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Some argue that the complexity and uncertainty of civil service
reform place the field outside :he Bank’s comparative advan-
tage. But a retreat from civil service management reform is
tantamount tv denying the crucial importance of government
administrative capacity to implement economic and social pro-
grams. A more realistic approach is to try to learn, through trial
and error, how to make such programs work better.
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After reviewing civil service reform work in the
Bank, Nunberg and Nellis reach certain conclu-
sions: ‘

The impact of Bank programs to contain the
cost and size of civil services through emer-
gency reform of pay and employment policies
has so far been negligible. Reform efforts have
not been ambitious enough; meaningful change
will require more forceful reform. Middle-range
measures such as voluntary departure schemes
and early retirement programs are yseful but are
not a substitute for biting the bullet.

' Whether more aggressive reform is feasible
is partly a technical but mainly a political issue.
But in the few countries where reform has been
carried out, the political costs were lower than
most govemments (perhaps even the donors)
expected. This may have been partly because of
the surprising capacity of labor markets to
absorbd surpius government workers and pardy
because of the skillful handling of reform.

Functional reviews and competency testing
provide symbolic assurance that the reform
process will be fair. Retraining, redeployment,
credit, and public works programs for redundant
employezs are symbolically and politically
effective but have limited practical impact and
are administratively difficult.

The Bank should no longer encourage or
support mechanisms such as topping up execu-
tive-level salaries for key govermnment posts
unless such incentive schemes are part of an
acticn strategy for long-term structural reform.

Technical assistance loans (TALs) for civil
service management should probably provides

/

twice the present amount of staff supervision
and specialized expertise.

Such technical assistance )ans require more
time to prepare and implement than do infra-
structure projects. They often get short shrift
because of their dependence on the scheduling
and requirements of structural adjustment
lending. On the other hand, without SALs,
many civil service reforms in TALs have no
teeth.

Most Bank activities have concentrated on
shori-term cost-containment measures. More
emphasis must be given to longer-term manage-
ment issues if sustained improvement in govem-
ment administrative capacity is to take place.

"More attention must be placed on devising a

coherent, overarching strategy and detailed
tactics for civil service reform.

Some argue tha the compiex and uncemnain
nature of civil service reform places the field
outside the Bank's comparauve advantage.

They argue that the Bank shcuid confine itseif to
helping define economically rational policies,
such as the appropriate, affordable size of the
wage bill,

But the Bank cannot identify the need to
remove X thousand surplus personne! and
assume that the job of removing them will be
carried out by the government or a bilateral
donor. The challenge for the Bank is to design
projects that have measurabie short-run cost-
containment goals but realize them in the
context of a strategy to solve the fundamental
management problems in the long run,
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. Affars Compiex. An objective of Lhe senes is 10 get these (indings out quickly, even if presentations are less than fully
| polished. The findings, interpretations, and conclusions in these papers do not necessanly represent official Bank poicy.

.

Produced at the PRE Dissemination Center



Civil Service Reform and the World Bank

by
Barbara Nunberg
and
John Nellis*

Table of Contents
Introduction 1
Part A: Pay and Employment Reform: thort-Term Issues 2
1 The Problem: Analytic Approaches 2
2. m:; Bank Operational Experience in Civil Service 5
3. Cost-Containment: Operational Approaches to Pay 6

anc¢ Smployment Reform - A Progress Report
4. Impact of Cost Containment Reforms 21
Part B: The Long View: Civil Service Management 3
1.. Components of Rationalist Reform Efforts P}
2. hlz;:}:x::;t::iton Issues and Lessons in Development 29
3. Observations 3
Part C: Conclusions R
~ Tables 37
Annex 49

* With the contribution of Louis de Merode (AFTPS) and research assistance by Meera
Balasubramanian.



GIVIL SERVICE REFORM AND THE WORLD BANK

INTRODUCTION

The emphasis placed by the World Bank in recent years on the major ovechaul
of developing country economies has accentuated the importance of adequate public
sector administrative capacity, espe:ially within the centrzl core «. govarnment,
that is, the civil service. Incicasingly, the ability of civil services to carry
out the critical -- much less the routine -- functions of government has been
found severely deficient. Purthermore, the size and cost of many civil services
bave been dedmed excessive and have thus become key targets of adjustment. In
8 real sense, this growing concern with containing the size and improving the
performance of the civil service signifies nothing less than the "redimensioning’
of the state, reflecting a fundamental shift in the direction of the Bank’s own
policies. The new wisdom is to "manage less -- but better.®

This paper surveys recent Bank experience in civil service reform, and
begins to assess the progress made. To the extent that conclusions about
‘right® and “wrong® strategies can be reasonably drawn, some guidance is
offered, with the caveat that it is too early to offer definitive policy
prescriptions in this area. Most operational and even policy work on these
issues is still at an incipiecat stage, of a duration of a few years or less. '

“The paper focuses on two separate but relaced aspects of civil service
reform work in the Bank. One deals with the shcrter-term, emergency steps to
reform public pay and employment policies. These reforms usually focus on
measures to contain the cost and size of the civil servics, mostly in the context
of structural adjustment lending. The other set of reforms are those dealing
with longer-range civil service strangthening efforts, some of which may support
various of the nearer-term cost containment measures, but most of which are
directed toward ongoing, sustained management improvements. Many of these
reforms have been included in technical assistance projects -- either those that
stand alone as ‘development management® operations or those that constitute
direct institutional support for specific actions taken in SALs.

Many of the issues discussed in the paper have been the subject of earlier
World Bank reviews. ! Material from these analyses is synthesized and updated
wvhere data permit. In particular, some of the paper’s concepts and much of its
findings stem from research curreantly being conducted by the Africa Technical
Department (Public Sector Management Division) for a study, °*Public Sector Pay

'Sn. Geofrrey Lamb, *Institutional Reform: Some Lessons from Structural Adjustment
Lending,” 1984; and, Barbara Nunberg, “Public Sector Pey and Employment Reform,” World
8ank Discussion Paper No. 68, 1989; and "Review of Public Sector Wanagement Issues In
Siructural Ad/ustment Lending,” Norid Bank PRE Working Paper, forthcoming 1990.
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and Employment Reform in Africa,” forthcoming in 1990.

The organization of the paper is as follows: Part A focuses on the short-
term pay and employment reform issues. Section I reviews some current analytic
approaches to the goverrment pay and employment problem. Section II discusses
the Bank’'~ experience with these reforms through its lending operations and tries
to assess .heir ovetall impact %0 date. Part B of the paper examines the longer- .
tern civil service management issues, analyzing the main types of development
management iritiatives undertaken through recent Bank operations. Conclusions
are then drawn about this experience. The final section of the paper attempts
to drew the findings of part A and B together and offers recommendations for
future work. .

Part A: Pay and loyment Reform: Short-Term Issues

I. The Problem: Analytic: Approaches

Recent analytic work on public pay and employment issues has provided a
general understanding of the broad outline of the problem. Governments in many
developing countries are unable to manage and finance their civil services.
Evidence suggests °...declining morale and work effort on the part of government
vorkers, problems in staffing large numbers of skilled positions, a paucity of
complementary inputs in producing government services, and increasing imbalance
between the demand for government services, and the provision of public goods. 2

Civil services in many developing countries are ton large, too expensive
and insufficlently productive; and civil servants, especially those in managerial
positions, are poorly motivatad. They are too large in the broad sense that in
many states the public sector is over-extended: i.e., it possesses too many
agencies and organizations, chargsd with too broad a span of responsibilities;
and in the narrower sense that too many of these agencies employ numbers of
people excessive to requirements (in the sense of people and skills needed to
fulfill officially assigned economic and administrative tasks). They are too
expensive in the sense that public sector wage bills conscitute too high a
percentage of total government revenuss, and account for too high a percentage
of GDP. The agents within civil services tend to be poorly motivaced in that
remuneration scales for upper and middle mansgers are low, often extremely low,
in comparison to those of roughly equivalant posts in the private and frequently
the parastatal sector; and wages are often severely compressed --the highest paid
earning low multiples of the wages of the lowest paid. Many ciril servants are
insufficientlv productive in the sense that they do not fulfill the tasks
assigned to them (they are ineffective), or they carry out their assignments
partially, with great delays, at high cost (they are inefficient).

2pavid Lindauer et a/., “Government Wage Policy In Africa: Some Findings and Policy
issues,” World 8ank Research Observer, Vol. 3, No. 1 (January, 1988), p. 1. Particularly
acute for Africa, such probiens are a/so Increasingly present In countries as
geographically dispersed as Sri Lanka, 8olivia, Worocco, and Argentina, to name but a
few,



Analysis within the Bsnk on these issues has tended to focus on four
probltus:3 '

Excessive public sector wage bills. Excessiveness is a subjective quaiity,

one for which no clear measurement methodology exists, and no standardized
approach is applied throughout the Bank. The extreme cases are easy to identify;
i.e., where public sector wage bills become so large that they begin to *crowd
out® other high priority items. In general, the wage bill is measured against
one of the following: the overall government budget; overall government revenues;
GDP; or total recurrent expenditures, The latter measure is perhaps the most
common, and the degree to which non-personnel recurreut expenditures (such as
those for supplies and maintenance) diminish in relation to personnel
expenditures is taken as a key signal that the wage 0ill is inappropriately

high.

Surplus numbers of civil servants. Although obviously related to the size
of the wage bill, statements about the ‘appropriate’ nuwanbey of civil servants
aze often derived ad hoc from the proportion of public servants to the overall
population, to the modern sector labor force, cr <from somewhat casual
observations of "too many people sitting around doing nothing.® Sometimes the
rate of expansion of public employment is taken as a warning signal of surplus
aumbers in government. Clearly, the definition of what constitutes "too many"
in the public sector must consider the relative role of the state in the economy,
the level of & country’s ¢ velopment, and the relative importance of the state
&8s & primary source of 9 .itical patronage and social welfare. To identify a
personnel surplus, most .orld Bank reform operations rely upon the indicator of
insufficient operating budgets for supplies and maintenance,

Erosion of Public Service Salaries. In many countries the level of real
public sector salaries -- and particularly civil service salaries --h s eroded
substantlially over time. The result is remuneration that is too low either to
sustain lower echelon workers above the poverty level or to attract and retain
needed skilled personnel. Real remunerations are significantly affected by the
rate of inflation and the regularity and nature of salary adjustments. Declines
in real wages have often been cushioned by elaborate allowances or non-wage
benefit structures that in some countries have become an increasingly important
part of the overall compensation package. A pervasive irony afflicts many
ccuntries; i.e., the overall salary bill is too high while wages are too low.
This dilemma is the product of years of trade-offs, given fiscal constraints,
in favor of hiring growing numbers of employees at diminishing salaries. Wage
ercsion is particularly s problem where thare exists an alternative market for
public servants, sither through s better paying parastatal sector, a domestic
private sector with higher salaries and benefits or an international market to
whicih highly skilled public servants may migrate.

Wage Compression. In many cascs, compression of the ratio of top to bottom
salaries has increasingly been identified as a serious constraint on governments'
ability to attract and retain qualified personnel at the middle and higher

3rnis section draws heavily on Nunberg, 1989.
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levels. VWage compression is partially a function of expansive employment
policies as discussed above, but in some countries it may also derive from regime
preferences for egalitarian salary structures. This, in turn, may hinge on the
ideologicel character of the regime or the degree tc which its political support
is drawvn from the lower sociceconomic strata.

Many of the general principles suggssted above are derived from the only
available data base; i.e., recent empirical analysis of wage and employment
practices in a group of African countzies.® The general analy~’~ and sector work
carried out in the Bank (and clsewhere) as well as obsezvatiorn gathered through
operational experience confirm these findings for a broader range of cases.
These findings represent a significant advance in our understanding of this
phencmenon. Indeed, the low wage/high employment scenario in depressed
aacroeconcmies turns oan its head previously accepted wisdom of the government
as high wage-giver. Comparntive data that would permit precise measurement or
quantification of these pberomena remain to be collected, however.

In short, the issue is difficnlt to analyze. The reasons for this are
several. Certainly, a standardized view of the proper functional span and size
of the state remains elusive, despite the sweeping re-emergence of liberal
notions of minimalist government. For example, even in societies in broad
idenlogical agreement as to the appropriate role of the state, there is no
unsrguable criterion that determines the apyropriate number of ministries, or
sub-divisions of ministries, s government should possess; and relative prices
(wvage scales) in differing labor markets might provide sound economic reasons
for a wide variation in employment levels in organizations having roughly
equivalent objectives. PFurthermore, the range of solutions to this que-tion may
vary by country, region, or level of industrialization. On the other hand, there
is no clear, linear path to development in this regard: large states with high
numbers of civil servants per capit: are prevaleat in both the developed and
underdeveloped world.

Vexing measurement questions are unresolved. The methodology for
determining appropriate wage levels for private and public sectors continues to
be debated. Ways to measure productivity for central government agencies have
been the subject of a vast but inconclusive literature. Questions remain about
the potential consequences of public sector retrenchment programs. The relative
capacity of different types of labor markets (rural-urban, formal.informal) to
absord redundant labor from the public sector is poorly understood. And analytic
techniques for determining the direct and indirect, upstream and diwnstream
costs and benefits of various reduction in force scenarios are still very
primitive.

Political economy features of public pay and employment practices have only
begun to be analyzed. The real as opposed to the perceived political risks of
government retrenchment programs are neither known aor at present calculsble.
Which are the key bureaucratic and societal coalitions that figure in employment
and pay reform? How much reform is politically feasible for a given regime to
undertake under what conditions?

“ULindauer et al., op. cit.



There is, in sum, & lack of agreement on guiding analytic principles, a
lack of firm measurement criteria, and a great regional variation in the
intensity of tus syndrome. Norstheless, & growing body of empirical evidence
on this topic -« sccumulated mainly through Bank lending experiencs -- provides
sufficieut information for at least a preliminary examination. The section that
follows highlights the more striking features of this experience and then draws
general lessons abov: the implementation of these types of reforms.

2. Recent Bank Operational Experience in Civil Service Reform

Since 1981, civil service reform has featured prominently in 61 Bank
lending operations. O0f these, 38 were Structural Adjustment Loans or Credits
(SALs or SACs), and 22 were Technical Assistance Loans or Credits.(Table 1 lists
Bank operations with civil service reform components).” Four operations have been
in the EMENA region (Europe, Middle East and North Africa); 5 in Asias; 11 in
Latiu America and the Caribbean; and 41 in Africa. Thus, two out of three of
gecent Bank-supported civil service reform programs have been in Africa. The
sagnitude aud intensity of the issue is clearly greatest in that region; and
efforts discussed below are mainly, though not exclusively, taking place in
Africa. (Table 2 shows the regivnal distribution of Bank operations with civil
service reform components by lending instrument.)

Activity is quite new in this field; prior to 1981, the Bank was only
tangentially involved with civil service or administrative reform -- except for
the occasional report, such as on Thailand and Indonesis, and some involvement
by educational specialists on civil service training institutes -- and what was

done was mainly on the project, not the policy, level. It has been the Bank's
entry into policy-based lending, with its emphasis on demand management and
improving the performance of adjusting governments, that has led to the increased
involvement with civil service issues.

The most important set of reasons for the inclusion of civil service reform
in recent adjustment operations center around the issue of budgetary burden,
the recognition of the heavy, fiscal b. 'en posed by large wage bilis. For
extrese example, in the early 1980s, following rapid increases in the numbers
amployed, many African countrins saw their wage bilis rise to account for more
than half of total government revenues. Such increases were tolerable (though
never wise) as long 22 total revenues increased. But with the prolonged economic
crisis and its attendant stagnation of growth in government revenues, the
difficult-to-reduce wage Lill begins, es discussed in the preceding section,
to "crowd out® other critical current expenditures: maintenance and depreciation,
the provision of essential supplies and equipment. This led to the increasingly
common situation of teachers without books, doctors lacking medicine, postal
workers having no stamps to sell, etc. The recognition that this was taking
place led some governments to initiate their own rationalization measures. It
led the Bank increasingly to include civil service reform in adjustment

s..%veral other types of policy-based lending operations, such as Reconstruction
Import Credits and Economic Recovery Credits (RICS and ERCS), were counted among the
SALs. They are i/temized In Table 1.



operations. Thus, the primary reason for the Bank's more recent, intense and
direct approach to civil service riform hss been the need to help borrcwer
governments manage demand, to contiin and reduce a major cost area.

The second set of reasons centers around the perception of low
effectiveness and efficiency levels in government administrations, attested to
iz critical cases by the degradation of the state-provided (and supposedly state-
maintained) physical infrastructure; and even in the less critical cases ' righ
transsction costs, pervasive delays, and the prevalence of corruption.
Improvement of effectiveness and efficiency levels is seen as the essential anc
ultimate goal of administrative refcrm. From the outset it was thought, and
experience has confirmed, that raising these levels is a complicated, problematic
and longer term effort. The relation of cost containment measures to
efficiency/effectiveness promotion is thus analogous to the relation of
stabilization to the restoration of growth in adjusting economies: i.e., issues
of demand management take precedence and are easier to effect than restarting
of growth. Por civil service reform one could easily argue that i{s should be
the other way round; that assessing wvhat the organizations of the state need to
do, what resources, physical and human, they need to do it, and how to go about
doing it, should precede the question of cost containment and reductions.
Nonetheless, because of the magnitude and intensity of fiscal problems, the cost
containment steps have been seen as the first priority.

3. Cust-Con:ainment: Operational Approaches to Pay and
Employment Reform -- A Progress Report

This section exoaiines the most recent Bank experience in pay and employment
reform, analyzing the short-term, emergency measures taken (mostly through
‘adjustment operations and companion technical assistance projects) to contain
the size and cost of civil services. The focus is on the period since 1987 when
Bank-supported pay and employment reform was last reviewed. The purpose here
is to provide a progress report on approaches to the problem, concentrating on
their implementation., New initiatives that have been devised in the intervening
period are also analyzed. The followiag section evaluates, on the basis of
available data, the overall impact of these measures by examining general trends
in wage bill containment, employment increases, and rationalization of
temuneration structures.

Bank operations dealing with government pay and employment issues have
supported a range of reform approaches. Many of these have been implemented on
a trial and error basis, and we are only beginning to leartn about which are
working and which are not. (The key measures taken by countries to reform pay
and employmen: policies are summarized in Table 3). With regard to cost-
containment, various of these actions have been ranked on a continuum of
political difficulty ranging from the sasiest -- undertaken first -- to the most
difficult. The main steps taken have been the fillowing:

-« the elimination of "ghost® or non-existent names and workers;

-- the elimination of officially sanctioned posts which are not
currently filled;

-- the retrenchment of temporary or -easonal workers;
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«= the enforcement of retirement cge (or retirement 2fter x years
of service) stipulations:

-« the freeszing of recruitment; .

- the elimination of juaraateed entry to the civil service from
the educational or training system;

-« the "voluntary® or induced by incentives, retirement of surplus
workers; and finally

e- the dismissal of serving civil servants.

A number of techniques were utilized to support the steps outlined above,
including:

e= Civil Service Censuses

«= PFunctional Reviews

~- Payroil Computerization

-« fZompetency Testing

e~ Public Information Campaigns

-« Redeployment Training and Credit Programs

‘-~ Salary Supplements

e Skills Mobilization--Senior Executive Programs

The implementation of these measures are diszussed below.

Civil Service Censuses, Payroll Computerization and Clean-Up, and Ghost Reduction

Measures

The reduction of civil service cadres through the elimination of ghosts 6
-« the first and least politically sensitive approach to employment reform --
appears to have been an effective technique in emergency cost-containment -
programs, although comprehensive data on reductions accomplished through this
method are not yet available. (Table 4 presents various measures taken by
selected countries to reduce employment.) For Shana and Uganda, st least, ghost
elimination represented a useful instrument of employment reform.’ Ghost removal
was also claimed to have been a significant feature of reforms in various other
countries. After a staff audit in 1987 in Guinea, for example, approximately
1091 ghost names wure stricken from the civil service payroll. 1In Cameroon,
' approximately 5000 fictitious names were eliminated. In general, ghost reduction

.

6Ghoeta are nases on the payroll, recelving a waga, who cannot be shown to exist
physically. They are woriers who have died, ratired or otherw/se /eft the civil service
but were never recorded as such. They are fictit/ous persons whose pay is claimed by
others. They are variants on a name with one person recelving two or more salaries.

7Data on ghost removals In Ghana are very tentative and remain to be verified,
Government claims that 171,000 ghosts were eliminated through headcount and census
exercises have not yet been valldated. [n Uganda, approx/mately 30,000 ghosts have
been /dent/fled, but there /s no evidence that (hese names have heen removed from the
payroll as yet.



incurs low political costs because the only opposing constituency are the system
abusers themselves. for wvhom & public admission of fraud would be necessary to
stake a claim to cuntinuing payment. Indeed, in none of the above cases did ghost

removal generate 3 public outcry.

The first step in ghost removal is, normally, a civil service census to
determine the number and type of government employees. In many countries, such
a poll will be the first time in many years (or perhaps the first time ever) an
attempt has been made to get an accurate picture of public employment. The nesd
to establish who is, and who is not, iegitimately enrolled on the civil service
rosters and payroll is paramor-it.

Civil service censusaes and payroll sanitization have been fsatures of a
aumber of pay and euployment reforms as shown in Table 3. Few reforming
governments have ignczed the issue, though some have proceeded without a clean-
up exercise. Laos, for example, is reported to have shed an estimated 10 to 39
percent of government workers using a payroll listing as the sole form of
personnel records. PFor most countries, though, a prior data collection and
clesn-up activity is e¢cessary. They serve se 3ral useful purposes, including
quantifying the often large ranks of temporary staff; providing information
leading to the enforcement of the statutory retirement age, and, most important,
regularizing payroll lists through the elimination of ghosts.

The usefulness of . census is related %o its level of comprehensivenass
and sophistication. The most elemental census-takiug exercise may be little more
than a "head count® which simply establishes the. number and the structure of
government employment (i.e. the number of employees at various professional .
levels or in differeant regional locations). Censuses of the head count variety
are usually designed and carried out by governments themselves. (At early points
in the reform process, Ghana, Gambie, Guines, Bolivia and Uganda and others
performed head counts on their own without technical assistance.) The results
of these counts have often been disappointing. PFindings have been incomplete
and inaccurate, mainly because they have heen based on existing civil service
rolls rather than verification of physically present employees. While not
expensive to undertake, head counts of this sort can still be a waste of scarce
resources, since they must usually be followed by more rigorous censuses carvied
out by outside consultants. On the other hand, even flawed head counts can serve
useful purposes. In Ghana, the initial civil service survey revealed the
overall structure of employment which clearly indicated overstaffing at lower
grades of the bureaucracy, providing a starting point for policy reform
discussions.

Even cesnsuses that are more sophisticated in their wvalidation
methodologies may have only limited applications. Succassive censuses carriad
out by international consult: .s in Ghana (there were three all told) used the
payroll mechanism to count civil servants, but they did not actually verify the
physical existence of employees -- the rationale being that just getting
fraudulent names off the payroll was good enough. Neither did they establish
durable links betwaen the computerized payroll system in the Ministry of Finance,
the personnel records in the Office of the¢ Head of the Civil Service, and the
annual budget. The censuses did, however, provide important, one-shot, baseline
data to begin the employment reduction program, thus fulfilling an essential



function.

At least two problems can be seen with the Ghanaian approach. One is that,
without the inscitutional capacity to utilize the data in & computerized
monitoring syscem, the quality of census data is subject to rapid erosion.
Besults hecome outdated quickly as new recruits enter the civil service (openly
or clundestinely) and as others leave. Personal data which might provide an
overall profile of the administration also change, so that information about
sspects such as the age structure and promotion patteras is no longer valid.
Moreover, it is important to be able to capitalize on the results of the census
quickly because the patience of civil servants to endure successive surveys
wears thin, as has been the case in Ghans after three such exercisus in a period
of a few years. However, ‘doing it right" also imposes administrative and
financial bDurdens. In Madagascar, the census was more rigorous; enumerators were
hired and civil servants had to be present at the place of census. The penalty
for non-cocperation was severe: suspension of paycheck. Thus, participation was
high. The cost of this elaborate exsrcise was a nor-trivial five percent of the
wvage bill. however. Furthermore, the organizational requirements for execution
of the census -- i.e. organizing review committees, enumerators, census centers
at both central and district levels -- were also considerable.

In general, recent experience with _.ensus design and implemencation
suggests that such mechanisms are important first steps to getting the reform
process woving; that their design should te kept simple, but strategic in the
sense that they should be conceived as par: of the establishment of an ongoing
system of controls, and tha. their successful conceptualization and
implementation generally requires external technical assistance.

Preezing Civil Service Recruitment

Preezing or 1limiting civil service recruitment {3 an oiften applied.
mechanism for reducing government employment. It is only marginally more
politically difficult than ghost elimination. (The difficulty i{s due to the
potential disruptions that might be causwd by saspiring civil service caadidates.)
Hiring freezes have been widely used, with varying results, in a number of
countries, including Costa Rica, Ghana, the Central African Republic, Congo,
Gambia, Gabon and Mauritania, among others. A variety of mechanisms were used
to administer these policies. Senegal, for example, instituted ¢ hiring freeze
in 1983, and created a high-level inter-ministerial commission to supervise the
process., The commission, the secretariat of which met weekly, review.d all
departures from the civil service, with a view to determining (a) if it were
necessary to fill the particular vacaacy, (b) if so, with whom, and (¢) {f not.
vhether the staff of the organization could be Ledvced by one or whether the
organization had some pressing personnel need in another area that justified a
position. Between 1000 and 1500 reductions were reported to have been sffected
in the first two years of the commission’s operazion. This experience, and a
similar but stronger scheme in the Central African Republic, are summarized in
the "Box®" on cost containment in Annex 2. Variations on this theame include
allowing hiring only if it does not result in a net creation of civil service
posts (Kenya has tried this); or limiting hiring to essential professional staff
(in force in Malawi, Mali and Nigeria).
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Automatic hiring has been discontinued in some African countries which had
traditionally guaranteed government jobs to school graduates. (Examples are CAR,
Congo, Gu’ ua, Mali, Somalia, Sudan, and Senegal.) This reform measure turns
out to be somewhat complicated to implement, as the case of Senegal demonstrates.
When the hiring freeze was instituted in Senegal, there were more than forty
government schools and training centers. Prior to the freeze, entry to these
centers equalled entry to the civil service. The freeze forced the Senegalese
to cur:ail severely the entry to and activities of these centers; the result to
date has been the continued existence of most of these institutions, but with
sver-declining numbers of students or trainees. Still, the Senegalese
government, &s mosct others faced with this problem, maintained its employment
cosmitment to those already in the training pipeline, meaning that it may be some
years before an effect from this particular element of restructuring can be
perceived.?

1. general, the record of hiring freezes appears to have been mixed. Where
they lave signified a hait to automatic civil service recruitment from
universities or public administration training institutions, they apply a
significant brake on civil service expansion. But recruitment freezes may
constrain government from achieving the necessary skill mix through renovation
of its cadres with young entrants. Moreover, for some civil services, hiring
freezes may be no wore efficient in eliminating redundant civil servants than
natural attrition. Indeed, in some countries (such as Madagascar), the height
of civil service expansion took place in the early 1960s, wvhen many new recruits
were hired, causing a persistent bubble in the civil service rolls. Hiring then
leveled off. It could be argued that in these instances it makes sense to let
natural attrition through normal retirement, which will occur over the next few
years, take care of this surplus.

Suspension of Automatic Increases and Advancements

One cost containment measure which has come into increasing use in the most
recent operations is the suspension of sautomatic increases and step advancements.
This is of particular relevance in the francophone African countries where
advances in grade and pay tended to be based solely on years of service. Thus,
freezing recruitment or even modest reductions in the total number of the civil
servants sometimes has had but a limited effect. Senegal, for example, froze
recruitment as early as 1983, and even succeeded over two years in reducing total
aumbers. Still, it found that automatic step and grade increases kept the wage
bill on the increase; the fiscal result of what the Senegalese regarded as an
heroic and politically dangerous effort was reduction in the annual average

a1’hc Senega/ case ra/ses another [ssue: the parallel raform In the parapublie
sector /s resulting In reduced tr-ansfers to and, /It /s hoped, eventual reduct/ion In the
numbers of pubiic enterprises. But many of the starff now empioyed In Senegalese PEs
are ‘tenured® civil servants who chose or were assigned to service In a PE. If they are
dismissed from the PE they have the legal right to a post /n the civil service proper.
Legal rights can be amended, of course, but only at the expens2 of time, effort and the
expenditure of some of the government’'s pclitical base.
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growth rate of the wage bill from fourteen to nine percent. The suspension of
automatic advances is an element of recent reforms in five countries with Bank
programs, including Dcminica and Mauritania. In addition, Burundi and Cote
d'Ivoire temporarily suspended automatic pay increases to dampen drift factors.
Both Burkina Faso and Cote d’'Ivoire also restructured their pay systems so that
promotions are now offered on a more selective basis rather than granted
automatically.

Strict enforcement of retirement for over-age civil =srvants has been a
festure of a number of reform programs (including Cameroon, Gabon, Costa Rica,
and Benin, Senegal, Ghana, and Guinea). In Guinea, for example, the Bank
supported the enforcement of a retirement program in which all civil servants
over 55, or all those who had completed thirty years of service, were to be
placed in automatic and effective rstirement. The result was s reduction of over
7000 cadres. While presenting an option for employment reduction that causes
few political ripples, the impact of such programs has been minimal. This is
partly due to the unreliability of most information about age -- even when
gathered by modern survey techniques through civil service censuses -- and to
the overall age profile of most civil services in most LDCs. This is especially
the case in Africa, vhere the average age of civil servants is below 40. Thus,
the removal of over-aged employees usually targets a small group.

Early Retirement Programs

Inczeasingly, countries find that implementing the more "easy® options does
‘not result in sufficient cost cutting. They thus begin to explore ways to
actually cut back on the numbers of serving employees. Even at this stage,
governments are losthe to take the most difficult political route; that of
involuntary dismissal. A number of strategies have been tried with varying
degrees of success. Usually, these options are offered as one among several in
& mixed approach to staff reductions.

Early retirement is an option that has been proposed in several countries,
including Senegal. This program targets civil servants within a few years of
normal retirement age, either paying them a lump sum separation package with
pension benefits to begin with normal retirement age, or by starting their
pensions at the early departure date. Although systematic analysis has not yet
been performed on these types of programs, their benefits (in terms of numbers
reduced and wage bill decreases) would seem to be minimal and their costs
significant. First, the net present value of the savings stream is likely to
be low since the savings only represent three to four years of staff reductions
instead of those that would occur if younger workers were to be removed.
Furthermore, early retirement programs target the most experienced employees -
- both at managerial and support levels. This poses a particularly acute cost
for those civil services in which once high standards of professional performance
and training have broken down. Early retirement means that the collective
experience of the older employees, who might be the sole keepers of the efficient
flame of an earlier era, is lost to the newer generation.

Voluntary Departure Programs
' Voluntary departure schemes have been a feature of several civil service
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reform programs, including those in Guinea, the CAR, Mali, Kenys and Somalia;
one has been proposed for Senegal. In general, voluntary departure schemes are
viewed as politically palatable because they are not coercive. Voluntary
departure programs are problematic, however, in that they often attract the best
and brightest civil servants; that is, those whom government would most wish to
retain. Carried out on a large scale, voluntary departure schemes are expensive.
In Guinea, voluntary departure with an associated premium was to be financed with
an earmarked fund of GF 6.5 billion. The benefits involved a three-option plan
from which departees might choose to: (a) draw a salary with accompanying rice
rations for 60 months; (b) take 40 perceat in cash and the remainder in regular
salary payments; or (c) take a share of the severance allowance as a down payment
on a new private sector business venturs. 1In its proposed voluntary departure
scheme, Senegal would offer 60 months of salaries to voluntarily departing civil
servants. The government has requested financial support for this scheme from
the Bank.

Many countries would prefer to carry out staff reductions exclusively
through voluntary departure programs, particularly if they can find external
financing for a portion of the costs. Nonetheless, it seems clear that the
monetary incentives would have to be significant (and probably unaffordable) to
encourage sufficient reductions in numbers. On a smaller scale, some civil
servants might have a low reservation cost that would permit them to take
advantage of voluntary departuzre incentives that were not exorbitantly expensive
for government. In this way, voluntary departure, when combined with
retrenchment, could be a viable strategy to achieve significant employment
reduction. However, on its own it is probably not terribly effective.

Retrenchment

Retrenchment -- the direct and explicit dismissal of redundant civil

servants -- is the most difficult and politically contentious measure used to
reduce employment. Governments have strongly resisted these remedies, and have
sdopted them as last resort options. This reluctance is related to the nature
of the state in many developing countries. An important purpose of governments
is construed as the distribution of political patronage and social welfare
through the provision of public posts to loyal followers and otherwise deserving
clients. Overt employment reduction thus strikes at this basic definition of
the role of government. Moreover, the fear of most political regimes that
cetrenchment will incite destabilizing social upheaval and political opposition
serves to stiffen resistance to overt employment reduction measures. The task
of opponents to staff cuts is made that much easier by fears that the labor
absorptive capacity of the private sector is weak.

It is thus not surprising that involved Bank staff note difficulties and
delays in complying with staff reduction conditionality in adjustment operations
in the Central African Republic, Guinea Bissau, Guinea, Ghana, Sao Tome and
Principe, Senegal, Costa Rica and Dominica, to name but a few recent oases.
Supervision reports record acceptance of fewer dismissals and lengthier
timeframes than originally negotiated; these reports note as well in several
sscond adjustment operations the repetition, in somewhat stronger terms, of
employment reduction conditions seen in the first operation (SAL 1-* enforce
retizrement age regulations;® SAL 2-"strictly enforce retirement age



regulations®).

Despite the considerable resistance of governments to undertake what they
perceive to be politically risky measures, retrenchment is nonetheless taking
place in several countries through Bank operations. Chana, Guinea, Gambia, and
CAR (countries for which some documented reduction figures are available) are
cases in point: as of 1989, approximately 27,791 civil servants have been
retrenched in Ghana, in addition to those removed from the rolls by other
mechanisms. In Guines, an estimated 4245 have heen retrenched. In the Gambia,
following a census and staff audit, approximately 3350 government employees
(including 2600 temporary employees) were dismissed. And in the Central African
Repudlic, 300 civil servants have been fired so far, with more reductions planned
for coming yun. (See Table 4).

The data on these retrenchment exercises are still quite preliminary, and
in-depth analysis of this experience is only nowv being porformod 10 1¢ is thus
possible to offer only tentative observations on implementation. One notable
feature of these programs was the use of a variety of techniques to deflect
political opposition, minimize the social cost of retrenchment, and provide
technical support to redundancy programs. In Guinea and CAR (aand planned for
Senegal), for example, public information campaigns were designed, with the help
of consultants, to inform government employees through radio broadcasts and
newspaper articles, of government intentions with regard to administrative and
financial aspects of the staff reduction programs. Bank staff reported positive
effects for these efforts. _

Testing .

Competency exams were used in at least one country. In Guinea, competency
tests for sitting civil servants provided technical criteria to determine which
personnel would be graded as surplus. Those who passed the test were to be
retained, and those who failed would be entitled to a severance package related .
" to the length of service. (They would not, however, be able to opt for the more

in fact, many of the mechanisas described In this section have been utllized In
combination with one another, making It difficuit to /soiate the relative utliity or Impact
of any singie one. In Ghana, for example, voluntary departure was not st/mulated
through additional Incentives; the “voluntary® separation package was the same as for
redundant workers, thus providing little motivation for workers to |eavé of their own
volition. At the same time, workers theoretically had the option of early retirement, but
wou/d receive no extra paymsents over and above thelr regular pension rights. [f they
chose voluntary retirement, however, they would receive the luap sum separation payment
In addition to their pension. Thus, there were virtuaiiy no eariy retirees in Ghana, out
088 older voluntary departees. Clearly, it was not the nature of the individual scheme,
but /ts relation to.the other parts of the staff reduction program that determined the
outcome.

’OSystentlc analysis of pay and empioyment reform In three Bank coperat/ons
(Gu/inea, Ghana and Gaabia)ls the subject of the Africa Technical Department, Public
Sector Wanagement Division study In progress, “Public Sector Fay and Employment Reform
in Africa,” forthcoming, 1990,
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lucrative package offered those in voluntary departure). Recruitment in
subsequent years would be determined according to the new qualifications testing,
and the promotion of employees retained would follow a logical procedure coupled
with training. Although the exams were first geared to university level
standards in France for professional level positions, the requirements were later
relaxed to fit local capabilities. The objectivity and credibility of the
program was validated by the presence of external coansultants, and this
apparently enhanced acceptance of the practice. Despite this acceptance of the
principle of testing, the exercise has proved to be cumbersome to administer,
causing conflict and delays in the overall civil service reform program in

Guinea.
Personnel Banks

Competency testing was couplid in Guinea with the creation of a special
personnel bank where those employees who passed 3xams;, but were considered
otherwise redundant, were placed in a special category. These people remain on
the payroll for six months. If they do not find jobs, they are removed and
dismissed. They also have the option of leaving of their own volition with a
severance package somevhat less generous than that offered to voluntary
departees. There are approximately 14,487 employees in this category as of this
writing. (This figure may include some 3400 public enterprise employees,
however.) The administration of this personnel bank has proved exceedingly
complicated, and there is not yet clear indication that any of those placed in
the pool have actually left government. There is concern that this category of
employees will continue to impose an onerous burden on the wage bill without
contributing to civil service productivity. Moreover, the presence in government _
of an (officially) idle class of disgruntled employees may serve to demoralize
other government personnel.

Sevarance Packages

Severance payments -- financed by governments themselves --have accompanied
retrenchment programs in most countries. A comparison of severance provisions
is shown in Table 5. While the absolute value of these separation packages is
impossible to compare, the formulae themse'ves appear to be relatively generous.
These formulae are mostly embellishments upon the basic legal obligations of
government to dismissed workers worked out through negotiations among various
interested parties. The administration and the size of the severance packages
appear to be among the most important determinants of the level of acceptance
of the overall employment reduction program by affected employees. In Ghana,
delays in the calculation and distribution of separation entitlement irn the first
year of the reform program stirred some disruptive opposition among affected
civil servants, for exampie. Bank staff reported that protests were smoothed
over in the second year when severance payments began to be awarded on time.

Punceionil Reviews

In some countries, functional reviews have provided an important technical
rationale for employment cuts. (Table 3 shows a sample of countries that have
carried out functional reviews). These reviews are discussed in greater depth
in Part B of this paper. Their purpose is essentially tc audit the functions
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of component agencies of government and the number and type of staff presently
carrying them out in an attempt to determine the optimal staffing arrangements
for basic government tasks. Functional reviews are difficult to administer (they
sre usually carried out through technical assistance), and they are time-
consuming. Indeed, as is discussed in detail below, in the two cases where they
figured most prominently in the reform program (Ghana and Gambia) many cof the
employment cuts actually took place before the functional reviews had been
started. Nonetheless, it has been reported that the carrying out of these
reviews even well into the implementation of a retrenchment program provides an
assurance that there is at least an intention to pursue staff reductions in a
rational, technical;—and just manner. This assurance has served to dispel
political and social discontent over the retrenchment programs as a whole.

Redeployment, Retraining and Credit Programs

Bank operations have begun to address the issue of redeployment of
redundant labor in their reform programs. Several countries have put together
programs which offer training for jobs in the informal sector, credit schemes
at favorable interest rates for small business or agriculture, and/or public
works programs. (Ghana, Gambis, Guinea, and Bolivia offered such programs.)
On s technical basis, these programs have been less than fully successful; in
some instances their justification may be questioned.

First, retraining for informal sector activities -- which is where many
redundant workers tend to go, may be largely irrelevant; indeed, the number of
people benefiting from training for carpentry or dressmaking is probably quite
small., In Ghana, for example, where this type of program was offered through
the Programme of Actions to Mitigats the Social Cost of Adjustment (PAMSCAD),
the demand for such training was low. In most countries, the existent training
institutions are not equipped to handle this kind of informal training, or if
the demand were higher, to accommodate the number of trainees that potentially
could result from massive lay-offs in the public sector. The administrative
costs are high and the potential benefits unclear. Again in Ghana, an attempt
was also made to provide training through an apprenticeship program. This was
difficult to organize, however, and only reached a limited group. Like the other
redeployment schemes, this program was undersubscribed. Credit for small
business and agricultural activities, another aspect of the program, was also
in low demand. In the Gambia, the Institute of Business Advisory Services (IBAS)
administered a similar program which received approximately 700 applications (out
of more than 2000 workers laid off by the government) and provided credit and/or
training services to only about 300 individuals.

In Bolivia, a public works program was organized through the Emergency
Social Pund to provide transitional employment for dismissed tin mine workers
from COMIBOL, the state mining company. Reports indicate that most miners did
not take advantage of these programs, however. Instead, they sometimes used the
cash payment provided by s generous separation package to relocate and start
enterprises in the informal sector, or to find construction work elsewhere. In
Guinea, the Government set up a special office, BARAF, (Bureau d'Aide a la
Recanversion des Agents de la Fonction Publique) to assist departing civil
servants in applying for credit to finance private businesses. Some Bank staff
fear this credit program may have permanently damaged the country's credit
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system;: indeed, there are now on the books large numbers of loans to departed
civil servants that have almost no hope of being recovered. The Gambis small
business credit scheme for redundant civil servants did not fare well in this
respect either. Its loan recovery rate was 30 percent (as compared to 635
percent, for example, for an EEC-financed credit scheme with more stringent
eligibility requirsments). :

This experiencs suggests that the technical rationale for these programs
is weak. It would appear that many civil servants being retrenched nsither need
nor expect to be retrained or redeployed. Most go into the informal sector for
which there are few adapted credit schemes. It would be administratively easier,
and would probably hav« a more beneficial economic impact, to simply award cash
severance payments to departing staff.

Another point is that redeployment programs require considerable
institutional capacity to administer. In the Gambia, the program only got off
the ground one and a half years after retrenchment had begun. In Ghana, the lag
time was two and a half years. In Guinea, the program began on the anticipated
date, but proved to be very difficult to manage. Typically, there are a numbher
of institutions whose activities must be coordinated and the preparation
requirements are considerable. Moreover, because existing training and credit
institutions are inadequate, new mechanisms often are required, imposing
substantial additional costs. ,

Pinally, for some countries, the need for special mechanisms to rechannel
labor into private markets may be less than anticipated. That is, there is some
preliminary evidence to suggest that labor absorption has been easier than
expected -- or than governments typically contend. In Africa, for example, urban
wvorkers appear to have moved easily into agricultural activities. In Bolivia,
the ability of the informal sector to absordb redundant public sector employees
appears to have been considerable. Thus, the technical rationale for retraining
and credit is further eroded. ~

These programs do perhaps have an important symbolic value tn the extent
that dismissed workers place value on access to this kind of assistance, whether
they avail themselves of it or not. Such programs thus serve an important
political function in defusing potential discontent among retrenched employees.
In general, though, it may make more sense to concentrate on severance packages
or generous golden handshakes in desigring employment reductions programs, as
this is wvhere most employee interest and demand are focused.

Remuneration Issues

Many of the cost-containment measures taken have focused on reducing
employment; but many steps have also been directed at containing the wage bill
in the aggregate, and at removing distortions in the overall remuneration
structure. These measures are discussed below.

Wage Restraint

Wage freezes are common measures. Full or partial wage freezes were
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called for in Uruguay, Senegal, Gambia, Saoc Tome and Principe, Camerocon, Gabon
and Tunisia. (Prior to the Bank's increased involvement in wage bill restraint,
wage freezes featured more prominently as conditions of IMF agreements.) Ways
of instituting a wage freeze or at least restraining wages are numerous; i.e.
by holding wages to existing levels in current terms; by holding them in constant
terms; by allowing increases equal to a portion of, but less than the entirety
of the rate of inflation; by setting a currency unit ceiling, or by agreeing that
the wage bill cannot surpass & particular ratio (for example, percsntags of
government expenditure).

Rationalization of Remuneration

Increasingly, pay and employment reform programs have also been addressing
specific pay conditions for civil servants in an attempt to remove demotivating
distortions in government remuneration structures. A number of reform programs
have aimed at improving pay conditions, rationalizing the overall system of
remmeration, and building an institutional capacity in government to formulate
and implement sound salary policies on an ongoing basis.

Rationalization of the remuneration stzucture has been an important reform
objective. This has mainly consisted of attempts to reduce the proportion of
remunerations from non.wage benefits. In many countriec, these constitute an
unacceptably lazge percentage of total compensation, as real wvages have been
steadily eroded by inflation and expanding employment. Most work on this issue
has been in the form of studies calling attention to the problem and recommending
solutions. Such studies are being carried out in Senezal, Cameroon, Mauritania,
Senegal, among others. In several countries, concrets steps have been taken to
reduce allowances. Bolivia, Laos, Guinea, Senegal, and Cameroon have reduced
non-wage allowances (housing in Cameroon), in-kind benefits (rice rations in
Guines and speciasl performance premia in Bolivia.) However, availlable data
suggest that, in general, virtually no progrecs has been made on this front.
As Table 6§ indicates, non-wage benefits as s percentage of total compensation
have increased on the average by nearly 8 percent for those countries that
experienced a change.

It is claimed that the Camerocon has also significantly reduced the number
and extent of allowances, but data do not show any improvement between 1986 and
1988. Bolivia has officially taken actions to reduce benefits, but data on the
results of these measures have not yet been collected. One resason for the slow
movemsnt on this issue is the difficulty in getting systematic information and
disentangling the enormously intricate webs of benefit structuress. For many
couniries -~ in particular, those in francophone Africa -- it may well be that
reform will only result from a simple declaration nullifying the entirety of the
present convoluted benefit system, and replacing it with a rational, salary-
based reward system. Unfortunately, it is politically difficult to dispense with
non-wvage mechanisms without redressing the inadequacies of the salary structure
which stimulated the emergence of non-wage distortions in the f£irst 'place.
Bolivia's recent attempts to legislate a rational salary system have been
circumvented, for example, by spontaneous non-wage bonus features to reward some
employeses outside of the strict wage system.

Equalizing Pay Discrepancies
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Inequities in pay among various parts of government have also been the

target for rationalization. In Mauritania, salary discrepancies among different
central government ministries for comparable work, and the effects of inequities
resulting from irregularities in employment status, were both the subject of
studies financed by the Bank's Developmen: Management Project.

Closing the gap in pay and benefits among different parts of the public

sector was the goal of some reform programs. In Jamaica, and many other
countries, parastatal bodies were able to attract qualified candidates away from
the civil service with substantially higher salaries. SAL III instituted
conditionality that higher level management posts in the civil service be
remunerated at 85 percent of equivalent grades in statutory bodies through a
three-phase pay hike. Although two raises for managers did occur, the opposition
to differential wage increasss from unionized civil servants at lower skill
levels prevented the third increase from being enacted. As a result of this
delay and the continuing wage erosion through inflation, qualified professionals
and managers continue to be in short supply in central govemment.u

Simplifying the Salary Structure
In some countries, simplification of the salary grid has resulted from

pay and grading study recommendations. Studies have been carried out in Bank-
financed programs in the Gambia, Ghana, Guinea, Dominica, and Jamaica, for
example. In Dominica, the remuneration system, ccnsisting of over 100 pay
scales, was converted to a structure of 14 for middle and lower management;
almost all jobs are now included in this new pay scale system. In Guinea,
consultants undertook a job evaluation sxercise and reduced 19 grades to 12.

Wage Compression and Decompression

- For many countries, the erosion of average wages was the big problem to
be addressed by pay reform. But, particularly in Africa, a principal objective
of pay reform is the decompression of the wage structure. This is essential,
given the difficulties in recruitment and retention of higher level staff whose
salaries have sunk to very low multiples of the lowest ranked workers. (Table
7 shows some compression ratios for selected countries.) Decompression of the
salary structure was a definite aim in Ghana, for example, where in 1984, before
the SAC I program began, the compression ratio was approximately 2.5 to 1. It
rapidly moved to 5.7:1 in that year and by 1989, it had decompressed to 7.8 to
1. The Government's stated objective of achieving a 13 to 1 ratio by 1991 may
or may not be <eached, but it is clearly moving in the right direction. In the
CAR, five years of reform produced no perceptible change in the compression

11 Wethodologlies for determining the appropriate pay levels In the civil service
are only now being developed. In Jamaica, a comparative pay survey was carried out
through the Administrative Reform Project, the Inst/tutional counterpart for pay reform
In SAL Ill. But the survey took so long to be cc -sleted that the ARP was terminatec
before the resuits became known. Similar surveys - :re carried out /In Ghana, the Gambia,
and Thalland to determine the appropriate pay leveis for civil servants.
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zatio. And in Laos, salaries decompressed from 3 to 1 to 6§ to 1 under a prograu
supported (in its later stages) by the Fund and the Bank.

For other countries, progress is much less clear. During the reform period
in the Gambia, for example, salaries appesr to have become more compressed in
the first years of adjustment, moving from &.5 to 1 to 5.7 to 1l.. -(This might
have been due, in part, to the introduction of the new, shorter twelve grade
structure, however.) In Guinea Bissau and Senegal, as well, it would also appear
that salaries compressed further during the reform period, from 5.2 to 1 to 4
to 1 in the former; to 7.8 to 1 to 6.8 to 1 in the latter. It must be underlined
that all these figures should be taken with a large grain of salt; they tend to
be ‘guess-timates®, based on sketchy data. '

Salary Supplements

Where reform of the salary structure has not been imminent, a number of
countries have resorted to interim programs simed at asttracting qualified
professionals into government. Salary supplements are the most coomon mechanism
used to compensate for low civil service pay at upper echelons. Although no
systematic documentation exists, salary supplements appear to be widely utilized.
Examples include Mozambique, Bolivia, Uganda, Guinea Bissau, Cameroon and Niger,
among others. In councries where international donor assistance provides an
alternative employment market for skilled professionals, salary supplements may
be provided by externally financed projects in several different ways. Civil
servants may accept supplements to top off their civil service pay by as much
as 400 percent (as in Mozambique or Bolivia), without taking leave from the
government rolls. Indeed, in Mozambique (and elsewhere) Bank and other donor
projects have hired individuals working in ministries to staff spacial project
units at higher salaries while still retaining their government jobs. The
obvious conflict of interest potential here is enormous. Moreover, the
demonstration effect for those government employees lacking access to topping-
up benefits can be devastating.

Some ¢ il servants may take leave or actually separate from the civil
service. Whi.s this is & "cleaner® arrangement in principle, the cost may well
be the loss of the skilled individual from government service over the short and
long run. In countries such as Mozambique where human capital is so scarce, this
brain drain could paralyze government functions. Moreover, on a large scale,
such supplementation is affordable only with sustained external financing. The
siphoning off and rewarding of the bast and the brightest undercuts government
motivation to improve conditions for the majority of individuals. On the other
hand, salary supplements are viewed by many Banx Stsff as unavoidable. They are
seen as the only way of obtaining good staff to run projects and programs which,
presumably, will enhan~e the functioning of the civil service, and restart the
process of economic growth. The argument is that the loss of time and money that
would occur with inferior staff is worth both the higher remuneration, and the
demoralization of the unaffected majority.

In some countries, salary supplements consist of those payments provided

to higher level civil servants over and above their civil service grade salaty.

These payments are offered largely because it is feared that, without topped up




salaries, the most capable personnel will be lured into intermationally financed
projects or, better-paying parastatal', or (where this is an option) into the
private sector. There is little doubt that salary supplements have a corrosive
and distorting effect on civil service morale and management. Most important,
they undermine the possibilities of meaningful structural reform in the longer
term. The insidious aspect of this problem is that in many instances the
offenders are the donors, including the Bank. This is so despite the Bank's
overt policy of not financing government salaries.

In a few instances, innovations have been proposed to deal with this
problem. In Bolivia, international donors contributed § U.S. 6 million to form
a foundation to finance 500 key high level government positions -- all
performance evaluated -- outside of the budget and outside of the IMF targets
for the wage bill. While this was not seen as a long-term solution to the salary
problem, it was viewed as a means to bring some order to the chaotic pay
supplement situation. In Ghans, the Bunk assisted an innovative Skills
Mobilization Scheme to finance local consultancies for key government positions
essential to the economic recovery program. Fees for these consultancies were
. to be at local private sector rates -- well over civil service levels -- and the
positions were not to be filled by serving government employees. The idea was
to attract skilled professionals from the private sector, and perhaps even
repatriate skilled Ghanaians living overseas. After considerable debate over the
terms of these contracts, the scheme was made operational, but appears to have
had little impact. At time of writing, forty-one individuals have been
identified as eligible for the scheme and registered on a consultants roster,
but only three government slots have actually been filled through this mechanism.

Parastatals vs. Central Government

There are various aspects to the salary supplement problem. Attempts to
spproach parity between central government salaries and parastatals were
contemplated, if not always fully carried out, in Jamaica, Ivory Coast and
Bolivia. Such attempts sometimes result in a *no-win situation.® First, the
equalization of state enterprise salaries with those of central government
agencies is often not achievable; all that can be accomplished is to narrow the
gap between the two in order to stem the flow of qualified staff from one to the
other and to mitigate somewhat the resentment of civil servants at receiving
relatively lower salarcies. Second, even in cases where parity has been
legislated, the incentives to performance of state enterprises themselves cannot
help but be negatively affected. To the degree that paraatatals behave more like
central government agencies - than private or competitive enterprises --
particularly with regard to salary and personnel policies -- parastatal
performance is likely to suffer.

Institutional Arrangement Issues

The Bank's interlocutor(s) in programs to reduce the size and contain the
cost of the civil service have generally been the Ministry of Finance and the
Ministry of the Civil Service. The tendency of the Bank to centralize its 1ocus
on these core agencies has occasionally oversimplified the complicated map of
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institutions involved in various phaszes of cost-containment. In the Ghana case,
the failure to perceive and bring on board the entirety of agencies involved in
the process resulted in design mistakes and delays in implfmnntation.lz In other
instances, the failure to understand that institutional arrangements in countries
are more decentralizsd and less controllable than donors would like (or are
accustomed to) has led project designers to underestinate the potential for non-
compliance with reform objectives. Again in Ghana, the exclusion of the Ghana
Education Service from redeployment discussions contributed to a misperception
of the chances for post-freeze rocruitment of teachers.

Internal Bank procedures are also factors affecting the outcome of the
reforms experiences discussed above. One element increasingly recognized as
crucial to the prepazration of pay and employment programs is diagnostic sector
work in anticipation of and in conjunction with SAL design. Much of the uneven
progress noted at various points in this paper in the Ghana reform program might
well have been mitigated by adequate diagnostic work that mapped out the
strengths and weaknesses of the institutions that would need to be involved in
the program. An "institutional assessment® of this type might have resulted in
a strategy vhich established the objectives, and the ways to reaci them, of each
step of the reform program.

4. Impact of Cost Containment Reforms

The above discussion has focused mainl~ on aspects of implementation of
government pay and employment reforms through Bank operations. Although a fair
amount can be determined about how these programs are working from this
implementational perspective, a sense of the real contribution of these reform
programs can only be achieved by looking more closely at their outcomes and
tzying to assess the degree to which they have accomplished their stated
objectives. (Note again that the usual warnings obtain about the limited extent
and low quality of the data.)

Wage Bill Impact

The primary objective of most reforms was to reduce the aggregate wage
bill. To what extent has this occurred in recent years? 1Is there any way to
link changes (positive or negative) in the wage bill to Bank-sponsored government
pay and employment reforms? (Table 8 shows wage bill trends for selected
countries). For the fifteen countries with available data in which either the
Bank --through a SAL or a TAL -- or an IMF program sponsored reform, ten (two-
thirds) had wage bill increases for the last two years. Moreover, this group
included those countries in which the reform program had progressed furthest,
such as Ghana, Jamaica, Guinea, and the Gambia. 1In only four countries did the
wage bill decline in absolute terms. In nine countries, wages and salaries rose

’zAa noted by J. Talt Davis In “Review and Evaluation of Ghana's Clvil Service
Refora Programme,” Consuitant's Report, AFTPS, Norid Bank, October, 1589.
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salaries rose as a percentage cf total expenditures. Moreover, the percentage
of total expenditures on goods and services or materials and supplies, the
indicator of the availability of necessary inputs for government staff, declined
for seven out of the group and rose only for four. (For Togo, the percentage
of current expenditures spent oa goods and services declined for che last year
of available data). For the other four countries, data were not available.

To repeat, these data are not very robust and it would not be wise to
overgeneralize from them. Indeed, there may be any number of good reasons why
the wage bill rose in these countries that are completely uurelated to civil
service reform programs. It is not possible to explain reliably the
idiosyncratic reasons for each wage bill incresse. Even for cases where it is
possible to probe data more deeply, the reasons for increases in the wage bill
can be very nnbiguoul.13 Moreover, even at the aggregate level, the time lag
between reform and impact may be longer than can be captured in the available
figures. It is possible that these results will only be visible in future data
sets.,

It should also be noted that personanel expenditure trends often do not show
up in the aggregate wage bill figures. They can be hidden in the budget in
myriad other (often non-itemized) categories. Thus, some of these wage bill
figures may actually understate the total amount of personal emoluments for a
given year. Taking all these caveats into account, however, the data suggest
that the impact of these reform programs on aggregate wage bill reduction is
negligible.

- The increase in overall wages and salaries expenditures may be due to
general pay hikes awarded to civil servants to alleviate the erosion that had
been affecting government salaries in many countries -- again, espacially in
Africa. As has been pointed out earlier in this paper, this general wage
erosion affected different classes of civil servants differently, and higher
level professionals salaries had fallen to dangerously low levels in many cases.
Thus, the possible "good news® in a higher aggregate wage bill might be the
decompression of the salary structure from top to bottom.

Data on wage compression are poor. Table 7 shows changes in only six
cases. Of these, half the wage structures showed decompression and half showed
compression. Looking a bit more closely at individual reform programs it seems
clear that Ghana has made progress in decompressing its salary structure, and
Bank staff confirm improved morale among upper echelon personnel. In the CAR,
it would appear that not much decompression has occurred. And the compression
situations in Guinea and the Gambia are less encouraging still. Despite reform
programs, wages have actually become more compressed. In the Gambia, this is
especially disturbing since a hotly debated salary increase of approximately 25

13 In Bulivia, for example, where more detalled analytic work has recently been
completed on public sector wage and employment trends, the increase ai/ght be explained
by a rise In employment (perhaps with declining average wages) or an Increase In
average real salaries. The data for that country are 3o ambiguous that /t /s /mpossible
to argue either case with confidence. See Barbara Nunberg, °Bolivig: A Review of Pubiic
Pay and Empioyment Issues,”' 1990.



percent was awarded in 1988.

Another possible explanation of wage bill increases m’ght be the
rationalization of the remuneration structure. As noted, non-wage benefits
and allowances have traditionally constituled an important component of the
overall compensstion package. These benefits have ofcen been unevenl
distzibuted and have rarely been linked to performance-based criteria -- or eve
need. In most countries information about these benefit structures i
unavailable to policy makers. And, of course, the more important the non-wvag
benefit contribution to the overall compensation package, the more i: is likel
to distort the general distribution of remuneration, thus making culculation
of compression ratios among various .evels of the civil service at. best onl
indicative of real remuneration relationships.

Employment Reductions

In the absence of clear improvements on the fiscal side, the overal
objective of employment reduction retaint importance. Has this been achieved
under these programs? Table 9 shows the limited data available on employment
trends for selected countries which have undergone some form of employment
teform. For the fifteen countries for which data are available, eight were able
to reduce governmeant employment during this period. Among these, one (Ghana)
experiencud slippage through new recruitment in the Education Service. Two
others -- Jamaica and Cameroon -- experienced significant reductions in recent
years, but then reversed the trend slightly during the last year. For the other
countries, the rate of growth remained relatively constant during the reform
period. )

In general, these reductions were of small magnitude. The limited impact
on the wage bill for those few cases where results have been even modestly
encouraging may be a funciion of the very low levels of employment cuts that.
countries are beiug asked and are willing to make. Indeed, it may well be that
more serjious impact can only be achieved through more drastic reductions.

It is also important to note that the saving achieved through government
cuts were generally not sufficient to pay for the subsequent salary increases
avarded to correct pravious civil service wage erosion. Indeed, preliminary
evidencs from Ghana and the Gambia suggest that aggregate pay increases vastly
outstrip the savings accrued by the retrenchment exercise. The discrepancy
between the relatively small fiscal savings of retreachment and the genecous pay
hikes is partially explained by the extreme wage erosion that had taken place
in many countries in recent years. It is not likely that significant redress
of this erosion could be achieved through anything less than massive employee
lay-offs, the likes of which have not been contemplated or carried out in any
of the present cases. Finally, most employment reduction has taken place at the
lower pay levels of the civil service. This has tended to mitigate the financial
impact of the redundancies.

Part B: THR LCNG VIEW: CIVIL SERVICE MANAGEMENT
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Short-term efforts tc correct glaring and burdensome distortions in
government pay and employment practices have clearly dominated the Bank's
operational agenda in civil service reform. However, with the advancement or
completion of emergency surgary, many governments -- with Bank support -- have
begun to focus on longer term issues in civil service strengthening. The "long
view® transcends cost-containment to concentrate on detailed, slower-paced
reforms aimed a improving levels of effectiveness and efficiency of government
adainistrative systems. The grand objective of these °"rationalist" reforms is
to create or strengthen a capacity for personnel policy formulation and for day-
to-day management of the civil service. Underlying the longer-term approach is
the recognition that shorter-term measures must be supported by institutionalized
systems that can sustain ongoing reform.

To the extent that development management interventions are linked to
policy-based reforms, they may be distinguished from the oublic administration
assistance activities of other donors working in this field (particularly the
United States Agency for International Development {USAID] and the United Nations
Department of Technology, Co-operation and Development [UN-DTCV]). These latter
have tended to engage in extensive, diffuse, training and improvement programs,
often linked to particular projects, with little policy focus and few links to
precise, meassurable, institutional outcomes.

In essence, the Bank’'s long view, more "rationalist® reform programs aim

at:

* _ingtalling-in civil services.personnel information and
management systems, more tightly linked to payrolls, and
including clesr and appropriate career development schemes;

* gtaff audits, to determine vhat personnel is on hand;

improved training systems;

* revision, usually meaning simplification, of the legal
framewvork governing the civil service; and

* getting the right people into the administration, partly by
stronger incentives to attract and retain them, partly by
changing objectives and procedures in an effort to make the
work situation more challenging and rewarding.

Civil service management reform has been dealt with in a series of
technical assistance projects of relatively recent origin. The main activitlcs
of these development management operations are outlined below. The discussion
then raises s set of important implementational issues, and concludes by drawing
the first discernable lessons from these operations’ results.

Since 19811 approximately 23 TALs have supported civil service management
reform programs. & Most, though not all, were in Sub-Saharan Africa. Most of
the operations have been specifically linked to institutional reforms contained

“Son of these TALs were only partially devoted to development amanagesent /ssues
and thus cannot be strictly classified as development management pro/jects.
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in SALs. (The remaining have oeen supposedly freestanding projects, but even
a8 fair number of these have had an indirect relation to SAL reform programs.)
There {s no formal model for rzeform that can be applied uniformly across
countries, but there are identifiable sets of activities which most of these
projects have in common. These measures are presented below according to the
phased order in which they usual'y occur in the reform process.

1. C onents of Rationalist Refo orts

Data Collection and Analysis

In the least developed countries with weak reporting and records systems,
the first need is to determine the Jacts; i.e. to determine the number, personal
characteristics, skills, years of service, pay, etc., of the civil service. In
some cases, there has been a coincidence of this data collection exercise and
a civil service census (Mauritania, for instance). In others, such exercises
may complement or supplant previous censuses which were methodologically flawed
or did not go far enough in collecting go:tinont information. This was the case
for Ghana and the Gambis, Zor example. S while time-consuming and expensive,
these data gathering and analysis exercises provide the data base for the
establishment of effective records management practices. This means improving
registry procedures and building systems for the ongoing collection, aggregation’
and analysis of personnel data. Even in the short run, a manpower data base for
the civil service is essential to devising and implementing retrenchment
- strategies. They provide information that assists in the determination of
priority areas or ministries to undergo functional reviews (discussed below),
for example, or they help establish the scope for staff savings in various
ezployment categories.

Introduction of Computerized Payroll Functions

Civil service management improvement programs financed by the Bank often
have included support for the rationalization and computerization of the payroll
mechanism, usually located in the Treasury in the Ministry of Finance. (Ghana,
Senegal, Mauritania, Uganda are a few examples). In some cases this
computerization has proceeded on its own; in others, the payroll system has been
linked to the improved personnel management data bsse discussed above.  Explicit
links to the btudget have also been forged. In several countries, implementation

'Sin Ghana, for example, the original 1986 civil service census and the manpower
survey carried out by the Headcount Committee In 1987 to /dentify ghost workers were
successful/ In Indicating In broad terms the overall numbers and distribution of civll
servants, but were technically flawed In other ways that /imited their usefulness as a
managesent tool. For example, the data were collected and stored manually, making
aggregate analysis difficult and time-consuming; the “population” was not clearly defined
30 that i/t was not possibie to tell exactly what the percentage coverage or response
was; certain key pleces of summary personne! Information were not collected; and, the
surveys were °‘one-off" exercises with no provision for aaintalning or updating
informat/on.
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of this integrated system has not been carried out, but the management TALs have
provided support for studies to produce recommendations and the technical
rationale for the implantation of such a network. The integration of the
personnel data and the payroll and hudgetary information is somewhat cumbersome
administratively and institutionally as it involves the coordination of various
organs: ministries of finance and civil service, statistical institutes,
computation centers and technical line ministries are usually all involved. But
comprehensive and sustained control over personnel management functions cannot
occur without a linked system. Furthermore, the greater the degree of
decentralization of personnel management, the more crucial an integrated network
becomes. Most governments (and several donors) have been easily seduced by the
appeal of computerized payroll systems, but there has been greater resistance
to the notion of an integrated payroll-personnel management information system.

Functional Reviews

-Punctional reviews have been a common feature of Bank-sponsored civil
service management reform efforts. Such reviews are in essence organizational
audits on a sample or selected priority list of central government agencies.
Their overall aim is to determine the appropriate match between types and numbers
of staff, and tasks or functions of government. In adjusting countries, these
reviews have sometimes been hurriedly devised and rapidly implemented. Thus,
they have not always met the most rigorous standards of productivity measurement.
Nonetheless, functional reviews do represent a rough, often best available,
effort to determine the appropriate number of personnel and the type of skills
necessary to carry out the organizational objectives of various component parts
of government.

To some degree, the term, *functional review"' is a catchall for a range
of related or similar activities, including:

* Job Inspections -« A job inspection program reviews the structure and
staffing of agencies in government to determine: what work needs to be done %o
fulfill the organization's objectives; whether the orgsanizational structure is
appropriate for its activities; whether the staffing numbers, grades, and levels
of responsibility are appropriate to the needs of the work; and, whether some
degree of consistency is maintained across agencies.

* Organization and method studies constitute another instrument used in
functional reviews. These are evaluations of the efficiency of a particular
service provided in a similar way by several or many agencies, and where
significant numbers of staff are employed. The aim is to identify main areas
of weakness in performance, to find and remove bottlenecks, and, in sum, to
simplify procedures. This process can yield significant staff savings as well
as promote greater efficiency.

* A third technique used in functional reviews is budgetary analysis. This
is an examination of financial data in an effort to pinpoint areas where manpower
are being inefficiently employed. This, it is assumed, automatically identifies
potential targets for budgetary savings. One approach is to undertake analysis
by exception: for example, to pinpoint agencies where the proportion of personal
emoluments to total expenditure is particularly high, or where trends in
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personnel emoluments have deviated significantly from observed trends in other
program e:pcnditurq.

* Functicnal reviews often use ratio analysis, a means of identifying
potential problem areas requiring more detailed policy reviews. Ratio analysis
i{s tailored to the precise functions and objectives of the organization or sector
concerned. Typical examples include medical officer/bed ratios, teacher/non-
teaching staff ratios, agricultural extension officer/population ratios, and cost
of tax revenues collected/tax collector. These ratios are then reviewed against
government targets to assist in highlighting regional dispsrities and, in
particular, flagging areas of apparent staff shortages or surpluses relative to
the average. Ratio analysis is indicative rather than conclusive; it indicates
needs for more specific policy reviews, and ultimately to more detailed plans
for recrultment, training and staff development. In the immediate, it helps
identify functions which are obsolete, overlapping or otherwise redundant.

The findings of functional reviews lead to the next phase in the sequence
of administrative rationalization; the matching of existing personnel to ideal
needs. Ia principle, this should result in the identification and retention of
those individuals with appropriate and needed skills. It should also lead to
the reassignment (and perhaps rzetraining) of staff superfluous to the
requirements of the agency under review, but who possess capacities and potential
required elsewiiers in the system. PFinally, it should identify the individuals
who are not needed, and should be dismissed or persuaded to leave voluntarily.

Functional reviews have been utilized in several countries (Ghana, Guinea,
Benin, Gambia) to provide a technical basis for decisions concerning employment
cuts. Although the heavily rationalist procese described sbove suggests only
an ideal type, . functional reviews of the sort described have enhanced the
credibility of redundancy programs, in Ghana and the Gambia, for example. 1In
both countries, as part of the adjustment process, functional reviews were
conducted over a period of a few months. They were mainly designed and
administered by international consultants. In Ghana, the consultaats, in
conjunction with British Overseas Development Assistance (ODA)-sponsored overseas
training, succeeded in transferring personnel review techniques to local staff
in the Management Serviccs Division of the Office of the Head of the Civil
Service (OHCS). Ths result was that a corps of competent job inspectors was
built from scratch. This successful transfer of technology turned out to be an
important and positive feature of the program. It not only boosted professicaal
pride in the OHCS, but also extended a sense of Ghanaian ownership to the
redeployment program.

On the other hand, job inspectors were not the highest priority among the
manpower requirements of the Ghanaian civil service. Presumably, the demand for
these skills will diminish considerably -~ though not disappear -- once the
initial, cost-cutting phases of the redeployment program have been completed.
In the Gambia, by contrast, virtually no on-site training of local staff was
accomplished by the implementing consultants in the execution of functional
reviews. The consultants attributed this admitted deficiency to a number of
factors, including intense pressure to produce the reviews very quickly.
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It is worth noting that in both the Ghanaian and Gambian cases, a
substantial number of employment cuts (and certainly those effected in the first
months of the reform programs) were made in advance' of the findings of the
functional reviews. Howaver, these reviews did, reportediy, help in the
justification and implementation of the second round of cuts. The reason is
ss follows: the second-round targeted reductions fell on areas of less obvious
*fat,” and the data and recommendations of the functional reviews provided
decision-makers with *technical® and 'objective® information with which to
contest the various groups opposed to the staff cuts. In Senegal, a process akin
to the functional reviews <. called organizational audits -- was carried out by
the 0ffice of Organization and Methods (BOM), a management training and trouble-
shooting unit located in the prestigious 0ffice of the President. The audits
of BOM have progressed much more slowly than those performed by consultants,
perhaps in part because of difficulties in winning the cooperation and support
of key ministries in the endeavor. While there is an advantage to the national
control of the Senegalese exercise, one must note the cost of the snail’s pace
" at which policy actions stemming from these reviews have materialized.

Training

In-service training of civil servants either on-the-job, or in short
courses abroad have been & feature of a number of civil service management
projects. In several cases (Malawi, Mauritania) the main focus of projects has
been on strengthening civil service training institutes. In Mauritania, a
‘training needs assessment® study was financed through the Development Management
Project, and a twinning arrangement was established between the Institute of
Public Administration in France and the National School of Administration (ENA)
in Mauritania to carry out in-service training of higher level civil service
personnel. The experience has been promising. ENA -- once a stale institution
focused exclusively on pre-service training for new civil service recruits --
has turned its attention to improving the skills of government personnel already
in service. Training is thus serving to reinforce government’'s commitment to
improve quality and reduce quantity in the civil service.

In Malawi, the sole focus of an Institutional Development Project is the
training of higher and middle level managers in the civil service. Increasing
the modest national capacity for management training has long been viewed by
Government as an extremely high priority. This view has come to be shared by
the Bank, which has attributed recent implementation bottlenecks in adjustment
programs to the severe shortage of trained personnel in the upper levels of the
civil service. Thus, the project aims at the streagthening of the Malawian
Institute of Management.

Involved Bank staff view this project as a necessary component to civil
service management improvement. Still, they are quick to point out that training
and skills improvement are necessary but not sufficient conditions for reform.
The crucial fact remains that there are few incentives, financial or otherwise,
for newly trained and presumably improved managers to return to the civil
service. Thus, the next and necessary step will be to pursue improved personnel
policies, incentive systems, pay and employment schemes, and performance



evaluation. Most of the work on the project to date has been done under a
Canadian twinning exezcise which has worked well as a model for building training
capabilities.

Special Incentive Schemes for Higher Level Civil Servants

Weak incentives systems mean wesk civil services. As discussed earlier,
vtopping-up’ mechanisms that circumvent civil service salary scales have been
seen 88 3 possible answer. They are used to attract and retain highly skilled
professionals into government service, in particular so they may perform key
economic recovery program tasks. Topping-up mechanisms were explicitly funded
in two TALS: the Bolivia Economic Management Strengthening Operation (EMSO)
funded a non-governmental agency -- a "foundation®' -- to channel pooled extra-
budgetary resources for key posts; and the Ghana Structural Adjustment
Institutional Support (SAIS) project created a Skills Mobilization Scheme to
hire local consultants for government positions at salaries well over civil
service levels. TLese schemes were aimed at creating something akin to the
established and enduring U.S. Senior Executive Servics. While they have
succeeded in getting scme skilled people into government service, they have so
far been seen as short-term, incentive-boosting mechanisms, not as enduring
institutions. Such instruments have been included in development management
projects in an attempt to impose a modicum of order on the haphazard array of
. mschanisms created by governments (and often supputted by donors) to circunvon:
civil service remuneration constraints.

Policy Studies

Studies aimed at providing a technical data base for persomnel policy
formulation have been an important component of many civil service reform
operations. Development management projects have financed studies to examine
current practices and recommend future actions on: salary policy, personnel
management information system creation and maintenance, general employment
policy, civil service training, and career development for civil servants. A
number of studies have focussed on important but poorly understood topics, such
as the system of fringe benefits and bonuses in Senegal. Most of these studies
were intended to produce action programs specifying the needed and feasible
steps of further reform.

It has been argued that studies have sometimes substituted for or delayed
action, as in Bolivia and Senegal for example. The idea is that the Bank and
governments use studies to avoid bringing a conflict, or poteatial conflice, to
a damaging head. This cynicism is not entirely justified, however; studies have
often produced sericus thought about important and contentiouys personnel issues,
including wvhat is the appropriate and affordable role for state agencies, and
vhat is the proper size and cost of the civil service. Studies have supplied
recoomendations that form the concrete basis for Bank-country dialogue on these
topics.

2. ;gglamentation Issues and Lessons in Development Management
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Although many of the activities discussed in the preceding section have
just begun to be implemented, several issues meriting attention have already
emerged. The discussion that follows highlights tLv key points; those raised
most frequently by Bank staff working on these projects.

One perhaps unavoidable but nonetheless worrisome feature of these
development management operations is the short-term perspective on which they
are based; i.e., the quite limited extent to which they have begun to address
the longer-term management ‘ssues. As noted, the bulk of supported activities
assists SAL cost-containment measures. The emphasis on the short-term is
understandable but costly. It often comes at the expense of attention to long-
term strategy and the need to build enduring, sustainable management systems.
In Ghana, for example, with the exception of preparing job inspectors to carry
out tasks in support of the retrenchment exercise, little training to build up
basic administrative skills of the civil service has yet taken place. In Guinea,
the prime goal of TAL I was to reduce numbers in the civil service. So far,
there has been little support for the resolution of longer-term, structural wage
issues. A census of the civil service was performed, but there has not yet been
a follow-up to build an information management system to install mnodern,
impartial personnel review and control practices. In the Gambia, the follow-up
staff inspecticn program which was to be carried out by trained Gambians under
the supervision of ODA long-term technical advisors in the post-retrenchment
period has ground to a halt, possibly due in part to this failure to internalize
these activities in the earlier phases of the reform process, and to the lack
of coomitment to long-term administrative reform by both government and the Bank.

As noted, in several instances computerized data management systems have
been installed for personnel records and these systems have been linked to the
payroll and the budget. This is an accomplishment. But the absence of a
strategic framework for ongoing civil service management is troublesome. In the
Central African Republic, for example, concerns have been expressed about
inadequate attention to factors essential to civil service performance
improvements: career development, training, incentive structures, performance
evaluation systems, etc. The fear is that unless such changes are implemented,
even 2 smaller civil service will remain unproductive. The fundamental questions
are the long-term ones: What kind and size of civil service does the country
need? How should it plan to get there? What should be the ultimate purpose
of the reviews of the various legal texts regarding the wage system, the
indemnity system, the rights and responsibilities of civil servants over the long
haul? ’

The absence of a strategy has not always been due to the overriding nature
of short term SAL demands or the assumption that cost containment is everywhere
and always the first priority. 1In some instances it has been due to a deficit
of vision or coherence in the reform program itself. In Jamaica, for example,
the Administrative Reform Project consisted of a series of largely uncoordinated
activities -- including revision of classification systems and pay surveys --
the strategic value of which was not clearly defined.
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There have been cases in which aversion to strategic considerations was
the product of conscious choice. In Bolivia, creating a pool of comparatively
skilled and well paid civil servants, to £ill key government posts, was
accomplished -- without enormous difficulties -- through the Economic Management
Support Operation (EMSO). But government interest in larger policy questions
(or even studies) on such questions as overall pay and employment levels, or
career development policies, was conspicuously absent. According to observers,
goverament reticence could be traced to the political implications of personnel
policy reform: the rationalization of civil service incentives and employment
policies would eliminate ©political patronage opportunities which are
alternatively distributed to the "ins®" and "outs® during electoral transitioms.
There is thus no clear constituency for restructuring the system.

In some cases, strategic policy concerns have been crowded out by
components the usefulness of which is more immediately apparent to governments.
In Mauritania, for example, computerization of the personnel management system,
which enjoys considerable government commitment, has been proceeding on schedule.
But a number of delays have taken place in the preparation of a series of policy
studies. It may be that changes in administrative technology are perceived as
less threatening politically than overt examination of existing policies (even
though the application of the technology may render transparent abuses and fraud
by exposing °ghost® workers and double salaries, etc.)

Efforts in these operations have concentrated on reforming systems in the
core ministries of finsnce and civil service. The costs and benefits of
establishing clear linkages between central ministries and decentralized organs
have not been well addressed. In the Jamsica Administrative Reform Project, for
example, decentralized personnel units were to be set up in line ministries to
coordinate with the central Ministry of the Public Service. However, training
of sectoral ministry staff never occurred, as the central ministry was loathe
to relinquish control of personnel administration. '

The question of "appropriate technology® and the capacity of borrowers to
internalize new management systems and procedures has been an issue in several
civil service management operations. Ghana and Mauritania provide two
contrasting experiences in this regard. In Mauritania, computerization of the
personnel management system occurred through the application of a technical
package that vas developed through elaborate fine-tuning by Tunisian consultants,
contracted through a twinning arrangzement between their governmenz and the
Ministry of the Civil Service. Intensive interaction over a period of many
aonths resulted in a system neatly tailored to the Mauritanian context.
Mauritanians were carefully trained, and by the end of a year, were ready to take
over the system. Bank staff report that the twinning approach worked so well
in Mauritania because of the cultural affinity betwsen the Tunisians and the
Mauritanians; ana because the Tunisians had just installed a similar system in
their own country. From the outset, this system was designed to be
comprehensive, connecting the payroll and the personnel records of the Ministry
of the Civil Service. The design of a comprehensive system grew out of a
detailed diagnostic study undertaken as part of Bank sector work on public sector
management in Mauritania. Adequate preparation, detailed diagnosis, appropriate
technology, sensitively delivered: these are the building blocks of success.
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In Ghana, by contrast, the link between tha computerized payroll system -
- completed early in the adjustment program because of its importance to demand
management -- and a proposed computerized personnel management system came as
an afterthought. Where the Tunisians had carefully crafted a package for the
particular needs of the Mauritanians, the expatriate consultants working in Ghana
proposed an off-the-shelf-technology, estimated to take only six months to
install. The establishment of the linkage is, at time of writing, underway; and
it may well work. Still, it seems likely that there will be a tradeoff bet-ween
speed of installation and the degree of internalization among Ghanaians.

The simple and obvious lesson to be drawn from these contrasting
experiences is that different circumstances dictate different approaches.
Mauritania was ready from the outset for a comprehensive approach, in part
because of earlier diagnostic work and in part because of the good will towazrd
the Tunisian consultants. Although successive changes in the Minister of the
Civil Service created discontinuities, the degree of consensus-duilding necessacy
among various parts of government to win support for the project was relatively
modest. Ghana presented a much more fractious and fragmented context, in which
each step of the reform program had to be sold to a widely diverse constituency.
It is unlikely, given the initial resistance to reform, that the Ghansians would
have *bought® a comprehensive personnel system as part of a grand civil service
reform strategy 90 early in the reform program. Indeed, 8 good deal of the work
of the consultants in Ghana -- which overall has been performed quite
successfully -~ has been gradually to gain the confidence of their counterparts
and thereby build support for the reform program.

The relationship between development management efforts in TALs and SALs
is an issue raised by Bank staff. Many complained that SALs pushed these

development management operations too fast. Most estimated that the time
officially allocated for activities vas about half of what was actually required
for iaplement:ztion. The other horm of the dilesma is that TALs not linked to
SAL conditionality were viewed as “toothless,® and implementation of these
freestanding projects was made that much more difficult. Thus, in civil service
reform the Bank seems faced with a difficult trade-off between realistic, longer-
term timetables and leverage.

In a number of instances, the sequencing of reforms through TALs was
haphazard. Sometimes, a component could not proceed because an unrelated aspect
of the TAL or the companion SAL would be delayed, thus holding up loan
effectiveness or disbursement. This sometimes seriously threw the phasing of the
civil service reform items off-balance. In some instances, sequencing of
activities had to be altered because the time required to bduild consensus among
key actors had been seriously underestimated. 1In other cases, the Bank's
understanding of the network of principal institutional players was inadequate.
In at least one instance support for a component was mistakenly negotiated with

the wrong agency. :

The relationship between the Bank and other donors has figured meort'antly
in development management operations. Other donors such as the UN/DTCD and USAID

have been active on these issues in a number of countries in which the Bank is
supporting civil service reform. (Guinea, Ghana, Bolivia and Uganda are
examples). The lack of coordination or a clear division of labor among these
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efforts has resulted in overlapping or conflicting agendas, where there should
be complementarity. Lack of agreement about terms-.of-reference for consultants,
operating schedules and styles has presented problems -- with varying degrees
of seriousness -- in Jamaica, Gambia and Ghana, for example. Delays in project
implementation have ensued.

The familiar lament that staff weeks for supervision were inadequate to
implementation requirements was particularly poignant for these operations. This
was tzue for Bank staff time and for expert consultancies. For some aspects of

development management, such as the computerization of payroll and personnel
records schemes, specialized skills have to be sought outside the Bank; but in
several cases, resources were not available and thervfors generalist Bank staff
were forced to supervise -- often inadequately, they felt -- highly technical

components.

3. Observations

What the above discussion of experience suggests is that this group of
development management operations constitute a first generation of projects whose
objectives are, for the most part, tied to the overall agenda of SALs. As such,
they have only begun to scratch the surface of vhat is required to construct (and
sometimes reconstruct) well-managed and well-performing civil services. Indeed,
for the most part, Bank interventions in this area have left untouched a wide
range of longer-term, structural issues whose resolution is essential to
sustainable improvements in government administrative capacity. These include
the reform and institutionalization of systems, procedures and, most importantly,
incentive structures. This study shows that as the shorter-term reforms are
played out, the need to affect these underlying systemic problems through second
and third generations of projects is becoming more evident, as is their
complexity. The uncertain and sometimes apparently intractable nature of these
issues has already felled one successor administrative reform project in Jamaica,
vhere the Bank is now pursuing a more narrow approach to institutional
development through a financial management project to follow upon the first
Administrative Reform Project.

A key conclusion is that avoiding civil service management problems will
not make them go away. Some staff argue that the inherently complex and
uncertain nature of civil service reform places the field outside the Bank's
comparative advantage. They argue, or hope, that on this issue the Bank should
confine itself to assisting in the definition of economically rational policies;
i.e., the appropriate and affordable size of the wage bill. But it is wishful
thinking to believe that one can separate the formulation of policy from its
implementation. For prime example, the Bank cannot simply identify X thousand
surplus personnel, and then assume that the totality of the job of removing them
will be carried ocut by the government or a bilateral donor. The challenge for
the Bank is to d“ign projects which have measursble short-run cost-containment
outputs, but to do so in the context of a strategy to solve the more fundamental
mansgement problems in the long run.
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Page C: Conclusions

Despite the oft-mentioned data constraints affecting the subject and the
findings of this paper, some lessons to guide present and future civil service
reform are emerging. These can be summarized as follows:

* The impsct of Bank programs to contain the cost and size of civil
services through emergency pay and employment reforms has so far been negligible.
Efforts in most countries to reduce the wage bill and to decrease the number of
ciwil service employees have yielded minimal results. Moreover, attempts to
correct distortions in the structure of pay and employment through the
decompression of wages and the rationalization of the remuneration system have
had but limited success. This disappointing record suggests that reforms to date
have heen insufficiently ambitious in scope to bring about the degree of change
that is needed. Meaningful change is going to require more forceful reforms.

* The question of whether more aggressive reforms are feasible is partly
a technical. but mainly a political issue. As mentioned in earlier sections of
this paper, the political economy of pay and employment reforms needs further
conceptual and analytical work. Nonetheless, it is possible to hypothesize from
the few examples of countzies where programs have been carried out that the
political costs of implementing pay and employment reforms have been lower than
most governments (and perhaps even the donors) had anticipated. Organized
opposition to reforms has not resulted in regime destabilization, and social
upheaval as s result of dismissals has not occurred. In part, this may have been
a function of the surprising capacity of private sector labor markets --
particularly in agricultural and informal sectors, and perticularly, but not
exclusively in Africa ~- to absorb surplus government workers. It may also have
been a function of the unexpectedly good handling of political factors, including
the skill with which regimes generated supporting coalitions and managed
contesting groups, for example.

What this suggests is that quite possibly regimes can (for political
reasons) and must (for economic reasons) make deeper cuts. How far any given
government can push these reforms is, of course, unknown. But the relatively
mild consequences of the minimal reforms undertaken so far can, it is hoped,
influence governments’ perceptions of political risk and encourage them to take
bolder actions in the future.

* Most of the middle-range employment reduction mechanisms such as
voluntary departure schemes and early retirement programs may be useful and
politically astute, when applied in combination with more stringent retrenchment
measures. But they have not yet proven to be effective in reducing employment
in any significant manner. Thus, they do not provid¢ a substitute for biting
the bullet through explicit dismissals.

* Technical analysis and support activities such as functional reviews
and competency testing, for example, have been useful in providing a rational
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basis for cost-containment measures. Their major contridbution, however, uay be
the symbolic assurance they provide that the reform process has been undertaken
with gair and equitable intentions.

* Retraining, redeployment, credit and public works programs for redundant
employees have certainly had a utility, but one more symbolic and political than
economic. From a financial and technical perspective such programs have had
limited impact and have proved administratively difficult.

* Some Bank supported reform programs have promoted interim solutions to
pay and employment problems through specialized incentive schemes for topping
up executive level salaries for key government posts, or, more broadly, by widely
supplementing civil service salaries through donor financed uctivities. Most
observers familiar with the use of these mechanisms recognize their limitations
and costs. The problem is that neither hard-pressed governments nor operational
staff have alternative means as their disposal. Still, what must be recognized
is that these salary supplement methods do not provide enduring answers to the
fundamental problems of civil service incentives; indeed, they ultimately
undermine the likelihood of devising a durable solution. The Bank should not
encourage or support such mechanisms in the absence of an action strategy for
long-term structural) reforms in government pay and employment policies.

* Most Bank activities in civil service reform have concentrated,
understandably, on the short-term cost-containment measures. Considerably more
emphasis will have to be given to longer-term management issues if sustained
improvemsnt in government administrative capacity is to take place. The first
generation of development management projects now underway have taken an
important step in this direction. More attention needs to be paid to devising
a coherent, over-arching strategy for civil service reform, and detailing the
set of tactics by which the strategic goals will be achieved.

* Technical Assistance Loans dealing with civil service management issues
require more staff supervision time and more resources for specialized expertise
than has previously been allocated. Most estimates suggest that these factors
need to be more or less doubled to ensure successful implementation.

* Technical Assistance Loans in Development Management require more time
to prepare and implement than do infrastructure projects. While this is well-
recognized, they are too often short-changed in this regard by their dependence
on both the scheduling and substantive requirements of structural adjustment
lending. On the other hand, such TALs profit from the association with both the
policy focus and the increased leverage that SALs provide. Without SALs, many
civil service reforms in TALs have no "teeth’.

* Many of the institutional obstacles to carrying out vitally needed
civil service reforms can seem overwhelming and insuperable, especially when
confronting the "long-haul® problems. Indeed, the mixed record so far on many
of these issues could discourage further efforts. A frequently observed response
to this state of affairs has been to decry the Bank's lack of ‘comparative
advantage® in this field. But a retreat from civil service management reform
is tantamount to a Jeniszl of the crucial importance of government administrative
capacity to implement economic and social programs. A more realistic spproach



is to try to learn through tzrial and error how to make such programs work better.
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TAMLE L

m
BANR QPERATIONS WITH CIVIL SERVICE REFORM COMPONENTS
1981 - 13999
Country la/Cr ta/Ce -’ Approval La/Cr
Type Number Date Amount
_ (USSa)
CAR TAL Cr 1130 81,08 4.00
CAR TAL Cr 1581 85/06 8.00
CAR SAL T Cr 1732 86/09 16.00
CAR SAL II Cr 1916 88,06 40.00
CAR Eco Mgt Cr 197} 88/12 13.20
' project
Mall : TAL Cr 1307 82/12 10.40
Uganda TAL II Cr 1434 83/12 14.20
Uganda ERP Cr l844 -87/09 65.00
Guinea TAL Cr 1339 85,03 9.50
Guinea - SAL I Cr 1839 86/02 25.00
Guinea SAL II cr 1926 88/06 §5.00
Guinea 11 Eco Mgt Cr 1963 88/11 14.50 -
Support
Mauri{tania SAL Cr 1812 "87/06 15.00
Maurictania Devet Mgt Cr 1863 87/12 . 10.00
Togo . SAL 1I Cr 1399 85/03 27.80
Togo TAL 11X Cr 1600 835/0S8 6.20
Malawi SAL 111 Cr 1644 8s/12 30.00
Malawi 1D Cr 2036 89/06 11.30
Project
Niger ‘ SAL Cr 1660 86/02 20.00
Sanegal SAL II Cr 1636 86/02 20.00
Senegal SAL III Cec 1802 87/0S 45.00
Senegal Deve Mgt Cr 1910 88/0% 17.00
Gaabia SAL 1 ¢z 1730 86/08 5.00
Gambia SAL II Cr 2032 89,06 23.00
Ghana Pub Ada 81/12 |
Chana SAL I Cec 1777 87/04 34.00
Chana SA Inst Cz 1778 87/04 10.80
Support ‘
Chana SAL II Cr 20013 89/04 120.00
Cuinea Bissau SAL I Cr 1798 87,08 10.00
Guinea Bissau TAL 11 Ce 1938 88,06 9.70
Guinea Bissau SAL II Cr 2019 89/08 23.40
Sudan PE & Lco Cr 1789 87,08 9.00
Mgt Project -
Zaire SAL Cr 1831 87,06 $5.00
Zaize Eco age Cr 1832 87/06 12.00 °
& 1D
M
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TABLE 2

SALs

23

8

TALs

18

23

TOTAL

41

11

61




Studies
Dlsgnast ics

Bangladesh 1IC
Bangiadesh Pa
CaR Sal

Coasts BRice TalL
Guises AL
Mottt Sab
Jomsitce PA
Jomatce SAL 113
Nausztcaats PE
Msusitonie TAL
Miges SAL

Posu TAL
Seneged 5AL 11}
$s) Lonks LNDP
Shatlend $AL 1
Thatlond SaL 1
Tege Tah 118

€8 Census
Susveylliead Count)
Suacslons) Review

CaB sAL

cag TaL )
Geablias SaAL
Ghana TaL
Gulaeas SAL
Jomstce SAL 1
Ygaade ERC
VUgande TalL 1)
Conge SAL
Senagel SAL 11)
Meucitasals SAL
Belivis

Gulaeas Bisssu Sal

Beta Collecttont
MiS/Mechantaat ton
of Pesa. dgmt
Puncs toas

Banglasdesh Pa
CAR SaL

Zak AL N1
Chena SAL
Chanas TaAL
Mals ¥aL
Maucissnils SAL
Naurisanie Tal
Senegsl Sal
Senagel TAL

TABLE 3

Befesm Wege § -
Selacy Stsuctuse
(Becoapiossion,
Geoding. Fseosing
Custing Wage 8211)

Basngladesh IPC
Bsngladesh FA
Saltvis

Cah SalL

Ceste Rics TAL
Gombis SaL
GChene SAL
Ghans TAL
Guines SAL
Batsl SAL
Batsl TaL
Jomatca PA
Jemalce SAL B11
Nausisanis SAL
Mausicanls Tab
Migec SAlL
Poru TAL
Sonsgal Sab
Stesss Lesne TAL
Thatland SAL §
Thallend SALIS.
Tege %Al 111
Ugandas ERCe
Sae Tame &
Priacipe SAL
Camsroen SAL
Gabon SaL
Tualate SAL
Usugnay "Sal
Benln SaL
Dominics SAL
Conge Sal.
Zetse Sal

COMPONENTS OF CIVIL SERVICE RLErORM

Reduction/
Eafescomsnt of
sotbromsnt age/
fs0080/Cut

Sapleyaent

Beltvie

CaR SalL

Cosss Bica SAL
Gaabla Sal
Ghane Sal
GChane Tal
Guines SaL
Guysas SaAL
Bates SAL
Satet Tal
Meusitonle SAL
Siges Sal
Seasgel SalL 11
Tushoy SAL 1}
Sushey SAL 111
tgende ERC
Conge SAL
Gaben SAL

doe Teme &
Psimcipe SAL
Comssona SaAL
Goboa Sal
Costs Ricoe SAL
Bepal SalL
Beals SaL
Conge SalL
Guines Bisasau SAL

Voluntecy Depassutel

Redeoplopmens
Sselaing/
Caapensetioa/

Sevessnce

Solivias RIC
Can SaL

Cak AL 11
Castcs Bice Sal
Gambie SAL
Chana Sal
Chana TAL
Guines SAL
Guysas GAL
Natet TAL
Mausrisanis Tal
Sencgal Sal il
Guiass Bisssu SAL
Lses SaAL
Comssoan SAL
Cenge AL
Senla Sal

CsentolChangef
Stseagthen
Posscnncl Mgms
Jastitutlons,
Comntsstons, Bse¢

Bangledech Pa
Cak satL

Cak Tal 3
Cembie SAL
Ghana SAL
Chana TalL
Guines SAL
Jamalce PA
Joameico SAL M
Mall TaL
Mausttenta TAL
Posu TAL
Senegsl Tal
Joge TAL 218
Tushey SAL ¥
Ugends TaL I8

6¢
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EPLOVMENT UEDUCTION MECHANESNS FOR SELECTED COUNTRIES

CounTaY GNOST AEOval S80RCED/EaRLY VOLUNTARY RETRENCHOENT TEMPORARY
AETIrEMENT DEPARTURE DeLovIEs

Madd 08

Ghans 11008 (o 423 P32

Gulnes 1088 l-!ll 1320 4243

Cah 3930 \4 1200 338 -400

Gamble . 12 ] 2600

Ugands 30088 e

Comezeca 30830 4 3000

‘e Jhts figuse hes bsen clained by Govarnmenl but et validaied in techatcal amalysis

b  Beless so the ghostis ia Guines Cunabey

¢ Other Nochanlsms Ia the case of Cutaes s2fare 10 1he pecsosisel bank snd the ecelf
Latd off fsem the state-awmad enlecpcises

\é Befecs to olimination of ghests snd duuble paymems

te BRefese so ghosts tdentifled

18402 \c

43020

34329

4308-4330

e

Sousces: “Beviev sad Bvelusiion of Ghana’s Civil Service Reform Progsam, 1987 - 1989°, J. Talt Davis. "L °adjustansns deos
effeceile ot dos salatses do la fonction publiqus®, Guide de Weasd (Gulnen), Jatesvieuws with countcy stall and

Public Sectes Pay and baployment®, Phase | Siudy, The Gambla Adalmltetssiive Beform Peogsan, V.

3. Clyna

oy
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TABLE §

W

Saunexy ‘ Eommula
Ghana 4 sonchs basic salary
End of Service 2 months basic salary on
avazd cerminacion cimes

complected years of sarvice

Guinea B8issau . 1 yeazr‘s salary paid

on a monthly basis
Central African 40 asonchs salary and all
Republic . cumulacted eamployee

contribucion towvards
the pension fund

Laos 1l yeaz's salary

Guthea — — Grade related amounts
Amounc Index
400000 207-312
450000 332-560
$00000 $80-773
$50000 787-.050
600000 1129-1347
§50000 1406-.52S8
700000 1604-1980
750000 2139-2614
800000 Above 2164

e

Sources: Country Staff & Recuil des Textas StacuCaires de la Foncction
Publique Guineenne
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TABLE 6
27 Uy
COMPOSITION OF CIVIL SERVICE REMUNERATION FOR SELECTED COUNTRIES
SALARY VS NON VAGE BENEFIIS
Country Yearz Benefits as ¢ of Salary as ¢ of
total compensation total compensacion
Gambia 1982 11.93 88.07
1983 12.26 87.76
1984 12.63 87.37
1986 15.65 84.38
1987 20.97 79.43
1988 21.88. 78.12
Senegal 1980/85 25.37 74.63
1988 44 .86 §5.14
1989 43.00 $7.00
~CAR———————1984 38.00 62.00
1985 40.00 60.00
1986 43.00 $7.00
1987 41.00 $9.00
Cameroon 1987 19.00 81.00.
1987/88 19.00 81.00
Bolivia 1982 70.00 30.00
Laos 90.00 10.00
00 S

Sources: Country scaff, Scaff estimaces, Coopers & Lybrand report
"Efficacice de la Fonction Publique Programme de Reduction”
(Senegal), Data provided by the Gambian auchorities.
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Countzy a/Cz La/Cre Approval La/Cr
Type Number Date 4 Amount
(Ussa)
Sao Tome
& Principe SAL Cr 1828 87,06 4.00
Congo SAL Ln 2866 87,06 70.00
Gabon SAL Ln 2933 88/04 $0.00
Gabon TAL Ln 3114 89,08 $.00
Benin SAL Cr 2023 89/06 45.00
Cameroon Eco mgt Ln 3110 89,07 9.00
Project
Cameroon SAL Ln 2866 89,07 70.00
Thailand SAL I Ln 2097 82/03 304.50
Thailand SAL II Ln 2256 83,03 17s.50 -
Bangladesh PA Cr 1349 83/04 12.00 .
Bangladesh IPC 13 Cc 1635 86,02 <00.00
Laos SAL Cr 2037 89,06 40.00
Tuzkey SAL II Ln 1987 81,08 300.00
Turksy SAL 1V Ln 2321 83/06 300.80
Turkey SAL V Ln 2441 84/06 376.00
Tunisia SAL La 2962 88/06 150.00
Cuyana SAL Ln 1948 81,02 14.00
Peru PSM - La 2204 82,09 10.20
Jamaica SAL II La 2315 83/06 60.20
Jamaica PA La 2423 84,08 4. 50
Jamaica SAL III Ln 2478 84/11 $5.00
Costa Rica SAL I Ln 2518 . 85/04 . 80.00
Cosca Rica TAL Ln 2519 85/04 3.50
Cosca Rica SAL II La 3008 88/12 100.00
" Bolivia RIC Cr 1703 86/0S8 $8.00
Bolivia Eco Mgt Ce 1977 88/12 9.70
strangthening
Doainica SAL Cr 1817 87,06 3.00
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TABLE 7

YAGE COMPFARSSION BRAZIOS FOR SELECTED COMTIRIES
Countzry Year Coaprassion Ratio
Gambia 1983 8.5 : 1

: 1988 $.7 : 1
CAR 1988 9.4 : 1
1988 9.0 :1
Mauritania 1973 6.9 : 1
1983 Jo:1
Guines 1985 8.7 .1
1987 j.a .1
1988 4.5 : 1
1989 4.6 : 1
Guinea Bissau 1988 5.2 :1
1989 4.0 : 1}

Laos Pre-1988 1.0 : 1 ;
1988 6.6 : 1
Ghana 1984 $.7 : 1
- 1989 7.8 : 1
Mall 1989 16.5 : L
Niger 1978 18.2 : 1
1985 1.8 ;1
Senegal 1980 7.8 : 1
1982 7.3 : 1
1983 6.8 : 1
1988 6.5 : 1
Togo 1985 12.0 : 1
Uganda 1983/8 $.9 : 1
Zalize 1983 7.2 . 1
Surundi 1984 17.0 : 1
Cameroon 1989 22.0 : 1

N

Sources: Councry scaff, Departamenco de Informatica (Guinea 8issau) and
data provided by the Gambian suchoricties, Preliminary daca from
D.Robinson: Civil service pay in Africa (Geneva, [LO, forthcoaing)
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COUWFTRY L900 1981 1943 1983 1984 L1903 1988 L9947 368

e wecsa (AL L L Y L ]

‘Malbi (Jllliens of CFA Pramas)

vages smad Salasies 8. 00 37 130 10.20 33.20 19 %0 18 .40 19 <0 19 20
Magerials amad Supplies 8.20 8.60 9.10 11.30 8.10 10.18 12.50 Q.30
Curzent Lapemdituze 0.10 #2.30 5.9 L. 36.10 63.70 [T Y] 4.8
Tetal Lupendituse .7 7.2 109.0 116.0 1430 160. ¢ 167.8 YT ]
Tetal Revemus .4 20,9 .1 1.9 n.9 ”n.4 9.2 5.40
Wis/Curvens Lapemdituze (1) 61.89 .24 45.80 .39 3.9 81.2¢ 3.1 62.60
M43/ Cussent Lapeadicure (2) 20.43 20.24 19.83 3.9 14.40 6.1 4, 16.03 16.89
Wis/Tecal Lapemditures (3) 10.47 19.61 2.7 8.32 33.93 13.9% 6. 466 26.460
M8/ Tetal Lapenditures (1) 8.79 .3 8.33 ”»n 3.43 6,38 7.10 7 18
U4S/Técal Revemus (1) 33.08 “s.n 15.03 3.3 30.3% 0.08 .47 3.3
M8/ Tetal Revemue (3) 17.¢7 17.23 16.02 i8.20 13.48 10.7¢ .7 12.27

Higer (Siiliens of CPA Pranss)

vages amd Selastes . 23.00 .30 18.30 13 20
Gonds and Serviees 42.60 46.20 7.9 49 o0 51 3¢
Cusvent Lupenditusre . 10.10 78.30 7¢. 10 79.20 9 <3
Tezsl Lupenditure 123.6¢ 137.90  134.80  131.80 .39 <3
Tetal Revenue 9.9 74.10 73.70 48.20 73 38
WS/ Qurrent Lupenditure () 18.32 34.40 37.39 1879 .87
GAS/Curveat Lupeadituse (1) .77 61.60 02.9% ). 17 [T 1
VAS/Tetal Lapendisuse (1) 0.9 8. 0.9 2.9 26.28
GAs/Teval Lipendituse (1) 3602 33.3%¢ 318.33 37 8 18 80
¥a§/Tecal Raveans(l) 18.62 34.02 37.38 YIRS +8.29
Gis/Tezal Ravamue (3} ’ . . 9% 43.39 63.28 72.3 73.39

Senagal (Siillens ef CFA Frenes) .

dages and Salasies ’8.30 3.0 972.7 100.40 106.68 1331.80 119.80 $32.38 33 33
Gesds wad Sesvises 0. 00 8.3 6.9 33.40 13.50 0.9 - '

Curzens Lupenditure 172.77  179.17 193.13  198.%4 s8.2:
Tecal Lapemdituse . U711 220.91 232.62° 2se 60 24821
Toetal Reveaue ’ 133.3%0 131. 9 179.79 189.40 203.02 218.79 31.149 291 . ¢8 7Y L.
WaS/Cusrent Lapenditure (I .7 2.0 62.38 61.60 30 <3 '
G4s/Cusvent Lupenditure (2) . ‘

W8/ Tetal Lapemditure (I) . 49.10 $0.70 81.30 36 Q0 $0 W
C43/Tecal Lupenditure (I)

¥4/ Tetal Revenue(l) 33.30 s1.10 7 70 8. 60 .8 a0

C4S/Tetal Revenue (2)

Toge (Biliiens of CTA Franes)

Wages and Salazies 8.8 7. 00 7.0 28.80 18 20 18 8

Matertiais and Suppllier 8. 19 60 13. 00 18 7 31.30 L7 «Q

Cuzrent Lapenditure $4.40 36.10 s6.20 03.20 72.30 2.0

Total Lapenditurse

Tecal Revemus ‘
¥8/Cusrent Lapendituse (L) 3.7¢ 49.39 9. 87 [YYR %4 a7 30 X IS ’
MAS/Cusrent Capendituse (3) 14.89 17.33 23.13 3s.08 19.1? L7 '

W43/ Tetal CLapendituszes (%)
e/ Tetal Lupendituses (1)
¥as/Tecal Revemue (1)
neS/Tecal Rovenua (2)

Veanda (Nillieas of nev Ugaadaa sailllags) 1

Yages and Selaries 66.00 70.00  126.00 440.20 333.00 1139.0¢ 1760.00

Cends s Servieces i
Curzent Lapenditusre J08.20 336.00  ¢95.20 1368.40 13316.60 ¢788.00 24746.00 ;
Tecal Lapendituse 333.3 720.9 1134.3  2397.0  #712.0 10931.0 +2049.30 :
Tocal Revemue 83,9 92¢.4 929. 4 1620.9 2843.3 3870.4 24870.00 ;
¥4S/Cuszont Lapenditure (1) 20.17 13.00 18.12 28.9?7 13.23 17.97 16.9% :
CaS/Cusrens Lapenditure (1)

¥iS/Tetal Lapenditures (1) 13.9 s 10.92 18.36 11.33 16.60 e.950

G4S/Tetal Lapenditures (2)

¥as/Tetal Revemus (2) .2 13.3} 13.3¢ i7.10 18.80 19.7% 14.08 ;

G43/Tetal Revemue (1)

Soursen: ‘“Neview and Lfveiuation of Qhana's Clvil Sorviece Reform Pregram, 1987 - 1949,° 7. Taie Davis. “ialscrtes of
Plasaing, Commaree ond Tourism (Cuines Sissen). and Janh scaff cotimaces. Ovaft PER (Toge. Camereoen), SCacisc.cal
fastitute of Jamatss. Minlsery of Plaanse and Plasning aad Aund cstimates (Jamsiss), Data previded vy tne

Hlgee and Gembilan sutheorities.

SeeeesscsscnsseNmacanscen e
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Juines (3illlens of 3ulasaa Pranes

Jag0s ang Selaries Y 379 .2 .30 18,20 1.8 16 80
Sees wa Jervienas 48,80 1.80 37 2
Suzrent Zapenditure 06.70 106 .80 e2.3
.. ‘etai Lapenditure 7 re 288.9% 260 30
Tetai Reveaue 7 80 3930 Led IS
WAS/Cusrent Lupendituze (1) 0.9 19.9¢ 10.237
Gés/Cuazeat Lapenditure (1) 2.3 «§.50 10.80
i3/ Tonal Lapenditure (1) , 3.2 11.48 2318
348/ Tetal Lapendituze (1) 313.26 7.8 13.68
¥4S/ Tatai Revemne(2) . 23.39 17.68 24 S8
S48/ Total Revenus () 58.87 3.99 23. .8

shana (Milllons ef Cedis)

vages and Salaries 1387 127 3302 3282 14536 1819 313920 X TY T}
Geods and lervises 2233 18609 s798 1364 28397 V2142 60538

Suzrent lapenditurs (394 6330 8603 13403 33328 386442 40834 00383 ePe-1-13
tetal Lupendituse L468 1719 9530 , L4738 30040 33726 98073 162832 “9922:
?uu_ Reveanus 1991 122 804 10188 1384 34 18692 697%9 133609 02238
s/ Cusrent Lupenditure (1) 19. 86 36.43 18.66 2. 64 37.39 43.36 s .58 ee 36
Gis/Curvent Lapenditure (1) 3.9 61.:2 8.7 Q.00 ¢7.97 74.00 69.27 78,4 S 3
WAs/Teral Lapendituse (1) 16.28 13.80 16.99 17.58 37.3%8 2¢.7¢ 28 18 6. 83
G48/Tetal Lapondituse (1) 8. 26 30.12 30.33 Q.00 33.08 34.24 83.97 «1.38 3.30
¥as/Tetal Revenua(l) 8. 87 47.3 26. 56 F I } 37. % 37.38 34.23 38,78
G48/Tetal Revemus (3) 76.33  1i19. 60 90.00 9.90 72.90 73.9% 0.0 37 43 9.3

Sambta (Theusands of delasia) -
Wages and Selasies 92778 (31,3 [T 3% ] €237 r30% 78387

Seeds i Servises 38070 12200 18017 10848 603 60121
Tecal Cuzrens Lapenditure 129963 131827 18093 3371 379936  «Ce6ll
Tetal Lmpenditure

Tecali Revenns 93780 76820 87030 103100 122970 148040 213190 294420
Wis/Cusrent Lupenditurs (1) Q.73 2.1 -36.3%9 19.73 92 1S I |
GiS/Curreat Lapenditurs () 19.28 14,607 18,38 12.98 13. 2 o 86

ViS/Tectal Capemditure ()

CiS/Tacal Lupenditure (2) .

443/ Tetal Revenua(l) . 69 .63 42.3% $3.83 29.28 6 8
Wl /Totai Asvenus (1) 8. 49 1.8 1.18 ' 9. 9 4

Jeinea dilssan (2 of SOM)

vages and Salacies +6.00 1s6.70 13.20 12.30 1.9 8.70 5 80 10
Saods ang Services .60 e.C0 L1} .10 6.10 .30 9 Q0 4 30
Surrent Lxpenditure 26.9% 26.3%0 2s.18 .80 2.20 1?7 80 14 80 830
Tetai Lapenditurze 34. 60 $7.10 .30 99.20 $9.00 «Q.78 o813 $2.30
Tacali Aevenue 7.20 11.48 26.130 31.%0 33. 0 26 .43 18.10Q 19 30
¥43/Cusrent Lxpenditure (1) 9. 48 8.7 4.7 36.94 33.60 «8.88 18 82 29
268/Current Lapenditure (1) 16,5 10.19 29.03 28.26 27.48 19.78 3250 3612
WS/ Tocal Lapendlituse (2} 9.1 3.7 26.47 0.78 0.7 3.38 12.36 W83
48/%cal Lapenditure (1) 13.09 16.01 1s. 10 10.30 18.34 13.02 11.23 12.4)
448/ Tocal Revenua(l) 38.82 8. 02 0.9 319.09 15.63 13. 66 13.22 V3.8
388/ Tocal Raveans (1) 260.28 23. 0 26.62 19.37 18.20 .72 6.7 18487

Jamares (Llliens of Jemarsanm dellacs)

Yages andd Salacties 7.4 1073.9 1003.8 1266.9 1335 1801.98
“eeds wad Services 201.4 038.3 “90.3 19.2 Tha 9 79¢.9
Cuzzent Lapenditure 2390 2817.9 323831.9 3733.¢0 o189 3 $13e .9
Tocal Lapendicure 2991.0 31333 393t .9 «719. 4 $308.8 4833 o
Tetal Revermie 18604 23%.1 2708.3 1700.%

$63/Curzene Lapenditure (1) 20.39 18.04 11.29 13.%6 3188 A S|
GL3/Cusrene Uxpendituse (1) 13.7% 13.22 13.08 16. 49 17 78 3 e?
&S/ Tocal Lupendizure (2} 312.33 32.14 27.33 26.70 2428 28 0
Ca3/Tocal Lapendituze (1) L AN 3 12.83 12.487 13.12 13.32 14.59
43/ Tecal Ravenue(l) 32.48) 43.93 19.90 34.08

G438/ Tacal Reveoue (1) 13.26 18.38 18.11 16.73
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TABLE 9

CIVIL IIRVICE DeLoVIRNT

AL LI LLLIES L LI LI LR LT Y Y T LT T T 0 T T o p ey py y e -w Ceenveaccaccssascscens

| couwTRy 1980 1982 1902 1903 1984 1988 1986 1987 1988 .
Yiger 3192 312680 32489 33343
Cesta Rica 142300 141700 134300 143300 136200 137300  Lesado
Ghana 300727 28418 282021
Sensgai s9e8? 3873 ¢7298 70249 62958 70037 v1163 49407 69436 82
Jamatres 110108 118000 116808 102000 103306 01109 79900 72800 764480
Camareen 137030 149300 163930 172000 191730 174730 179120
Cenge 733s8 7,800
Gambia 14209 12098
Usanda 119060 239929
Selivia 137130
Guinsa Bissau 16623 Le869
CAR ‘ 21993 22111 22791 21990

D zeines 94938 00103 5039

! Tage 29110 1113¢

f MaLlL e9116 30924 43099 sae7a 82832 128C8

i
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Sousses: Country Scaff. PERs, CIMa, Stsciscical lasctitute of Jamaleas,
$eaff estimaces and daca previded by the Nigev sscharities. &
"Reviev and Cvaluciion of Chama’'s Clvil Serviss Refomm Pregram,
1987 - 1989,° J. Tase Oavwis
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Annex I - “Box"

CIVIL SERVICE COST CONTAINMENT

Containing the cencral government's wage bill ha- been a primary

objective of civil service reform in che Central Af:r :=an Republic (CAR)

and Ghana. In boch countries reform has been supported by structural
adjuscment lending and technical assistance from the World Bank Group.

In the CAR, where the wage bill absorbs over 608 of domescic
revenues, initial sceps focussed on diiposing of "ghost” workers and
then limicing the total numbers employed. However, this approach did
net work well because agencies replaced low-paid workers by recruiting
scaff ac higher levels. It was chen decided to impose a limit on the
wage bill in 1987, wich furcher reductions in 1988 and 1989. This was
to be done mainly by suspending regular annual {ncrements. The wage
bill has, in fact, declined only slightly in each of the first zwo
years (1987-.1588). Actancion is now also beginning to focus oncs
mors on rsducing the size of the civil service.

Reform in Chana began with the eliainacion of what the government
has claimed co to be scme 11,000 "ghosts"from the governmenc payroll.
"Management sppraisals” vere then undertaken by teams of officials
froa the ainistries under review to identify categories of workers
that vers overstaffed, without reference to individuals. The
appraisals concentcrated ca the 30-40 lowest pay grades (out of 1130)
on che assumption that chis was where the amain problem lay, and
| recommendacions were made as co the number of posicions cto be
- abolished. The recommendacions were reviewed by a commictee of
senior civil servancs which decided how many, and who,
 should be recrenched. Ministers chen revieved the circumstances of

each one of che individuals recommended for termination, taking into
account not only ctheir performance, but their years of service and
| number of dependencs, as well as whethar ocher meambers of the family
WJare government employees and vere also being tarminatad. Only
afcar chis scruciny wers people actually dismissed. The nec resulc
has been a reduction of central government amployment in the range
of 3C,000 plus over four years. However, this has not yet led to any
budgetary savings because there has been a general (and badly needed)
increase in civil cervice pay adiusted for inflation, togecher wich
a slighe widening of differencials between the highest and lowesc
paid, and because savings from scaff reductions have been more than
offsec in the firsc threse years by the coscs of compensacion.
The ratio of che central government wage bill to GDP (around 3%) has
in fact {ncreased slightly.
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Ada civil servants in the CAR wWere given che option of leaving
govearnment employment with 4 severance payment of 40 monchs' curranc
salazy, plus any personal contribucions they had made to che pension
plan (to dace chese payments have averaged over US$510,000 per head).
As of Augusc 1989, about 1,500 people had applied for voluncary
tetirement under this sch:ae, and J00 had actually lefc che sarvice.
Meanwhile, plans for che dismissal of redundanc employees are
procseding very slowly. Those not designated as essencial by cheir
agency enter a central personnel pool, and may be hired by ocher
agencies if cthey have appropriacte qualificacions. Those not selecced
in either round are supposed to be dismissed from the service on terms '
much less favorable than for voluntary recirement, but with ‘some
assiscance in obtaining alcernactive eaployment and access to credit
Co set up in business or farming. However, no dismissals have yet
taken place.

In Ghana each dismissed civil servant receives four montchs' base
salary, plus cwo months' pay for each year of service, and the
- average saverance package for thoss terminated through mid-1989 has
. been estimated ac the equivalent of 2.94 years of pay (1.96 years
for cteachers). The support program for cthose who are re-deployed
includas information, counselling and placement services, training
opportunities at existing vocational and technical training centars
and assistance In agricultural production through provision of land,
inputs, extension services and transicional food aid.
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