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Reviewing Programmes and Reducing Staff

entral and eastern European governments continue
to carry out programmes which are hangovers from
the centrally planned era or which today are a low
priority compared to urgent new needs. Large numbers of public
servants are tied to these obsolete or redundant functions.
These governments are trying to determine what their huge and
complicated public sectors are doing, and how to manage
change in staffing levels without losing the best workers.

Canada recently completed a review of its federal
government programmes and made sweeping cuts in public
sector staff and activities. The motivations, techniques, and
initial results of this review ave discussed in the following
interview with David Zussman, a central figure in the exercise.
Zussman discussed his experience at a SIGMA-sponsored
seminar held for the Government of Hungary in May 1995.
A description of this seminar is found on page 5.

Canada’s Liberal Party, which won the parliamentary
election held in autumn 1993, asked Zussman to head a
broadbased programme review connected with its promise to
lower the state budget deficit from six per cent to three per cent
of GDP within three years. A former policy planning official
at Canada’s Treasury Board, Zussman assumed the position
of Assistant Secretary for Programme Review and Machinery
of Government in the Privy Council Office in June 1994. His
observations and recommendations should be of interest to
officials in other countries contemplating similar down-sizing

effo’

it What were the pressures that compelled the
government to pursue such a significant reduction in the
number of public servants?

siran: Well, the exercise was not designed to reduce
the number of public servants, although in the end
45 000 jobs were identified as being eligible for
downsizing. Now, I am being careful as I say this because
not all of these jobs are disappearing - some of them are
being privatised — but let’s say at the end of this exercise
there will be 45 000 fewer public servants, which
represents 16 per cent of the total federal service.

The true objective was to do a review of the
programmes and in doing so eliminate those positions
that were no longer going to be needed as a consequence
of decisions to devolve or eliminate various government
activities. And that's really how the exercise unfolded. So
downsizing was only a secondary effect of the exercise.
In confronting this task, did you twrn to the
expenences of any foreign governments?

aman: Yes, indeed we did. In the early stages,| relied
qmte heav11y on the written experiences of Australia and
the United Kingdom and had some very useful
discussions with the High Commissioner to Canada from
New Zealand, who had been very much involved in similar
activities in his own country when he was Minister of
Employment. I also was able to count on the experience
of some of our own provincial governments which had
gone through the same exercise a couple of years before.
And, finally, I was able to count on the experience of the
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Canadian federal government which undertook a similar
exercise in 1985 and 1986, which was not seen to have
been very successful. So we were able to learn from some
of the mistakes that were involved there.

. What arrangements have been made for those
45 OOO public servants?

van: About 12 000 will be privatised. That is to
say, they will be offered employment in a non-
governmental agency that has been created to carry out
the same sorts of functions. For those who will be leaving
the public service, they will be offered two types of
packages. One is an early retirement package, and the
other is what we call an “Early Departure Incentives
Package.” In the latter case, they are not eligible for a
pension yet, but their job will be eliminated at which point
they will be given a cash settlement which has been based
on a formula determined by the number of years that they
have spent in the public service.

That process has only just started and people began
receiving notices that their positions were being
eliminated during this past summer. The Early Departure
Incentives Package is generous by most standards, that is
to say in comparison to the private sector. The feedback
we have received suggests that people seem quite satisfied
by the nature of it.

F- How is this reduction of the federal payroll affecting
the activities and hiring practices of the provincial governments
or the role of non-governmental organisations?

/ vs It's almost too early to answer. We know, for
instance, that some of the activities that the federal
government is abandoning are now being either discussed
or picked up by the provincial governments.

continued on page 4



PUBLIC
MANAGEMENT
FORUM

s published four times a year by SIGMA, the
Programme for Support for Improvement in
Governance and Management in Central and
Eastern European Countries.

Views exptessed in Public Management Forum
do not represent official views of the European
Commission, OECD Member countries, or the
central and eastern European  countries
participating in the Programme.

Written submissions are welcome. Story
ideas, humorous items and letters to the editor
should be sent to the address below. The editor
reserves the right to edit submissions for clarity,
style, grammar and space on the basis of, inter alia,
the OECD Style Book and the OECD Green Book.

To subscribe see page 16.

Head, OECD Public Management Service:

Derry Ormond

Head, SIGMA Programme: Bob Bonwitt

Public Management Forum Editor: Bart W, Edes

Principal Assistant: Laurie Chamberlain

Assistant: Francoise Locci

Design: Desk, St Berthevin, France

Printer: ERM. GRAPHIC, Ivry, France

Hlustrations: Laszlo Quite

Public Management Forum
SIGMA-QOECD Information Services
2, rue André-Pascal

75775 Paris Cedex 16

France

tel. (33.1) 45.24.79.00; 45.24.13.11
fax (33.1)45.24.13.00
e-mail: “bart.edes@oecd.org”

ISSN Number: 1024-7416
Copyright OECD, 1996

Applications for permission to reproduce or
translate all or part of this material should be
made to: Head of Publications Service, OECD,
2, rue AndréPascal, 75775 Paris Cedex 16,

France.

Public Management Forum is printed on

recyclable paper.

PMF - Page 2, Vol. |, No. 4, 1995

Photo

! -
Deputy ministers and other leading Albanian officials join SIGMA Secretariat staff in Paris 30 August 1995. This
photo followed a meeting organised primarily to answer Albanian questions on international experience in civil service

organisation and management.
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“Excessive regulation and arbitrary obstacles abound — in large part inherited from the old
regime. Some of these obstacles arise from the confusion of a system under change in which new
legal and administrative structures have been transplanted in a hurry, and in which there are many
conflicting and ambiguous laws and regulations. Other problems can stem from the behaviour of
bureaucrats with ill-defined responsibilities who may be anxious to take a personal share in any
rewards.” v

Transition Report 1995 — Investment and Enterprise Development (Economic Transition in
Eastern Europe and the former Soviet Union), European Bank for Reconstruction and Developmen,

London, England, United Kingdom.
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HANDS ON THE REINS

Preparatory Work Needed to Manage European integration

On 34 July, the SIGMA Programme
organised a multi-country seminar on
“Managing the Internationalisation of Policy-
making” near Warsaw, Poland. Participants
included three dozen officials of prime
ministers’ office, ministries of foreign affairs,
and European affairs bureaus in eleven
central and eastern European countries. In
addition, another dozen experts from OECD
Member countries attended the programme.

The experience of European Union (EU)
countries, the manner in which they paved
the way for their accession, and the way in
which they have organised their joint affairs
are useful references for countries now
pursuing the same path.

Many participants expressed interest in
presentations on this subject, but the
exchanges also highlighted the special nature
of problems currently confronted by
Europe’s countries in transition, which are
starting further back and arriving later.

Many participants also stressed the
importance of communication issues.
Although public opinion in Central and
Eastern Europe tends to favour integration
into European and other international
bodies, the concessions which have to be
made and the timescale involved may change
this attitude. Thus, public information
should be thoughtout, targeted to different
audiences, and objective to encourage
reasoned support.

Distributing Responsibilities

With regard to the organisational basis
which governments need for managing
European affairs, there have emerged two
requirements which are complementary
rather than conflicting. First, it is necessary
to spread responsibility for European issues
as widely as possible across the government
and civil service structure. Second, each
country must ensure that it is in a position to
meet major deadlines which punctuate the
European calendar, such as accession
negotiations, treaty amendment talks and
regular summits.

The need to link these two levels of
organisation has led to the creation of co-
ordination bodies in most EU countries.
These bodies are generally responsible for
some or all of the following tasks:

Courtesy photo

Lazar Comanescu {left), Director for EU Affairs, Romanian Ministry of Foreign Affairs, makes a point to Ivin
Udvardi, Director-General, European Integration Dept., Hungarian Ministry of Foreign Affairs, at multi-country
seminar on “Managing the Internationalisation of Policy-making”, held near Warsaw in July 1995.

~ disseminating information;

— monitoring  progress of sectoral
procedures;

— arbitraring issues involving general
government policy;

— preparing synthesis and packages; and

— guiding training and communication
activities.

Seminar discussion revealed that such a
body operates in most European countries.
Breaking down ministerial compartment
alisation and firmly instituting procedures
for interdepartmental consultation are
challenges which are not specific to the
management of European affairs. However,
it is particularly important to resolve them in
this field and, if the attempt is successful, it
will make a major contribution to general
reform of the state.

Legislation and Human Resources

Participants identified the approximation
of laws under the terms of EU association
agreements and the White Paper as one of the
essential tasks for central and eastern
European countries over the next few years.

Making optimal use of human resources
also figured prominently in discussions,
which highlighted the:

— importance of basic training at school
and university levels;

— advantages of establishing international
mobility between national public services

and the European Commission’s civil
service;

~ positive  effects of  information
campaigns on senior managers and policy-
makers; and

~ importance of language skills and
preparation for negotiations.

Future Work

The programme provided further proof of
the value of exchanges of views and
expetience among central and eastern
European countries, and between these
countries and OECD countries. Participants
felt that the seminar’s discussion of the
problems inherent in European integration
should be followed up by:

— analysis, consultancy and information
tailored to specific needs of a particular
country; and

— further  multi-country  meetings,
organised on a regional basis and on issues
to be defined.

This type of exchange will be all the more
fruitful if each countryis able to make its own
contribution through its own experts.
Further, it is up to each individual state to
define and implement the European
integration strategy which it deems the best
suited to its own domestic interests.

Jacques Fournier is a Counsellor of State in
the French Government and a Counsellor at the
SIGMA Programme. See also his article in PMF,
Vol. 1, No. 2, and the articles on pages 6 and
10 of this issue.
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IN BRIEF

Selected Developments in Public Administration Reform &During 1995

Privatisation in Bulgaria

On 1 December 1995, Bulgaria’s
Parliament approved final amendments to
the privatisation law of 1992. The amended
law was expected to come into force before
the end of the year. Under the amendments,
cach Bulgarian cirizen over the age of 18
becomes eligible to receive vouchers with a
face value of 25 000 levs at the cost of just 500
levs for use in the forthcoming mass
privatisaion  programme.  Pensioners,
students and soldiers pay only 100 levs for
vouchers. Individuals can participate in the
sell-off of state enterprises directly at tenders
or via investment funds, relatives and
authorised representatives. The first tenders
are expected to be held in March 1996.
Investment funds will have to register 70
million levs (about $UST million) in capital,
and are to be licensed by the state’s Stock
Exchanges and Securities Commission. The
government has offered over 1 227 firms for
sale, but Parliament has yet to approve the list.
Source: Reuters  Daily  News,  Sofia,

4 December 1995.

New Law and Ministers in Estonia

In January 1995, the Parliament approved
anew Civil Service Law which was amended
in May and is scheduled to come into effect
in January 1996. Under the law, the State
Chancellery will be responsible for the civil
service,  including  recruitment  and
evaluation of competence. With
implementation of the law, Estonia will
become the third country in Central and
Eastern Europe to have a Civil Service Law
in place (along with Hungary and Latvia).

In April 1995, Prime Minister Tilt Vahi
made the Ministry of Economy the
Chairman of the executive council of the
country's privatisation agency. On 31 May,
the Ministry of Economy assumed authority
for the agency.

On 6 November, 15 ministers were sworn
into the new government following a re-
shuffle. Among them are Endel Lippmaa,
Minister Without Portfolio on European
Affairs; Siim Kallas, Minister of Foreign
Affairs; Andres Lipstok, Minister of
Economic Affairs; and Mart Opmann,
Minister of Finance. Source: The Baltic
Observer, 9-15 November 1995.

PMF - Page 6, Vol. |, No. 4, 1995

Reform Ministry Abolished in Riga

Latvia's Council of Ministers approved the
abolishment of the Ministry of State Reform
effective 27 June. The ministry had been
established in 1993 to develop and carry out
state policies for state administration and
local government reforms. The ministry's
functions have been reassigned to the State
Chancellery and the Ministry  for
Fnvironment and Regional Development.
With this action, the number of ministries
now stands at 12, down from 13.

On 2 November, Parliament passed the
State Pensions Law establishing a system for
withholding contributions from employees’
salaries. The legislation calls for the payment
of pensions to be calculated on the basis of
the number of years a person has worked and
the total amount of social taxes paid during
that person’s career. The law also establishes
the retirement age for both men and women
at 60, although women will have the option
of early retirement at age 55. Source: The
Baltic Independent, 10-16 November 1995,

A Senate in Prague

On 27 September, the Czech Parliament
approved  the establishment of  the
legislature’s upper chamber. The creation of
the Senate is provided for in the country’s
Constitution, which went into effect in
January 1993 when the independent Czech
Republic was established. Under the new
electoral law, Senate elections will take place
in 81 electoral districts in a two-round
majority systen. Candidares must be over 40
years old. They can be nominated by a
political party of must gather ar least T 000
signatures. At the outset, onethird of the
senators will be elected for two years, one-
third for four years, and onethird for six
years. Source: Jiri Pehe, Open Media
Research  Institute Daily Digest, 28
September 1995.

New Hungarian Procurement Law

The Act on Public Procurement (Act XL of
1995) came into force on 1 November. The
measure, adopted by Parliament in May, is
aimed ar rarionalising state expenditures,
creating transparency in the use of public
funds and promoting competition in the
public procurement process. The act applies

to purchases by the state, local governments

and a variety © € national and subnaticn |
governmental > odies. Tt provides for thi.
types of procecd yres: open, invitation, |
negotiation. Bid ders residing outside of 11..
country will be caccorded national treatmen
and a bulletin w1l report on future bids a1 |
invitations. Acc<Hrding to some estimates, (1
ace will apply wo $US2 billion 1,
procurements,  one-third of which will 1~
decided throughy competition. Through su 1
competition, thie cost of procurement coul. |
declineby 1010 20 per cent. Source: Budap
Airport Magtlziﬂ. e, 5/95.

State Economnic Administration Reform

in Poland

In the most sjgnificant development i
modernisation of the public administration .,
the Council of Ministers adopted th
‘Assumptions  for the Stare  Econoni
Administrationt Reform” on 20 June. The
document pronounces that “the principl
objective for the Government with respect o
the State Economic Administration shoul|
be to strengthen market mechanisms an
activities to inCrease the ability of the Polisls
economy to operate on the world market in
competitive way. The activities should
simultaneously  result  in economic
development and the creation of new jobs.”

The planned SEA reform is part of the
general reform of the public administration,
and is considered to include changes to
supreme and central bodies and offices of the
state administration which have a decisive
influence in governmental economic policy.

New rules amending Poland’s Public
Procurement Law came into force on Y
September. The amendments provide for
simplified procedures for tendering  for
orders not exceeding ECU 1 000. They aIso
preclude offers or understating their value o
circumvent the stipulations of the law. At €he
beginning of 1996, the law also will apply to
orders placed by local self-government
authorities. Source: Embassy of Poland in €he
United States,

The government plans to write new
legislation on privatisation after the natio n's
highest court ruled in November thar che
current law — approved earlier in the year —

contained Provisions on the division of

continued on page 12



PUBLIC MANAGEMENT IN OECD COUNTRIES

Modernisation Through Codified Adminisirative Procedures

by Vargas Moniz

t may sound paradoxical, but it is crucial
to a democracy living by the rule of law to
regulate  the  relationship  between
individuals and enterprises, on the one hand, and
the state on the other. Such regulation ensures
that citizens’ rights are protected and that the
population is provided with high-quality service.
Governments in countries in transition are
examining ways to approach this issue. Thus, the
example of Portugal, which itself made a
transition to democracy in the mid-1970s, could
hold lessons for today’s emerging democracies in
Central and Eastern Europe. In the following
article, Vargas Moniz - one of the architects of
Portugal’s Code of Administrative Procedure -
explains his country’s approach to regulating this
important relationship.

In 1991 the Portuguese government
enacted the Code of Administrative
Procedure, which from a strictly legal point

“The Code defends, among . other
fundamental principles of administrative
activity, the principles of = equality,
proportional representation, impartiality
and justice.”

of view complies with Article 267.4 of the
Constitution. It has thus become the overall
law governing relations between citizens and
the public service with the object of
rationalising resources and guaranteeing
citizen participation in decision-making.

As regards modernising the public service,
the Code has turned out to be an important
step in replacing the old public service, which
was legalistic, formalistic and impersonal,
with a new public service focused on the
citizen as user. Modernisation presupposes
that the public administration is there to
serve the public and will endeavour to make
its services more accessible as the prerequisite
for an effective relationship.

The modernising approach also involves
continuing to simplify standards and
administrative channels and promoting a
code of conduct as the guiding principle for
public servants. Properly-qualified staff are
considered as essential for effective service,
and quality is regarded as a basic
consideration for all work. Lastly, by
promoting open authority supervised by
other powers, modernisation guarantees
individual rights.

All these values are reflected in the Code,
which is the best available instrument for
implementing them. The Code of
Administrative Procedure, the Public Service
Code of Practice and the Public Service
Quality Charter are the three basic texts of
Portuguese administrative modernisation,
the first having a legislative function and the
other two being of a pragmatic nature. They
contain the principles outlined above.

Thus the Code of Administrative
Procedure may be considered as textually
exemplifying administrative modernisation
through the principles it sets forth, the
objectives it pursues, the institutional
machinerywhich itestablishes, and the rights
which it protects.

The Code defends, among other
fundamental principles of administrative
activity, the principles of equality,
proportional representation, impartiality
and justice. All citizens have the same dignity
and the same rights in the eyes of the law.
Government power must be limited to what
is strictly necessary. There can be no place for
favouritism or opportunistic decisions; the
public interest must be reconciled with the
rights of individuals.

Aims of the Code

The Code has four acknowledged aims,
two being purely functional and two
substantive: rationalising the work of
government services; systematising and
standardising  procedures; guaranteeing
public information and transparency of
decisions; and providing mechanisms for
participation and bringing services closer to
those concerned. It allows all concerned
easier access to administrative documents
and establishes the principle of open
administration.

Further, the Code compels the public
service to justify unfavourable decisions with
regard to citizens’ applications and makes
provision for those concerned to be heard
before a decision is taken. Lastly, in addition
to the above, the Code defends the right to
challenge decisions, either by lodging a
complaint or by appealing to higher
authorities.

Not only does the Code standardise the
running of public bodies and regulate in
detail all aspects of administrative decision-
making in its most conventional form, the
administrative act, but it also contains a
number of instruments — of which three will
be described — fundamental to a state based
on democratic law.

The first instrument consists in the right of
access to administrative records and registers,
which, although subsequently the subjectof a
special law (Law 65/93 of 26 August 1993),
had already been enshrined in the Code. This
is a right accorded to all citizens whether or not
they have a direct interest in the information
sought, and which can be infringed only where
internal or external state security, a criminal
investigation, domestic privacy, trade secrets
or professional, artistic or literary secrecy are
concerned.

This is a radical innovation for a public
service which has traditionally been hostile
to sharing information, and it therefore is
being underpinned by a control committee
functioning as an advice and appeal body.

The second instrument compels the public
service to justify unfavourable decisions with
regard to citizens' applications. Although its
content has remained unchanged since 1977
{(Decree-Law 256-A/77 of 17 June 1977), it
represents a reaffirmation of the permanent
objectives of administrative rationalisation
and direct citizen control.

Finally, the third instrument provides for
direct participation in  administrative
decision-making by those concerned. To this
end they have the right to a hearing before
the final decision is made, whether the latter
is verbal or in writing. Interested parties are
thus given the opportunity of voicing their
opinion on a draft decision which may affect
them directly.

This type of participation — the
preliminary hearing (of those concerned) —
is used for all administrative procedures
which involve taking measures affecting
citizens, and non-observance or breaches are
rare. In the event of non-observance the
authorities must provide reasons.

Acceptance of the Code

Since the Code of Administrative
Procedure was published in November 1991
it has gained enormous impetus. At least ten
annotated editions of the Code have
appeared, and innumerable conferences and
workshops have been held, led by eminent
specialists in administrative law. A number
of studies have also been published on
specific aspects of the Code. As for the public
service itself, in addition to numerous
monographs, hundreds of training initiatives
have been organised for all categories of staff,
enabling thousands of public employees to
benefit.

This information and publicawareness
campaign is unparalleled in the history of the
Portuguese public service. The outcome of
the action taken has been decisive. It now may
be asserted that the Code of Administrative
Procedure has become a routine part of
public administration and has encouraged
hope despite certain difficulties.

The inevitable problems attendant upon
its implementation are currently being
studied. In the short term a new version may
be prepared which will improve upon the
first edition whilst respecting its basic points.

To sum up, the Code of Administrative
Procedure is a key text of administrative
modernisation policy. It also reflects a new
model for relations between citizens and the
public service in which the emphasis is placed
on the services to be provided by the latter
and in which there is greater recognition of
citizens’ rights.

Vargas Moniz is an official in the Cabinet of
the Secretary of State for Administrative
Modernisation in the Portuguese Government.
See also the review of a new OECDPUMA
publication on Portuguese administrative reform,

19761994, on page 13 of this issue.
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FORUM FOCUS

France Aims to Make Public Service
by Algin

Administrative reform is an ongoing process,
even in well-established democracies. The public
message that Alain Juppé issued to his ministers
shortly after becoming France's Prime Minister
relates to issues highlighted in other articles
appearing in this issue: reviewing government
programmes and laws, reducing staff, and
improving service to the citizen.

The message, delivered in a circular released
in July 1995, illustrates the permanency of
reform goals and the difficulty of achieving them.
Similar targets have been announced by previous
governments - from both the left and right wings
of the French political spectrum. In keeping with
previous  reform  programmes,  Juppé’s
announcement demonstrates the need to achieve
strong  support at the highest levels for
administrative change.

The circular describes five priority objectives: 1)
clarifying the functions of the state and the extent of
provision of public services; 2) being more responsive
to the needs and expectations of the public; 3)
reforming the central government; 4) delegating
responsibilities; and  5)  ovethauling  public
management. The Prime Minister’s description of
the first four priorities are described below.

The people of our country want the
apparatus of state and public services to be
more efficient, accessible and less expensive.
Civil and public servants want the same
thing. And state reform will succeed only if
it has their active support.

The administration and public services in
France are first class. However, there is still a
need for them to adapt to meet the
expectations of our citizens and the new
requirements of an  outward-looking
economy and of a society facing mounting
problems of exclusion.

Furthermore, at a time when the entire
nation needs to make a concerted effort and
perform better to achieve economic recovery
and combat unemployment, the state cannot
do otherwise than impose this same
obligation on itself.

Tt is for these reasons that the President of
the Republic wants the reform of the state and
of public services to be placed firmly at the
top of the Government's agenda.

L. Priority Objectives

I am setting for the Government the
following priority objectives in this regard:
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i To clarify the functions of the state and
the extent of provision of public services.

The position of the state in relation to
markets and economic and social actors, as
well as in relation to other public actors,
especially the European Union and sub-
national authorities, has become blurred in
the minds of our fellow citizens, and at times
is not clear to the state itself either.

[ therefore feel that it is vitally important
at this juncture to make every effort to clarify
the situation.

There are three main tasks:

1.1, First and foremost, the Government
must define more precisely where the
dividing lines are between the functions of
public servants and those of private actors
(markets, businesses or social actors for each
sphere of activity).

The extent of provision of public services
is the subject of debate at the moment. The
Government is determined to defend the
French concept of universal provision
country-wide of the services which citizens in
a mature democtacy are entitled to expect.

However, that is not to say that we should
not introduce more schemes involving
private individuals in the management of
public services or operations.

By the same token, the conditions under
which large public, industrial and
commercial undertakings are having to adapt
to technological changes and to an
increasingly competitive climate need to be
carefully examined.

1.2. You should also identify any changes
which could be made to the way
responsibility is shared, in the different
sectors under your control, between the state
and sub-national authorities.

This review will form the basis for the
forthcoming  legislation  to  clarify
responsibilities which I announced in my
speech on general Government policy.

1.3, Finally, to draw clear distinctions
between the functions of the European
Union and those of the state, the principle of
subsidiarity recognised in the European
Union treaty needs to be given some real
substance. The 1996 Intergovernmental
Conference should provide the opportunity
to make real progress on this point. The
different branches of government must start
now to identify the areas in which the sharing
of functions and powers with the
Community institutions could cause
problems or necessitate change.

It is important for the conclusions
resulting from work on these three tasks and
concerning the organisation and powers of
central and decentralised government to be
drawn as fully and rapidly as possible, since
the present administrative layering and
duplication is no longer acceptable.

Greater Responsiveness

2. To be more responsive to the needs and
expectations of the public.

Herein lies the entire reason for state
reform. The sole purpose of clarifying powers
and  duties, transforming  central
government, delegating responsibility and
modernising public administration is to
allow the state and public services to provide
a better service to our fellow citizens.

The Government will also be carrying
through three specific initiatives:

2.1. A citizens and public services charter
is being prepared.

This charter will embody some new
principles — quality, accessihility, simplicity,
speed, transparency, arbitration,
participation, responsibility — in addition to
strengthening the fundamental, traditional
principles of the public service — neutrality,
equality and continuity.

You are asked to transmit your proposals
on this subject to the Ministre de la réforme de
Vétat, de la décentralisation et de la citoyenneté
by the end of September. [ would recommend
in this respect that you obtain the views of
customer groups and your services which
have to deal with the public.

2.2. On the basis of these principles, each
service dealing directly with users will
prepare a plan to enhance and simplify its
relations with the public, setting both
quantitative and qualitative targets.

These targets will be systematically
accompanied by indicators to measure
quality of service and customer satisfaction.

2.3. The administration must play its part
in facing up to the challenges of our society.
Public services should be located and
organised in such a way as to facilitate
initiatives to help distressed urban areas and
to combat exclusion and the exodus of people
from rural areas.

Cutting Jobs and Laws

* To reform central government.
The fundamental role of the modern state
is basically to anticipate, analyse, plan,
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More Efficient, Accessible and Less Expensive
Juppé

legislate and evaluate. These regulatory
functions need to be clearly distinguished
from the administrative role, which is to
manage, enforce regulations or deliver
services. Thereis no reason for this latter role
to be centralised. However, the structures of
the central government do not reflect this
distinction properly.

I am therefore counting on the
Government to take three key initiatives:

3.1. The management tasks still being
undertaken by central services should be
systematically decentralised.

As a corollary of the above, significant
reductions are required in central
administration staffing levels. The target that
I am setting is a 10 per cent reduction by the
end of 1996, and there will be more cuts to
follow. It is clear that this downsizing will
need to be accompanied by a restructuring of
central government departments, which
have become too numerous and over
compartmentalised.

3.2. At the same time, the planning and
decision-making capabilities of central
government need to be improved.

Government departments will thus be
better equipped for their role of making
proposals, preparing Government decisions
and assessing the success of public policy.

I would draw your attention in particular
to the need to avoid the serious dysfunctions
in the public decision-making process that
have occurred several times in recent years,
as any recurrence would jeopardise public
trustin the state. ] am expecting you to ensure
that the administrations under your control
take the necessary steps to improve, simplify
and safeguard central government decision-
making procedures from the legal, technical
and financial standpoints.

Central government must also avoid shore
termism if it is to become more efficient.
Analysis should be based on a fuller and
more detailed assessment of reality, and the
impact of measures taken needs to be
systematically assessed.

A priority is therefore to develop the
Government's  analytical,  forecasting,
assessment and monitoring  functions.
However, duplication of these functions
between ministerial and interministerial
levels will need to be avoided.

The role of the inspection and monitoring
departments will be examined in this
context. Within a very short time frame, the
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Commissariat an Plan will undergo extensive
reform to become an effective tool for
forecasting  and  evaluating  public
expenditure and policy. Necessary changes
will be made to the system of official statistics.

3.3. The state passes too many laws and
regulations and the results are often not
good: this can make life difficult for
businesses and threaten citizen's legal
safeguards.

Firm action should be taken to reverse this
trend. I am asking the General Secretariat of
the Government here and now to consider
what changes could be made to Government
working practices as a step towards achieving
this goals. A pilot measure, to be introduced
on 1 January 1996, will make a full impact
study for all bills and key draft decrees
mandatory. The Government also needs to set
itself very ambitious targets for codification
over the next three vears, in line with
Parliament’s intended efforts in this respect.

To stop the proliferation of legislation and
regulations, I am asking you to ensure thatall
new draft texts are accompanied by
recommendations to repeal provisions which
are the same level or higher in the hierarchy
of legal rules and the same length of text or
longer.

Finally, and contrary to the current
tendency, which I deplore, to use technical
jargon, you will ensure that texts produced
by your administrations can be read and
understood by the public and customers,
notably by eliminaring excessive use of
footnotes and endnotes.

Provision of Services

4. To delegate responsibilities

Act No. 92125 of 6 February 1992
concerning the territorial administration of
the Republic made decentralisation the
ordinary method of organising the
administration of the state, The provisions of
this act were supplemented and detailed in
Act No. 95115 of 4 February 1995
concerning  regional  planning  and
development.

There is still a long way to go before this
principle is put into practice. The
Government intends to take action in three
key areas:

4.1. The first action is to draw up the plan
for reorganising public services specified in
the Act of 4 February 1995.

The guiding principle for this action is
simple.

As a rule, the work involved in the
application of public policy and legislation
and, on a more general level, the provision of
public services must be delegated either to
decentralised services with national or sub-
national responsibility, or to public bodies,
care being taken to ensure that there is no
overlap in responsibility.

These operator services which, by
definition, do not perform the central
functions of the state, should be located
outside the DParis area. A transparent
decision-making procedure needs to be
followed when drawing up the plan, based on
established rules and paying particular
attention to the problems of the public

servants it affects.
continued on page 14
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n the Czech Republic, as in the other
post-communist countries of Central
and Eastern Furope (CEE), the major
change in political regime very soon brought
about the beginnings of public administration
reform, primarily oriented towards territorial
administration. This was quite understandable
— under communist rule, local government
simply did not exist and, therefore, it was
indispensable to build it up. This statement is
valid in principle, even though certain
differences existed between very rigid, ie, non-
self-government systems (such as in the former
Czechoslovakia) and somewhat more “liberal”
ones, permitting some selfgovernment or
quasi-selfgovernment (for example in Poland
and Hungary). The rise of selfgoverning
communities and decentralisation of the
existing state power and competences in favour
of elected local councils characterised the first
stage of public administration reform.

The next stage of public administration
reform undertaken by the governments,
however, was marked by a certain slowing
down. Instead, it was economic reform that
gained priority. This was also the case, and
very markedly so, of the Czech Republic.
There is no doubt that a functioning market
economy is a precondition for international
collaboration with  western  European
countries and eventual entry into the
European Union (EU), Centrally controlled
economies, which dominated in all the CEE
countries until 1989 (and longer than thatin
some countries), were gradually superseded
by a system in which the private sector is
steadily gaining ground.

Thus, for example, in the Czech Republic,
(where the centralised economy was one of
the most rigid), ar the start of economic
reform the private sector represented 4 per
cent of GNP, in 1994 it reached as much as
57 per cent and it is assumed that after the
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completion of the second wave of coupon
privatisation in 1995, its share will account
for 80 per cent.

Economic  strategies for  interna-
tionalisation have been created and they
gradually are being implemented. What is,
however, the case of organisational and co-
ordination  strategies  for  interna-
tionalisation? The answer to that question is
much  more  difficult  and  less
straightforward.

Rapprochement with the EU

With a view to intended entry into the
European Union (EU), particularly in the
period preceding the conclusion of the
Europe Agreements with certain CEE
countries, the concerned countries took
systematic  action towards legal and
regulatory approximation to EU law and in
some cases — as in the Czech Republic — to
OECD directives and standards as well. In
the legislative process, great attention has
been paid to European law since 1991 when
— during the existence of the Czech and
Slovak Federation — the “EU compatibility
clause” became obligatory in all draft laws.

Even if the responsibilities tended to be
adopted rather formally, at the latest from
1994, the relevant ministries have been
coming to terms with it objectively and
reliably.

“In the legislative process, great attention
has been paid to European law since 1991
when — during the existence of the Czech
and Slovak Federation - the ‘EU
compatibility clause’ became obligatory in all
draft laws.”

The adoption of the White Paper at
Cannes in June 1995 is of great significance
in the process. Organisational and structural
bases were laid down in the CEE countries
for the process of approximation of national
law to EU law. A bottom-up approach was
chosen by the Czech Republic and the
following co-ordination structures were set
up:
1. Working groups (23) are operated by a
ministry responsible for a certain area of the
Europe  Agreement, including law
approximation. The Working Committee on
the Approximation of Law is led by the Office
for Legislation and Public Administration of
the Czech Republic, and meets monthly.

2. This Working Committee is composed
of the representatives of all ministries, who
are mostly the leaders of working groups. The
Working Committee’s duty is to discuss the

by Olga

information coming from different working
groups and to design strategies for next steps.
The Working Committee has a distinctly
cohesive character, since it substitutes for the
usual interministerial amendment
procedure, It prepares fundamental
documents and submits them for decision to
the Government Committee (see below), for
which it serves as a secretariat.

3. The Government Committee, created
by a government decree issued in November
1994, is the supreme decision-making body
in matters of Furopean integration. The
Prime Minister heads this body, the
permanent members of which include the
Ministers of Finance, Industry and Trade,
Employment and Social Security, and
Agriculture, as well as the Deputy Prime
Minister in charge of the Office for
Legislation and Public Administration.

Approximation Moves

The Government of the Czech Republic
welcomed the EU White Paper and regards
it as an important document, which gives a
survey of legislation connected with the
acquis communautaire and with a view to its
harmonisation recommends the main steps
to be taken in every branch. The White Paper
facilitates the formulation of our own strategy
of integration and is regarded by the
Government as a guide in the process of
approximation of our legal structures, which
are indispensable for future participation in
the domestic market.

The Government also welcomes the
establishment of the EU’s Technical
Assistance and Information Exchange
Office. In the Czech Republic the actual
programme of realisation of White Paper
recommendations is to be laid down, and it
will be specified who is to co-ordinate the
matters ensuing from it.

At the present time, detailed analyses
concerning the consequences of integration
of the Czech Republic into the EU are being
prepared. They will be carried our by
different working groups according to co-
ordinated theses, which should facilitate the
ensuing overall analysis. As for the
consequences of the integration of the Czech
Republic into EU institutions, it is only
claimed that effective participation will
require approximation of the Czech Republic
state administration.

Emphasis laid by the White Paper on
creation of an institutional framework for
implementation and enforcement of the
“compatible law” is neither fully understood
nor explained. Here again we are faced with
the  abovementioned  question  of
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organisational and co-ordination strategies
for internationalisation. The extensive
literature devoted to those matters shows
clearly that the EU Member states are far
from presenting complete identity of
organisational  structures  of  public
administration. This issue arose again when
the last three members were being admitted
to the Union.

For example, the system of the central state
in Sweden (small ministries and a
considerable number — about 300 — of large
central state agencies) is not analogous to the
structure  of  other  Member  State
governments. Equally, the means of co-
ordination varies among the Member States

(see L. Metcalfe, IRAS, Vol. 60, No. 2, 1994).

Complete Restructuring

On the one hand, developing
organisational and co-ordination strategies
can be recommended as they may certainly
help towards effective internationalisation.
On the other hand, though, what is
paramount is the implementation and
institutional compatibility in terms of the
content and intrinsic character of public
administration.

It is evidently far more important that
public administration in the CEE countries
meet the basic claims made on public
administration in a democratic country and
that it break away from the remains of the
past. This requires not only appropriate
legislation butalso, at the same time, creation
of a milieu favourable to democratic public
administration, where matters which the
state alone must attend to in a market
economy are left to the state, while other
activities are decentralised and conferred
upon the territorial selfgovernment or
interest groups (such as the Chamber of
Commerce).

In all CEE countries, what is at stake is not
“mere” reform of public administration,
which also continues in the EU countries,
where the current focus is on public
administration modernisation. The fact that
tendencies to reform are present all the time
is best demonstrated by the July 1994
document of the Government of Great
Britain on “Continuity and Change”.

In contrast to this, in the CEE countries a
complete  restructuring  of  public
administration is required, ie, destruction of
the foundations buile up by the political
system of the power of a single party and the
establishment of the rule of law. This
fundamental  rebuilding of  public
administration is indispensable both for the
economic development of the CEE countries

themselves and for their integration into the
EU. The building up of public
administration has proved more difficult,
more time-consuming and politically more
sensitive than economic reform.

“.a complete restructuring of public
administration is required, ie, destruction of
the foundations built up by the political
system of the power of a single party and the
establishment of the rule of law.”

Unfulfilled Tasks

The example of the Czech Republic can
serve as a demonstration of the process of
public administration reform as well as of its
delays and deficits. Most of the steps which
remain to be taken for completion of
democratic  and  effective  public
administration are significant, even in the
context of internationalisation:

1. Completion of territorial self-government
and territorial state administration. Since the
Czech Republic became independent in
January 1993, attention has focused on
creation of an intermediate tier of public
administration, ie, higher territorial self-
governing units as anticipated by the
Constitution of the Czech Republic. The
argument bears upon both their number and
their competence, and concerns the
relationship between selfgovernment and
state administration at this level from the
institutional point of view. There is no doubt
that  institutional  regionalisation  is
important for international collaboration,
both bilaterally and within the EU.

2. A basic decision on state administration, ie,
on its professionality, apolitical character,
transparency, efficiency and effectiveness. The
Draft Civil Service Law, which was prepared
over one year ago, has not been discussed yet
by the Government and passed to
Parliament, so that the relationship between
politics (shortterm) and professionality
(longterm) in state administration is by no
means clear. For instance, the positions of the
deputy ministers are mostly filled politically,
but, on a smaller scale, non-politically as well.
It is not clear either if the head of a district
office — the most important organ of state
administration in the territory — is a
permanent professional civil servant or a
political appointee. These matters of
principle concerning the building up of state
administrations must be settled definitively
and not just for one electoral term.

ON THE FRONTLINES OF REFORM

3. Ciwil service legislation is rightly seen as a
vital ingredient in the process of moving from
transformation to consolidation of public
administration in the CEE countries. A stable,
competitive, accountable and democratically
reliable civil service is a precondition for
success notonly of administrative reform, but
equally of political stability and economic
development, which again is a precondition
for European integration. The low prestige of
acivil servantin the Czech Republic may well
have its roots in history, but it is perpetuated
by  low  effectiveness,  insufficient
transparency and responsiveness to citizens’
needs. As for questions of the civil servant’s
status, his or her rights and duties, salary, and
social and political standing must be speedily
resolved.

4. There is no overall conception yet of the
training of civil servants. Nor does a central
school of public administration exist. In this
connection, it must be emphasised that the
first horizontally co-ordinated training, the
project of which has been prepared and will
be submitted for approval to the Government
Committee for European Integration,
concerns the training of civil servants in
matters of European integration. We can
only hope that the project will be followed by
another project of general training of all civil
servants.

5. A new Administrative Procedures Act
should be passed, as well as legislation on an
effective system of internal and external
supervision of public administration,
including  financial ~ prosecution and
administrative justice. The law on the
supreme administrative court also is being

drafted.-

Conclusion

In the final months of the present electoral
term, Czech state organs should pay greater
attention to public administration reform
and decide on the matters suggested above.

However paradoxical it may appear at first
sight, current efforts at European integration
may act as a challenge to speed up public
administration reform in the Czech
Republic. Further delays with regard to self-
government would represent risks both for
the domestic development of the countryand
from the point of view of indispensable
internationalisation.

Olga Vidldkovd is the Director of the
Department of Public Administration at the
Crech Republic’s Office for Legislation and
Public Administration. She may be contacted at
tel  (42.2) 24224635 or  fax
(42.2) 24.22.46.35.
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Canadian Public Service Sheds 45 000 Jobs

continued from page 4

17 To what degree was polling or public
opinion used to justify policy actions connected
with this review and associated staff reductions,
and what effort — if any - was made to mobilise
or mf uence pub ic opinion in favour of the cuts?

g - No public opinion work was
done at the centre of government. [ think that
some departments may have used public
opinion data as a way of gauging the extent
to which the public was committed to certain
levels of programme delivery. But no attempt
was made specifically to try to influence
public opinion on specific decisions. What
was clear, though, and public opinion data
were useful there, is that the Minister of
Finance got a pretty good idea on the basis
of some analysis and research of the fact that
Canadians wanted him to take a severe look
at the deficit situation.

In other words, the politicians knew that
the public wanted action on the deficit. So
while there was not much on specifics on the
deficit, policy-makers knew going into the
budget discussion in February that there was
a high degree of confidence — a high degree
of desirability ~ that the government take
some action. And they did.

M Is there anything that you wish you
could have done differently or that the
govemment could have done better?

- Well, T think the area that we
would look for if we were to do it again is the
“rethinking” government part. [ think we
met our fiscal targets — that is to say that we
were able to achieve considerable savings on
expenditures. I don’t think that on balance

we achieved as much on the rethinking part
as we would have liked because that takes
more time than we had. It was probably
impossible to ask departments to rethink
themselves in the eight months that they had
available to them. If this was to be repeated
1 certainly think that for this kind of effort,
it is crucial that one gets the rethinking part
done as well as the fiscal component.

We did it better in some areas than in
others, but I don't think that we did it as
deeply or widely as we could have if we had
had more time.

U How committed were the political forces
in bower to see this thing through?

Without  strong  political
commitment, you can't do this fundamental of a
change We knew the importance of political
support from our experiences with previous
efforts that failed to make the macro changes that
most people knew needed to be done. However,
it wasn't altogether obvious at the outset that
there would be strong political commitment,
although there were plenty of signs that there
would be. But certainly throughout the autumn
of 1994 1 think the Canadian public and more
importantly the Canadian public service realised
that the politicians were not going to back down
on the commitment that they had made over and
over again during the election campaign to meet
their fiscal targets, which meant cutting the size
of government. So at no point any time in the
process was there a signal that there was a
Iessenmg or a weakening of the commitment.

'+ Doyou see the Canadian Government’s
move as providing a stimulus to such efforts
elsewhere?

' Certainly within the rest of
Canada We can already see that other
provincial governments have in fact come in
with quite dramatic downsizing
announcements of their own. This only
follows a world-wide trend that was started
before.

DR What lessons can central and eastern
European governments learn from the Canadian
expenence’

- T think you need strong political
commitment — no question about that. Also,
[ think that people will reward governments
that provide good government and one sign
of good government is efficient use of public
resources, which means periodically
trimming the size of the enterprise. So I think
there is good politics in this.

Also, the final point I would make is that
these sorts of exercises are best managed by
the public servants. They're the ones who are
best positioned to know what activities
should or shouldn't continue. If you bring in
outside people, there’s a tendency for the
system to resist and you end up spending
mote and more time fighting to get things
done. So I think you can trust your public
service. That's the Canadian experience at
least.

Note: After this interview, in September 1995,
Zussman returned to teaching and research
duties in the Faculty of Administration at the
University of Ottawa in Canada. He may be
reached theve at tel (1.613) 562.58.00,
extension 4785; fax (1.613) 562.51.64; or

email “jdrs@magi.com”.

Public Administration Management

continued from page 6

powers which were unconstitutional.
Privatisation Minister Wieslaw Kaczmarek
said that the government hopes to finish
writing the bill by the end of January 1996.
Source: CET On-line, 28 November 1995,

Romanian Privatisation

Following the adoption of a mass
privatisation ~ programme  in March,
Parliamentamended the Law on Acceleration
of the Privatisation Process (Law 55, MO
122), which came into force on 19 June 1995.
The law modifies the Privatisation Law of
1991, and sets out details of the mass
privatisation programine.

Under the law, 30 per cent of the registered
capital of stateowned companies will be
transferred free of charge to Romanian
citizens residing in Romania. The
Government intends to launch a new wave of
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privatisation by publishing a list of 3 000
state-owned enterprises up for privatisation,
primarily in the tourism, agricultural and
trade sectors.

Regional Integration

Estonian Prime Minister Tilt Vahi signed
an official request to join the European
Union on 24 November. Estonia is the
second Baltic country to apply for
membership in the EU; Latvia proposed its
candidature on 13 October. Other central
and eastern European countries, including
Hungary, Poland, Romania and the Slovak
Republic have applied for EU membership,
and the Czech Republic is expected to follow
suit in January.

Separately, the Czech Republic has become
the first formerly communist country to join
the Organisation for Economic Co-operation

and Development (OECD). It signed an
agreement to join the OECD on 28
November, and was expected to become a full
a member within two months. Elsewhere,
Slovenia will at the outset of 1996 become
the fifth member of the Central European
Free Trade Agreement, which already
includes the so-called Visegrad countries —
the Czech Republic, Hungary, Poland, and
the Slovak Republic.

Miscellaneous Administrative Reforms

Albania’s Council of Ministers approved
the new rules regulating the body's
functioning on 6 February. In June, the
Lithuanian Parliament passed the Law on
State Control. On 27 July, the Bulgarian
Parliament adopted the Stare Audit Office
Law.
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Two Decades of

Administrative Reform

Putting Citizens First: Portuguese Experience
in Public Management Reform, forthcoming
May 1996. OECD Public Management
Service, Occasional Paper No. 9.

Portugal offers a valuable opportunity to
consider practical issues that shape the
design of an administrative reform strategy
and its effective implementation inan OECD
country. Twenty years ago, the country
launched a reform programme closely linked
to the modernisation of the country and its
economy. Initiatives took shape over the years
and became a lively “movement” with its own
internal dynamics and cadre of reformers.

Putting Citizens First is the latest release of
the OECD's Public Management Service
(PUMA). PUMA’s Attila Alpoge has written
the reportin collaboration with colleague Liz
Dacier on the basis of a series of interviews
and discussions with Portuguese officials.
The report looks at this experience with
reform — including its evolution, approach
and lessons — from the promulgation of the
Constitution in 1976 until the beginning of
1995.

The first of the case study’s three parts
addresses the reform process and its
development, the new administrative focus
on the citizen, options for the future, and
lessons that may be drawn by other
governments planning major changes to the
public administration. Part I provides
detailed  information on  initiatives
introduced in various fields, including
financial management, information
technology, training and development, and
decentralisation.

The final section describes  the
background of  the
administration, including its  history;

Portuguese

structure and internal organisation; role of
various units in the reform effort; the ethos
of public service; framework of public
employment; political concerns that guided
the reform movement; statistics; and
summaries of key texts that influenced the
public administration.

For further information, please contact Ms.
Marie Murphy, PUMA, 37 bis Bd. Suchet,
75016 Paris, France. Tel (33.1) 45.24.90.52;
fax (33.1) 45.24.87.96; email

“marie.murphy@oecd.org”.
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of the Integration Process (Report of a seminar
in Maastricht, the Netherlands, 14-15 March
1994), 93 pages. Published by the Public
Management Dept., Ministry of Finance,
Helsinki, Finland. Order: Mr. Brynjulf
Risnes,  Ministry of  Government
Administration, Dept. of Management Policy
and Administration, Fredensborgvn 24 G,
0030 Oslo, Norway. Tel (47.2) 234.49.68;
e-mail “brynjulf. risnes@ad. dep. telemax.
no”. Free of charge.
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Juppé’s Plan to Put Customers First

continued from page 9

4.2. The Government should carry out the
functional reorganisation of the state’s
regional and local services between now and
the end of 1996.

The Comité pour la réorganisation et
déconcentration des administrations has carried
out some detailed work on this subject. The
way forward now is to complete this work,
then to move on to the implementation stage,
putting the needs of customers first (the
public, firms, etc.). The reorganisation of
decentralised services will chiefly involve
bringing  together  the
départementales de l'équipement and the
Directions départementales de lagriculture et de
la forét. This should be done as a matter of
urgency. [twill include reforming the services
which are under the authority of the préfet so
that the latter has the resources to meet all
his responsibilities both at départemental and
regional level.

4.3, Relations between central
government and its operator services should
be extensively overhauled. .

Through the progress made over the past
few years within the context of
“responsibility centres”, new methods of
managing operating appropriations have
been identified which could be extended to
all  administrations:  globalisation  of
appropriations, service budgets, monthly
monitoring, working out and restitution of
comparative ratios to services, preparation of
management reports. | am hereby asking
each minister to take the necessary steps to
ensure that all his or her decentralised
services are operating in accordance with
these management rules by the end of 1996,

In addition to these existing measures,
“service contracts” will be introduced on a
trial basis in several ministries from I
January 1996. They will set out the targets
which operator services have been set, the
leeway which they are guaranteed when
negotiating a master budget including staff,
the methods of assessing their costs and
results, and the conditions under which the
services and staff could share in
productivity gains. The performances of
services will be routinely compared.
Comparisons will also be made with private
sector performances in cases where the same
service is provided.

Directions

The service contracts should be drawn up
after detailed consultations between the
préfet and the heads of the decentralised
services under his authority on the one hand,
and the central authorities on the other. This
process should be combined with the
functional reorganisation of decentralised
services.

As a parallel measure, the state will be
entering into new contracts with its
corporations during the course of 1996.
These will set out the corporation’s targets,
how tesults will be measured and what
resources will be provided, and will cover a
period of several years. Operating within the
framework of these contracts will enable the
control exercised over public corporations to
be relaxed, if need be, leaving them free to
exercise their management autonomy.

Prime Minister Alain Juppé

Photo courtesy of the Office of the Prime Minister, France

« Do you have something to say !

Send your letters to Public Management Forum. »

(Address on page 2)
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ON THE AGENDA:
UPCOMING PROGRAMMES

20-22  June 1996, Budapest,
Hungary, Conference on “The
Changing Roles of Parliamentary
Committees”. Contact: Professor Attila
Agh, Department of Political Science,
Budapest  University of Economic
Sciences, Fovam tér 8, 1093 Budapest,
Hungary. Tel (36.1) 218.80.49; fax (36.1)
218.80.49.

24.26  June 1996, Ljubljana,
Slovenia. Conference on “The New
Democratic Parliaments — The First
Five Years”. Contact: Professor Attila
Agh, Dept. of Political Science, Budapest
University of Economic Sciences, Fovam
tér 8, 1093 Budapest, Hungary. Tel (36.1)
218.80.48; fax (36.1) 218.80.49.

Please note that not all of the programmes
included in this calendar are open to every
public administration practitioner or the
general  public,  Consult  the contact
person/institution for further details. If your
organisation is planning an event of interest to
Public Management Forum readers, please
send details to the editor (address on page 2).




Reformers Hamsirung in Russian Policy-making

n October 1995, the OECD released its first
economic survey of the Russian Federation. A
part of the report analyses the status - and
major shortcomings - of the country’s policymaking
system. It also demonstrates some of the linkages
between economic transformation and institutional
change. Excerpts from the survey follow :

The Political Context of Policy-making

The absence of a single, unchallenged, source
of legislative authority in Russia complicates
economic policy-making (and its analysis).
Although Russia’s major political institutions
— the Presidency and the Federal Parliament’s
lower chamber, the Duma — have democratic
legitimacy, they do not always have the same
policy priorities. All decisions are the result of
compromises made between different factions,
and can be impenetrable to outsiders.

A reflection of this is perhaps to be found in
the proliferation of councils, committees and
commissions that is emerging around the
presidential and governmental administrations
{employment in these administrations seems to
be greater now than in the equivalent state
apparatus of the Soviet Union). Their formal
role is not always obvious — the Security
Council appears to involve itself in many
matters of economic policy, for example — nor
is their constitutional status or their actual
degree of influence.

Perhaps the most important factor is the
absence of a strong and cohesive reform-
oriented group. Reformers occupy important
posts, but are not unopposed; many high-level
posts are occupied by sectional or sectoral
representatives, whose particular interests may
distort decisions on general economic policy.
Hence, ithas proved very difficult fora coherent
economic programme to emerge.

Since the armed confrontation between the
president and the Supreme Soviet in October
1993 and the results of the subsequent
elections, the constitutional ability of the
President to enact legislation has been
enhanced. In the absence of laws voted by the
Duma, a decree signed by the president has the
force of law, unless and until the Duma votes on
legislation to supersede such a decree.

Corruption in the Public Service

Hence, during 1994, almost all economic
policy was made on the basis of presidential
decree, or decision of the government. The
Constitutional Court which should resolve any
conflicts remained without a quorum during
1994, with the President and the Duma unable
to agree on its composition. Even when a
decree’s constitutional legitimacy is not in
doubt, the possibility that subsequent Duma
legislation may overrule some or all of its
provisions (a strong possibility in the area of
economic legislation) does not provide as stable

a basis for business planning as can be found in
most OECD countries, or indeed in many
countries in transition.

A further concern is the extent to which any
legislation can be effectively put into operation.
While corruption of public officials and
politicians, and the influence of criminal
groups on law-enforcementitself, are the subject
of growing preoccupation in OECD countries,
its visibility and apparent impact seems much
greater in Russia. Three points are worth
making about these phenomena.

While corruption of public officials and
politicians, and the influence of criminal
groups on law-enforcement itself, are the
subject of growing preoccupation in OECD
countries, its visibility and apparent impact
seems much greater in Russia.

First, it seems very likely that much of this
activity is generated by inadequate public
services and an unresponsive  public
bureaucracy and legal system; if courts are not
expected to require local government to fulfil
its obligations, nor to enforce commercial
contracts, some criminal activity provides
services in a practical legal vacuum.

Second, some economic activity classified as
criminal in Russia would not be so treated in
OECD countries; the extent of this is declining
as market-based legislation is introduced, but
the reaction to the exchange rate crisis of
October 1994 shows how strong earlier
attitudes to financial markets remain.

Finally, some criminal practices are probably
to be found within the public administration
and law enforcement agencies. The
opportunities for personal gain that arise from
the still-high degree of regulation and control
encourage this, as do generally low public sector
salaries, and the defence of such opportunities
of course generates resistance to deregulation.

The Economic Policy-making Process

Presidential decrees, the main vehicle in
which policy has been embodied, do not
typically originate in the President’s Office. For
the most part, a number of individuals and
institutions are involved in developing them.
Generally speaking, it is the influence of an
individual that gives influence to the institution
where he works, rather than the other way
around. Nevertheless, there are a number of key
institutions for reformist policies.

The Ministry of Finance, the Ministry of
Economy, the teams of advisors to the President
and to the Prime Minister, the Privatisation
Ministry, and the Central Bank are among the
most important, and committees of the Duma
also have teams of specialists working on most

areas of policy. Draft decrees are developed in
one, or several, of these and other institutions
— personal connections between ministers or
deputy ministers and officials in different
ministries largely determine who is involved.
Once a proposition has been prepared, itis the
President himself, and his closest advisors, who
need to be persuaded of the merits of the
proposals.

Once legislation is in force, it is generally
inoperative until regulations and procedures
implementing it have been introduced.
Depending on which ministry is assigned the
responsibility for this, a law’s implementation
may be effective or not. In the area of some tax
legislation, for example, it has frequently been
the case that local tax offices have been
operating on rather different rules from either
governmental  pronouncements or the
legislation theoretically in force;
communication between different levels in the
same ministry is not always smooth.

Some policy measures are never fully
implemented or are partially reversed by
subsequent measures. The influence of
corporatist groups, generally formed from
particular industrial branches, can be seen in
the manner in which legislation is (or is not)
implemented, as well as in the lobbying process
that occurs during the preparation of
legislation.

The high degree of ambition of the 1995
budget is reflected in the abolition of special
concessions on taxes and in trade where
corporatist influence has often been seen. On
the other hand, the decree (1995, No. 244)
abolishing special customs arrangements also
specifies that arrangements for compensating
those who benefited from annulled exemptions
should be made.

See: OECD Economic Surveys — The Russian
Federation, 1995, 183 pages.

“Public management is not an area in
which to find Big Answers; it is a world of
settled institutions designed to allow
imperfect people to use flawed procedures
to cope with insoluble problems.”

James Q. Wilson.
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IGMA — Support for Improvement in Governance and
Management in Central and Eastern European

s Countries — is a joint initiative of the OECD Centre for
Co-operation with the Economies in Transition and EC/PHARE,
mainly financed by EC/PHARE. Several OECD Member
countries also provide resources. SIGMA assists public
administration reform efforts in Central and Eastern Europe.

The OECD — Organisation for Economic Co-operation and
Development — is an intergovernmental organisation of
26 democracies with advanced market economies. The Centre
channels OECD advice and assistance over a wide range of
economic issues to reforming countries in Central and Eastern
Europe and the former Soviet Union. EC/PHARE provides
grant financing to support its partner countries in Central and
Eastern Europe to the stage where they are ready to assume the
obligations of membership of the European Union.

Established in 1992, SIGMA operates within the OECD's
Public Management Service (PUMA). PUMA  provides
information and expert analysis on public management to policy-
makers in OECD Member countries, and facilitates contact and
exchange of experience amongst public sector managers. Through

PUMA, SIGMA offers eleven countries a wealth of technical
knowledge accumulated over many years of study and action.

Participating governments and the SIGMA Secretariat
collaborate in a flexible manner to establish work programmes
designed to strengthen capacities for improving governance in line
with each government’s priorities and SIGMA’s mission. The
initiative relies on a network of experienced public administrators
to provide counselling services and comparative analysis among
different management systems. SIGMA also works closely with
other international donors promoting administrative reform and
democratic development.

Throughout its work, SIGMA places a high priority on
facilitating co-operation among governments. This includes
providing logistical support to the formation of networks of public
administration practitioners in Central and Eastern Europe, and
between these practitioners and their counterparts in OECD
Member countries,

SIGMA's activities are divided into six areas: Reform of Public
Institutions, Management of Policy-making, Expenditure
Management, Management of the Public Service, Administrative
Oversight, and Information Services.
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fax: (33.1) 45.24.13.00; e-mail: “francoise.locci@oecd.org”.

PMF ~ Page 16, Vol. |, No. 4, 1995




