now tradition might

furnish valid criteria if, and to the extent to which, the existing alloclltion

•

•
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of functions had been based on systematic study. But this has never been the

case, and very often matters were decided by trial and error methods or mere

chance. Moreover, many functions previously discharged by the metropolitan

administration or by the administrations of the Federations of French West

Africa and French Equatorial Africa have, since the establishment of autonomous

• status or independence, become the responsibility of the national administrations.

This involves, not only the creation of new administrative organs corresponding

to new political responsibilities (foreign affairs, national defence, etc.),

but frequently also a re-distribution of functions among existing administrative

agencies. The allocation of functions under technical assistance programmes

for the provision of personnel, which simply reproduces existing patterns, has

often resulted in slowing up a process of development which is in urgent need

of being expedited and brought to a conclusion by rational methods.

7. The existence of civil service corps exercising clearly defined and

jealously guarded powers has been another decisive influence in the delimitation

of areas of administrative jurisdiction. Is this sound? One may well doubt it.

To cite one example: is the separation of the services responsible for the

raising of livestock from those in charge of agriculture based on a logical

distinction? Or is it not rather a consequence of the statutory prerogatives

of veterinary surgeons and agricultural engineers?
•

8. The question then arises whether there are any other principles of

• organization which it would be useful to retain. Two such principles - both

of them easy to formulate, though less easy to apply - suggest themselves.
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On the one hand, ~linisterial Departments should correspond to distinct,

functionally defined administrative tasks; the performance of such tasks

is indeed the purpose, the function of an administrative agency which is

called upon to make final decisions in substantive fields. From this point

of view, one may well ask whether it is logical to separate the administration

of agriculture from that of cattle-raising, national economy from commerce, or

to assign the supervision of insurance institutes and of banking to two different

ministries, etc.

9. On the other hand, financial considerations and the shortage of qualified

administrative personnel make it appear advisable to hold the number of ~dmini

strative 3gencies low by assigning to each of them a fairly wide area of

substantive jurisdiction. Such a solution does not necessarily involve a

corresponding reduction in the number of members of the Government; other factors

may come into play here (the appointment of Ministers of State, of Deputy

Ministers or Secretaries of State, with a view to enabling the Ministers to

take an active md effective part in the numerous international meetings held

in and outside Africa at which their attendance might be useful).

10. It should also be pointed out that the assignment of over-all responsibilities

to a Ministerial Department or even to simple technical services functioning on

an inter-ministerial level, might offer certain advantages. Such a solution

facilitates the concentration of all available resources, both in manpower and

in material, and thus makes for greater economy and increased efficiency. For

r

•

,
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example: might not an arrangement be worth considering under which the

Ministry of Public Works would be responsible for the execution and super

vision of all public works and building operations of an administrative

character, even though some of them would have to be assigned to engineering

personnel other than that of the Public Works service itself (e.g. to the

Rural Engineering Corps). Similarly, would it not be possible to centralize

the management of State-owned real estate under the service managing public

property (Service des domaines), or to set up a central purchasing agency with

responsibility for all major purchases of the various kinds of materials which

each administrative service would otherwise have to buy separately.

11. The shortage of competent administrative personnel has given rise to the

suggestion that recourse should be had to bodies unconnected with the administra

tion, usually to agencies of foreign origin, to which certain public services

would be farmed out. Is this a desirable practice, and if so, on what terms

should it be resorted to? Is this procedure preferable to the enlistment of

the services of technical assistance personnel? And if a choice has to be made

between the leasing or the discontinuance of a public service - which of these

alternatives presents fewer drawbacks?

12. But might it not be the case that the clos1."g down of certain administra

tive agencies, or at least of certain branches of an existing administrative

service, is the very thing called for in the circumstances? A priori, one would

be inclined to reply in the negative since the development of a country seems to

be contingent upon large-scale public intervention in the economic sector. But
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would it not be possible, in view of this fact, to amalgamate certain services,

having regard in doing so to their real significance today rather than to

tradition or to the existence of a parallel service within some other admini

strative agency? Might such amalgamation not be a means of alleviating

administrative burdens a!ld at the same time of facilitating the requisite

liaison work?

13. B.. - Does the existence of an agency in charge of the administration of

the career service answer a real need? The functions normally devolving upon

such agency are the formulation of a general civil service policy and the task

of personnel management. Frequently, institutions for the training of personnel

(Ecole Nationale d'Administration) are attached to it. And finally, it may

deal with problems relating to technical assistance personnel.

1.4. Here the question arises whether these functions might not equally well

be discharged by another department, the Ministry of Finance? It should be borne

in mind that the latter Ministry inevitably plays a part - and usually a decisive

part - in the study of all status questions and in the determination of remunera

tions. It is usually one of its functions to make available funds for the

payment of salaries and wages for civilian and military personnel and of pensions.

Besides, there are indications of a general tendency to assign to each ministry

the management of its own personnel and thereby to remove it from the jurisdiction

of the central office of personnel administration (Direction de la Fonction Publigue).

This being the case, might a solution not be sought in an arrangement whereby the

study of general civil service questions would be assigned to the Ministry of

Finance while the personnel management functions might either be centralized in

that Ministry or distributed among all ministries.

•

•
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15. The importance of agricultural problems is such as to warrant a few

remarks about the ministries dealing with them. This is probably the field in

which established routines and undue respect for the jurisdictional prerogatives

of the career service have had the most marked effect upon the division of
•

administrative functions. In view of the fact that the links between the various

• branches of agriculture will of necessity grow closer in future, it may well be

asked whether it would not be advisable to establish one single ministerial

department which would deal with agricultural matters in all their aspects. The

traditional distinction between agriculture in the narrower sense and the breeding

of livestock is based on valid considerations, notably on the fact that the two

types of operation are rarely carried on within the same regions, and in even

rarer cases by the same individuals. But should these considerations continue to

override all others today, when the combination of the two types of activities

has become, not only more desirable but also, in an increasing number of cases,

a practicable plan?

16. On the other hand, certain questions are becoming more and more important,

not only because of the technical factors involved, but even more because of

their economic and political implications. The problems of rural economy, of

agricultural planning, the provision of (hydraulic) rural equipment, applied

research - all these concern agriculture as a whole, and it is difficult to see,
how the services handling these problems can be separated from the services

dealing with agricultural production. Should agricultural development or the
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co-operatives came under the jurisdiction of two different administrative

agencies? Would it not be preferable to give a new stimulus to the traditional

administration of agriculture, to instil into the agencies in charge of it a

new spirit, to make them more responsive to new ideas and approaches, by

attaching to them all the services needed in a unified Department?

17. C. - The co-ordinat ing functions at the central level

However, painstakingly one may attempt to distribute competences among

the different administrative bodies as objectively as possible and to simplify

their structure, effective co-ordination of the work of the various ministries

will still pose an extremely important problem of method, a problem, moreover,

which involves the exercise of the functions of the head of the Government. It

is in fact obvious that the problems which face the administration are of growing

complexity. Matters capable of being dealt with by a single ministry are met

with less and less frequently, and if this is true even of problems of a purely

technical nature, it holdsa fortiori in respect of those apt to have political

repercussions. It shoL~d be realised, therefore, that before an attempt can be

made to find the best co-ordination formula, the need for co-ordination must be

made clear to all ministries without exception.

18. The ultimate decision-making power rests with the highest political

authorities of the country - the head of the Executive, the Council of Ministers.

What organs can assist them in the performance of their tasks? The fact that

Secretariats General of the Government have been established in practically

all States proves that this service answers an evident need. Would it be

•

•

•
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useful to assign to this organ certain managerial functions? Should it not

rather concentrate on such tasks as the preparation of the administrative agenda

of the Council of Ministers or of the work of the head of Government, the presen

tati~n of dossiers to be studied, the confrontation of the divergent points of

view held by different branches of the administration, reporting and the keeping

of records and minutes?

19. Should provision be made for the establishment of yet another organ with

specific responsibility for the study of the texts of Parliamentary Bills or of

regulations submitted to the Government? Should the activities of such organ be

confined to the verification of the constitutionality and the textual correctness

of these instruments? would it not be useful to assign to it, in addition, certain

co-ordinating f~nctions by enabling it to collate the texts and, where necessary,

to refer matters to the decision of the head of the Executive? Shonld this agency

be organized as an administrative service or rather as a consultative body composed

of independent members chosen from different ministries (members of the civil

service or of the judiciary)? If it functions as a legislative service, should

it be attached to the Secretariat General of the Government?

20. Might any other methods of administrative co-ordination, such as inter-

ministerial committees or consultation of the directeurs du Cabinet, be resorted

to in certain circumstances? What overriding considerations could determine the

choice of these methods? Once the need for co-ordination is recognized the first

concern must be simplicity am efficiency of procedure. What counts, rather than

a formalistic approach or adherence to an empty ceremonial, is the actual work, both

intellectual and material, accomplished by the Secretary General of the Government

and the preparation of reports.
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II. - THE ORGANIZATION OF ADMINISTRATIVE STRUCTURES

IN CHARGE OF ECONOHIC AND 3)CIAL DEVELOPMENT

A. - The Concept of Developnent -

21. The factors upon which the economic and social development of a country

depend: are not only the financial resources placed at its disposal, the rational

and intensive utilization of the available manpower, or the political will of its

leaders. Statesmen and economists are agreed that the economic evolution of an ,

under-developed country presupposes the existence of a long-term plan which

embodies the adopted policies, co-ordinates methods of implementation and eliminates

imbalance between the different sectors of economic activity. Hence the first

questions to be asked are these: vfuat agency shall perform these tasks? What

shall be its structure, organizational pattern and jurisdiction? To what Ministry

shall it be subordinated?

22. We shall first examine the question of the jurisdiction to be conferred

upon the agency concerned. According to circumstances, its functions may be confined

to research and the formulation of an over-all policy, or it may be given

respon~ibility for the execution and direction of the entire undertaking. The very

term "planning agency" implies active intervention in the research and drafting

phases of the prograrnrr,e, and, consequently, the existence within such agency of a

general research office and a planning office.

23. wbat should be the role of the central office of planning in relation to the

other administrative organs? Should all other agencies in charge of econor.:ic

research be attached to it? It would certainly seem logical to annex to it the
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Statistical Services and the Econo~ic Research Service, the latter being an organ

more particularly concerned with the elaboration of methods of national accounting

and the keeping of the national accounts.

24. Should the central planning office have a monopoly L~ the field of prepara-

tory studies and the devising of programnes? It might be argued that a unified
•

plan presupposes undivided responsibility for preparatory research and the elabora-

• tion of the plan. On the other hand, this might lead to an inordinate expansion

of the agency and, above all, involve the risk of its developing into an organ

which, being cut off from the living forces of the nation, would become far too

administrative, far too technocratic in character. A desirable balance might be

achieved by the establishnlent of working groups and specialized committees, whose

work would be stimulated and co-ordinated by the central planning office. Should

such committees be composed exclusively of technical experts from the ministries

concerned in the matter under deliberation, or should groups outside the admini

stration (political parties, trade unions, profp.9sional organizations, cooperatives,

chambers of COmmerce or agriculture, etc.) also be represented on them? The closer

we corne to decision-making on the political level, the more important does it

become that exclusive representation of administrative organs be avoided. On the

other hand, the better organized the bodies not forming part of the administration,

the more representative they will be, and the more desirable will their cooperation

prove, both in the preparation of decisions and as a means of facilitating the
•

implementation of the decisions taken.

• 25. Comprehensive studies of the situation in a given country and the prepara

tion of a socio-economic inventory, usually precede the drafting of the plan itself.

Is it possible to assign responsibility for the t~iO preparatory phases - the making
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of the inventory and the elaboration of the plan - to two different agencies?

And if this solution is adopted, is it not advisable in all cases to concentrate

the over-all direction of the operation at the central planning office? This

applies particularly where a Government has enlisted the services of private

experts, research agencies and experts supplied within the framework of technical

assistance. It is difficult to specify in what circumstances it is possible or

advisable to call upon the services of persons from outside the national career

service. And yet - is it conceivable for a country not to have a central planning

office, however, small? Is such an agency not, on the contrary, indispensable as

an organ in charge of monitoring and supervising work in progress, of providing

the necessary contacts between government authorities, of seeing to it that

psychological and human considerations are not lost sight of?

B. - The Implementation of the Plan -

26. The functions of the central planning office with regard to the implementa

tion of the plan must also be given careful consideration. No plan, however care

fully drafted, can be carried into effect such as it stands; constant adjustments

will be necessary since no inherent difference exists - particularly in this field

- between the initial and the revised decisions. Such revision becomes possible

only if the central planning agency is in a position to monitor closely the

implementation of the plan and is enabled to do so, notably by being currently

supplied with reports and statistical data.

27. Should the planning agency be called upon, in addition to the functions

referred to above, to take an active part in the implementation of the plan?

Should it perform such tasks as the provj sion of funds (pUblic or private invest

ments), the recruitment of such foreign personnel as may be required, the

...

•
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management of the appropriations available for purposes of the plan? Should

this latter operation be linked with the administration of the Budget proper,

in order to ensure that the s~e methods are applied in all transactions

involving the incurrance of liabilities, the approval of expenditures and the

disbursement of funds for the settlement of expenditures incurred? The desideratum

of uniformity of procedures is an argument in favor of an organizational solution

under which the planning office would be attached to the Minist.ry of Finance. If

a different solution is preferred, the question arises whether it would not be

preferable to vest in the planning agency the authority to incur liabilities and

to approve expenditures, though only on the proposal of the respective ministries

in charge of the preparation of estimates for the technical operations themselves.

This would afford the central planning office the most effective means of ensuring

that the execution of the plan conforms to the policies underlying it. In this

manner, the technical operations would remain wi thin the jurisdiction of the

ministries concerned, while the Ministry of Finance "rould remain in control of

the operations for the liquidation of the required funds.

C. - The Place of the Central Planning Office
within the Central Administration -

28. The choice of the particular member of the Govenunent to whose department

the planning office shall report is primarily a political decision. It is not

intended here to examine the political implications of this question. On the

administrative level, two problems have to be considered. In order to ensure the

efficient working of the planning agency and to invest it with the necessary
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authority in its dealings with other central departments, the Minister who will

head it must be given special co-ordinating powers. On the .other hand, care will

have to be taken to avoid the creation of a super-ministry whose activities

would encroach upon the jurisdiction of the other central administrative depart

ments and which might appear to exercise a right of final decision, a right

normally reserved to the head of the Executive.

29. Three different solutions may be proposed: a central planning office

working under the head of the Government; incorporation in the Ministry of

Finance; establishment of a specialized department, (preferably one whose

jurisdiction would be confired t> this particular problem). Technically, the

first solution is the best. If it cannot be adopted for political reasons, it

is essential that the ~linister in charge of planning be enabled to work in close

contact with the head of the Government.

D. - SUbsidiary organs -

.30. Plans for the provision of equipment are usually carried into effect with

the help of administrative and para-administrative organs (public institutions,

"mixed enterprises", etc.). But does an increase in the number of such organs

not involve the risk of placing a heavy burden upon the public finances of the

country and of inducing some of the best elements to leave the administrative

services? This raises the question to what extent the work of these organs is

essential, in particular in countries with a socialist economy or an economy

embodying. socialist trends. Could their functions not be discharged directly by

the administration itself? Should the establishment of such organs not be

restricted to those cases in which it proves instrumental in securing the

•

\

•
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co-operation either of non-national elements or of the private sector in the

implementation of the plan? Will not the closest supervision of these organs

be required in order to ensure that their activities fully agree with the inten

tions of the plan and with the measures of implementation set in motion by the

ministries responsible for the technical operations involved?

III. - THE STRUCTURE OF AREA SERVICES Ai'JD OF TERRITORIAL

• ADMINISTRATIVE DIVISIONS

31. So far, we have only been concerned with the central administrative agencies,

i.e. with services which function directly under the control of, and in close

proximity to, the ministers, which plan broad policies of administrative action

and devise programmes of action at the initiative and under the supervision of

the political authorities. Area services, on the other hand, are those agencies

outposted throughout the country which are responsible for the implementation

of such proerammes of administrative action in all parts of the territory.

A. - Central administration and area services -

32. According to what criteria can a line of demarcation be drawn between the

powers and responsibilities of the central authorities on the one hand and the

area services on the other? Can a division of functions be based on the distinc

tion between policy-making and execution alone? This does not seem to be the

Case since other factors come into play in this field. On the one hand, there

, are certain types of operation of such magnitude that the day-to-day work of

direction and control cannot be performed by a central service: the building of

'" a large dam or the exploitation of mines are cases in point. On the other hand,
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the shortage of qualified personnel in a given substantive sector may

necessitate, at least temporarily, the employment within the central service of

all competent officials available. In such cases, they must be afforded adequate

means of contact and travel facilities. There are finally certain types of

activity, e.g. scientific research, which, by their very nature, will benefit

by centralized handling. One may also ask whether such centralization does not

offer certain advantages even in specific technical fields: the establishment

of registers of persons subject to direct taxation, perhaps the collection of

indirect taxes, the issuance of payment orders of public agents (at least of a

certain grade).

33. This would entail the establishment of special executive services within

certain central administrative aeencies. Could these be merged with the policy

making services? (Such a solution would seem practicable, e.g., in the admini

stration of the mines). Or must the two functions be kept separate (as e.g. in

the administration of finance)? And might one not even consider, in a very

limited number of cases (see para. 30), the possibility of assigning executive

functions to a special technical agency?

34. It is clear that the division of functions among area services has its

origin in action taken at the central level with respect to the allocation of

functions and responsibilities to the various ministries. It would be illogical

to place one area service under the jurisdiction of several ministries. But this ,
does not apply where only one ministry is concerned. It is certainly not necessary

that the local administrative organization reflect the structure of the central •

administrative organs in every detail •• Thus, the various services of one ministry

may well be represented by a single area office.
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B. - The territorial administrative divisions -

35. The geographical delimitation of the areas within which the area services

have to discharge their functions is determined by different considerations,

sometID.es considerations pointing in opposite direction. Technical needs and

the special functions of each service have to be taken into account (e.g., it

would be pointless to set up a forestry service in a region where there are no

forests), and due consideration must be given to the need for proper liaison

with other area services, notably with the local representatives of governmental

authority within each of the territorial administrative divisions.

36. The organization of adreir.istrative "commands" (circonscriptions

administratives de commandement) is primarily determined by political considera

tions: the ethnical and religious structure of an area, its political divisions,

its social stru~ture, existing means of communication, etc. The size of the

basic administrative unit or cell further depends on the availability of a

sufficiently large qualified staff. The question then arises into what higher

units these constituent cells shall be organized. Should the administrative

regions comprise large numbers of basic units, or only few? If the number is

kept small, should provision be made for an intermediate administrative level

between the regional unit and the Government? Would this not make for a very

cumbersome chain of command? Is it not, on the contrary, a fact that the creation

of large administrative sub-divisions is the most effective way of enabling the

central government, acting through the agency of the heads of these regions, to

keep in close touch with the population, to make the people understand the

purposes of governmental action and to give it a better insight into its policy?
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C. - Area Services and the Plan -

37. It is obvious that no plan can be elaborated and carried into effect

without the existence of a strong administrative structure on the local level.

Provision must be made for the discharge of two different functions: information

and implementation. The tasks of the information service are twofold: to keep •

the Government and the responsible authorities informed of the needs, concerns

and reactions of the people; on the other hand, to enlighten the citizenry on

the intentions of its Government, to make it understand the purpose of the

efforts it is called upon to make and to assess the results that may be expected.

The implementation of a plan, on the other hand, involves operations the perfor

mance of which mayor may not be entrusted to a local service, depending on

their nature and magnitude. Clearly, large-scale public works, such as the

building of a bridge or the construction of an airport, can only be executed by

the central agencies, while other operations, such as the provision of rural

equipment on a minor scale or regional developnent progrannnes, can u'3ually be

carried out and supervised by local or rp-gional agencies.

38. Should the two tasks - one predominantly political, the other predominantly

technical - be discharged by the.same agencies? If they are assigned to different

organs, how should these be organized?

39. The first of the two tasks - the dissemination of information - presupposes

the co-operation and participation of the political agencies: the members of the

legislative bodies, the elected local representatives, the leaders of the

political parties, the spokesmen of economic and social interests (producers'

•

•
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associations, co-operatives, trade unions, etc.). To ensure the co-operation of

all these elements, regional commissions will have to be set up. The question

then arises as to whether these commissions should be solely concerned with

information, or whether they should also exercise deliberative functions in the

preparation and i.r!lplementation of the plan. Should they be given authority to

su1:mit to the ministry in charge of planning detailed proposals ccncerning

measures of implementation? In view of the size of the territories, the national

economies and the populations of the States concerned, it would seem that the

very concept of a national development plan precludes the proliferation of

un-coordinated regional plans. Would it not be desirable and logical in any

event to enable these commissions to co-operate as closely as possible in the

preparation of plans on the regional level, i.e. to assign to them a deliberative

function with respect to projects for the development of the region ccncerned, in

particular in the field of agriculture? While it might appear impracticable to

assign to them responsibility for the implementation of the plan, they might

still be called upon to express their views on methods of implementation before

these are definitely decided upon. And finally, they can perform an essential

service in enlightening the population concerned, in undertaking the public

relations work for the plan within the region (naturally without prejudice to such

action as can and must be taken by the Governments, on the one hand, and the

political parties on the other).

40. Technical operations are usually within the domain of the area services of

the various central administrative agencies having substantive jurisdiction in

the matter. These services also take part in the preparation of the work of the
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regional commissions. What relations should each technical service maintain with

other services in the preparation and, particularly, the execution of the plan?

All services should be fully aware that properly balanced and harmonious

co-operation is a prerequisite of any developnent programme. What methods of

co-operation and, if such is necessary, what structures should be devised to

achieve this objective?

41. Is it practicable to allow each central agency full independence under the

authority of its Minister, while relying for liaison on frequent though not

organically integrated contacts? Is it not, on the contrary, essential to vest

in the head of one of these agencies certain powers of co-ordination, such as the

right to convene such meetings as may be required? And is it not advisable to go

even further, i.e. to confer upon a deconcentrated authority direct responsibilities

in the preparation and implementation of the plan? The regional official

responsible for all matters concerning the plan would naturally report to the

Ministry of Planning; he would have the functions of convening meetings of the

regional commissions referred to above, of presiding over meetings for the co

ordination of the technical services, and where necessary, of arbitrating between

these services, provided of course that his decision would be subject to review on

the national level. In other words, he would not himself be concerned with

executive tasks in the implementation of the plan, but would act as a dynamic

driving force in the process of translating the policies of the plan into

practical action.

l
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D. - Co-ordination on the regional level -

42. It is on the regional level that the problems of liaison and co-ordination

must be tackled. Traditionally, there are two different schools of thought on

this subject: one holds that in the interest of unified action, the regional

representative of the Government must be given a certain measure of authority
•

over the regional representatives of the specialized ministries; the other holds

~ that technical considerations and the legitimate concern of the ministries for

the maintenance of their own authority militate in favor of "horizontal" liaison,

to the exclusion of any kind of subordination. Is it not appropriate, in a

developing country, that the Government, to which the Chiefs of the administrative

regions are responsible, be in a position, on the one hand, to address to them

instructions on all classes of problems, on the other hand to entrust them with

the task of harmonizing divergent points of view either by conciliation procedures

(regional co-ordination commissions) or even by the exercise of a measure of

decision-making power?

43. All correspondence between the technical services and the ministries should

therefore pass over the desk of the chief of the regional administration, or he

should at least be kept fully informed of it. This official, for his part, should

report to each ministry on all decisions taken in the substantive field for which

it is responsible, he should also inform the ministries of other decisions that

may concern them, he should act upon orders and instructions received from the

central authorities, all this within the limits of the powers delegated to him

by the ministers •

..
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44. Should such regional organization of administrative services also extend

to the organs responsible for the elaboration and execution of the plan? Some

hold that development problems are so specific in character that they should be

dealt with outside the framework of political administration. This view implies

that the plan is strictly a technical instrument, and leaves out of account the

many psychological and political factors which are involved in its elaboration

and implementation on the regional and local levels. Is it not a fact that the

success of a development programme depends chiefly - at least as far as the

citizenry is concerned - on t~~ent to which the people's co-operation in the

new venture is mobilized? Could a scheme be viable under which two different

authorities - one responsible for technical and economic operations, the other

administrative and political in character - would assume over-all responsibility

within a given region? Would an organizatiomipattern providing for different

regional divisions in the economic field and in the field of general administra-

tion not involve the risk of confusion and disorder? Could an agency such as

the Ministry of Public Works, whose services are essential in the work of day-to-

day administration, and above all, in the implementation of development plans,

accept a scheme under which its activities would be co-ordinated by two different

regional organs?

45. These then are the determining factors in any examination of the two basic

questions, which are: Should co-ordination on the regional and local levels be

planned in such a manner as to affect both political and economic administration?

Or should the services in each of these fields be co-ordinated separately? Can •
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the required co-ordination be achieved by means of bilateral or multi-lateral

contacts, or through the agency of regional commissions? Or is it a prerequisite

of such co-ordination that the power to arbitrate, or even actual decision-

making power, be delegated by the ministers concerned to a representative of the

Government?

IV. - ProBLEMS OF PROCEDURE AND METHOD

46. A. Legislative problems. A general remark concerning legislative texts

and regulations may be in order here (without prejudice to the observations made

above on the need for co-ordination in this field, para. 19). ~/ ¥Any admini-

strative procedures are still governed by statutes and regulations which were in

force in the States concerned before they acquired their independence. Though

these statutes and regulations do not, for obvious reasons, take into account

the national political structures, the necessary adjustments can often be made

without difficulty; and in numerous cases, new texts have been prepared. Much

more serious are the difficulties caused by the extreme complexities of rules

and procedures which are little adapted to the needs of the new political systems

and even more out of line with the human and technical resources of which the

adn>.inistrations concemed dispose. The result is only too often a serious gap

between the letter of the law and the actual facts, between procedural theory

and practice, and the attendant danger of administrative anarchy. What is needed

is simpler rules, rules that are easier of application, hence better applied.

Some States have realised the existence of the problem; their concern is undoubtedly

justified, and much more extensive action should be taken to deal .lith the question.

!/ Since the distinction between laws and regulations is usually laid down in
the Constitutions of the countries concerned, a discussion of this SUbject
is outside the scope of this report•
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47. How can a reform of legislative ani regulatory procedures be achieved?

Can it be prepared by the administrative organs acting within the limits of

their normal area of jurisdiction? In most cases, such a task would exceed

their capabilities and the material resources available to their staffs. Could

the assistance of foreign experts or research agencies be enlisted in this field?

If these individuals or bodies have the necessary technical, administrative and

personal qualifications, their services should be made use of provided that the

administrative organs concerned take an active part in their work and that the

work itself be performed under the general directives of the political authorities

of the country. The fundamental administrative and judicial techniques must

remain instruments to be wielded by the national leaders.

48. B. Administrative control. It is of the utmost importance that all

administrative action conform closely to governmental directives. Quite apart

from the political supervision exercised by the Parliaments in accordance with

constitutional provisions, and from the supervisory functions that may be dis

charged by the political parties, the Government must be in effective control

of its COllaborators, both close and remote.

49. What organ should discharge this supervisory function? Should its

authority extend to all branches of the administration or should it be split up

among specialized control agencies, ministry by ministry? If the first of these

solutions is adopted - to which Member of the Government should the agency be

subordinated? If it is directly responsible to the Chief Executive - which seems

to be the normal procedure - how is the requisite subordination to the other

members of the Government to be achieved? Should the supervisory agency have

t
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authority to amend or modify decisions of the central authorities and to

substitute its own decisions for them, or should it rather be given extensive

powers of inspection, for its own information, of dossiers and in loco? Should

it merely supervise the activities of the area services or also those of the

central administrative bodies?

50. Many of the French-speaking States have separate systems of administrative

jurisdiction which, as such, assure the control of the activities of the various

administrative and governmental authorities. Such jurisdiction runs the risk of

becoming ineffective if its function is not properly understood by the citizen

who may one day beccme a party to administrative proceedings, or by the political

authorities. Could this system of jurisdiction not be re-organized in such a

manner as to change it into an organ for the control of subordinate authorities

only, which would take action only upon the complaint of an aggrieved party and

would have power to set aside the decision of such authorities? The resulting

system would be one providing for hierarchical rather than judicial control, and

such control would not be exercised spontaneously, as under the system referred to

above, (para. 49), but only upon action by a party. Should this control function

be discharged by a specialized judicial organ? Would it not be possible, as a

means of simplifying and streamlining procedures, to assign it to a specialized

division of the'Supreme Court of the country? Might one not consider the

possibility of assigning yet another function to such division, that of co-operating

in the drafting of statutes and regulations (See para. 19)?
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51. c. State expenditures and their control. The rules governing State

expenditures must be sufficiently simple to be properly understood and applied,

and sufficiently effective to eliminate abuses, to serve the purposes of govern

mental action and to assure the highest returns. The criticism voiced above

(para. 46) applies to these rules more than to any others. A few general remarks

only can be offered here.

52. Normally, the Minister of Finance has sole responsibility for p.ffecting

payments of all administrative expenditures. But which documents presented to

him will he honor and through what service will he act? The second problem is

relatively simple: a Ministry of Finance disposes of an executive service (the

Treasury), and such sums as are payable locally are disbursed by the permanent

representatives of this service. Should the services of special agents and

out-posted excise offices be maintained, or is it preferable to make provision

for periodical circuits by the treasury agents posted to the administrative sub

divisions? Should the disbursing official exercise a right of control over

expenses, or should his function be confined to the verification of the fonnal

validity of accounts for payment and of the existence of the respective

appropriations in the corresponding accounts of the budget?

53. The first of the two problems presents greater difficulties. The various

ministries must have control of their own expenses, i.e., usually, those involved

in the discharge of their own functions. But to that end, they need their own

financial service or office, a requirement that cannot always be met within the

limits of the personnel resources and appropriations at their disposal. But is

this necessarily a desirable solution? The centralized management of appropria

tions by the Ministry of Finance finds its justification in the need for greater

t
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economy or the wish for the most effective control of the manner in which these

funds are utilized. If each Ministry manages its own appropriations, the

Ministry of Finance must be placed in a position to supervise such management

and where necessary, even to intervene, before a liability is incurred on behalf

of the State. Posting a representative of the administration of finance with

each ministry for the purpose of fiscal control may be too cumbersome a method •

In view of this fact, would it not be feasible to class expenditures in two

categories, regular expenses (personnel, maintenance) and special expenses

(provision of equipment and materials)? The first type of expenditure would be

incurred and discharged by the minister concerned alone; the second would require

the sanction of the Hinister of Finance, not only when the document certifying the

indebtedness is issued, but also at the time when the original decision to effect

the purchase or to carry out the work concerned is made.

54. Simplification and streamlining of procedures always entails increased

possibilities of control. The system of controls must be such as to affect all

types of financial transactions and operations in all their aspects. And this

suggests the question whether it would not be useful to merge financial control

with the general control of administrative acts discussed above (para. 49). Is

not the conformity of administrative acts with the budget, as the basic act, one

of the elements by which the obedience of the administration to the authority of

the Government manifests itself? The control (or inspection) agency should there

fore have authority to verify all documents relating to the public finances and

the accounting system of the country. The effectiveness of its interventions
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will thus depend primarily upon the sanctions they may entail. But in view

of existing communication facilities - is it desirable to vest in this agency

authority to take measures of this kind? It would not seem so. On the other

hand, the reports submitted directly to the Ministry of Finance (if they have

financial implications) and to the head of the Government should automatically

be accompanied by proposals for the rectification of errors and transgressions

and the penalizing of those responsible for them.

55. Finally, is there a need for the establishment of a system of a posteriori

control (post-audit) of the various financial operations of the State and the

national accounts? Would such a second control system not unduly hamper the

functioning of the administration? If controls by way of inspection (pre-audit)

are organized in such a manner as to bear upon the entire administration and

all its financial transactions and accounting methods, they will probably prove

more effective by themselves. Does not the proliferation of control agencies

tend to weaken control? If it is deemed necessary to provide such a control

service, what organ should be in charge of it? Could this function not be dis

charged by the organ resjXlnsible for the judicial control of the administration?

(para. 50). Such a solution would provide for a comparatively simple system:

the pre-audit function would be discharged by a single agency, the post-audit

function by a single judicial organ.

56. Are these procedures applicable in the case of investments, either out

of national funds, or funds donated or loans granted to the State? As stated

previously, (para. 27) the responsibility for incurring obligations and for

approving expenditures should be vested in the planning agency. This does not

diminish the responsibilities of the other authorities concerned but merely defines

•
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them more accurately. These other administrative agencies are in charge of

the technicalities involved in the preparation of estimates for contemplated

projects, both at the time when it is decided to proceed to their execution

and at the time when the expenditures therefor are assessed. Their role might

be in the nature of that of technical advisers to the planning agency unless

other methods of control are provided under financial aid contracts. For the

settlement of liabilities, the same method might be adopted as is applied in

the execution of the national budget, i.e. the moneys concerned would be

disbursed through the intennediary of the national Treasury, whose task would

be confined to the verification of the execution in due fonn of the payment

orders and of the availability of the necessary appropriations in the debited

account.

57. D. Working Methods. Every nat ional administration should give constant

thought to the question of efficient working methods. The responsibility for

the problems involved should be assigned to a special service, which might be

either the Civil Service Ministry, where such exists, otherwise the Ministry

of Finance, or, - which is a still better solution - the inspection agency

referred to in para. 49.

58. Certain minor problems, such as the establishment of proper filing systems

and archives and the procedure of presenting documents for signature, should be

given the most careful consideration. Would it not be useful to provide regular

training facilities for this type of work, which might take the fonn, either of

arrangements for on-the-job training or of evening courses? Would it be possible

to create a single service which would be responsible for the work of registering

and filing all administrative documents and would have its correspondents in each

Ministry or even place cne of its own officials at the disposal of each Ministry?



- 32 -

59. The procedures to be followed in sUbmitting decisions to the ministers

or to the head of the Government for their signature should also be carefully

studied with a view to simplifying the work of these functionaries and to

improving the co-ordination of activities within one and the same ministry and

as between the different ministerial departments. One can easily imagine a

system of submission of decisions for approval, under which the agency from

which the document originates would, on a single sheet of paper, receive the

opinion or approval of all other services, or would explain why such consultation

is not necessary.

v. - PROGRAMMES OF ADMINISTRATIVE REFORM

YJ. The only conclusion that can be drawn from the observations submitted in

the preceding chapters is the need for administrative reform. In many States

particular problems had to be resolved at the time when independence was achieved.

The governments, engaged in developing their planned economies, were faced with

the necessity of seeking the best methods of organizing their planning services.

But only very few of the States have been able to carry into effect an over-all

reform of their administrative systems.

61. ~lhich is the more promising method: to study the problems of the admini

strative organs involved singly, and thus, step by step, to discover the best

solutions? Or to start out by an over-all study addressed to all sectors of the

administration one by one? The latter method has the advantage of facilitating

the work of co-ordination; it makes it possible to apply identical solutions in

•
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different branches of the administration; it may facilitate the re-allocation

of functions and responsibilities among administrative org3ns. But it also

has its drawbacks: it protracts the work of revision and places the entire

administrative framework under the great strain of a process of general

re-adjustment. However, some of these difficulties may be overcome by the

gradual establishment of the new structures and the progressive use of the new

methods from the moment when a general programme of administrative reform has

been drafted.

62. The members of the career service are usually somel<hat wary of over-all

programmes of administrative reform, which they fear may result in a reduction

of the civil service personnel. This view is not justified since the objective

of such programmes is not a reduction in numbers but a better utilization and

distribution of the available personnel. The studies to be undertaken in this

field should therefore, on the one hand, assess the manpower requirements, on

the other hand subject the existing manning tables to a careful scrutiny. In

order to prevent hostile attitudes on the part of the civil service trade unions

and to enable them to make a useful contribution to the proposed liOrk, these

organizations might he invited to take part, through the co-operation of their

most highly qualified leaders, in the preparatory studies which must precede

the implementation of any programme of administrative reform.

63. Finally, what agency should be entrusted with the task of preparing a

reform of the administration? What has been said above (see para. 46) with regard

to legislative reform applies with even greater force here. A reform of the

administration might be prepared by the administrative agencies concerned, which
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would assign the actual work to a specialized group of civil servants, or would

enlist the services of external organs. It would in any event be sound to

organize the co-operation of t~e officials of the co-ordination and inspection

services. If outside agencies are recruited for the work, their co-operation

with national officials would help them to avoid serious mistakes in the

preparation of estimates and, at the same time, would provide training facilities

for the officials taking part in the work. What criteria should retermine the

choice of method? It would seem that in this particular field no general rules

can be formulated.

64. The improvement of administrative structures and methods is a continuing

task. It cannot be achieved by a stroke of the pen. It requires the co-operation

of all the living forces of the nation. The intervention of political forces,

in particular of the political parties, may therefore necessitate modifications

of the observations and suggestions offered in this paper. To what extent should

and can a political party interfere with the working of the administrative

machine? Should political parties exercise some right of control or should they

not? Are there any specific functions that can be assigned to the political

parties, in particular within the national administrative framework and in the

elaboration and implementation of development programmes?

65. It would appear that one danger must be guarded against: the division

or the overlapping of responsibilities within the frame'~rk of two administrative

machines running parallel to one another and - nearly inevitably - competing

with one another. The Government authorities should therefore state clearly

what they expect the administration, and what they expect the political parties

•
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to do. We thus stress once more the primacy of government and of politics

over administration. The administration of a country should not be an autonomous

force, it should not work in isolation and keep aloof from the country; it

depends on the political authorities, with whom rests the ultimate responsibility

for the fate of the Nation. The administration's bondage is also the source

of its greatness. But the subordination of the administration to the Government

entails the latter's duty to devote the greatest care to the organization of

this service and to guarantees for its smooth functioning.


