

    

      [image: Zimbabwe : Post Independence public administration management, policy Issues and constraints]

    




    Zimbabwe : Post Independence public administration management, policy Issues and constraints


    Sam Agere


    Zimbabwe : Post independence public administration management, policy issues and constraints


    [image: ]


    CODESRIA


    Avenue Cheikh Anta Diop X Canal IV


    BP 3304, CP 18524, Dakar, Sénégal


    Site web : http://www.codesria.org



    et


     


    

      


        	

          [image: ]


        

      


    




    Nouvelles Editions Numériques Africaines (NENA)


    Sacré Cœur 1, Rond point coll. Sacré-Cœur, Lot N-822, Dakar, Sénégal


    BP 25231 Dakar Fann, Dakar, Sénégal


    SARL au capital de 1 320 000 FCFA. 


    RC : SN DKR 2008 B878.


    
www.nena-sen.com / http://librairienumeriqueafricaine.com / 
infos@nena-sen.com



    Collection : Littérature d’Afrique


    Date de publication d’origine : 1998


    Date de publication version numérique : 2020


    ISBN d’origine : 2-86978-072-9 (Soft back)


    ISBN version numérique : 978-2-86978-995-1




    Licence d’utilisation


    L'éditeur accorde à l'acquéreur de ce livre numérique une licence d'utilisation sur ses propres ordinateurs et équipements mobiles jusqu’à un maximum de trois (3) appareils.


    Toute cession à un tiers d'une copie de ce fichier, à titre onéreux ou gratuit, toute reproduction intégrale de ce texte, ou toute copie partielle sauf pour usage personnel, par quelque procédé que ce soit, sont interdites, et constituent une contrefaçon, passible des sanctions prévues par les lois de la propriété intellectuelle. 


    L’utilisation d’une copie non autorisée altère la qualité de lecture de l’oeuvre.




    Summary


    Preliminaries


    Author


    Abstract


    Illustrator


    Acknowledgments


    Notes on contributors


    Introduction


    Part one - Public administration


    1 - The historical context of public administration : constraints and capacity issues of policy management


    2 - Post-colonial development management


    3 - The political and administrative interface : functional relationships between politicians and civil servants


    Part two - Economic development, planning and management


    4 - Development planning and strategies


    5 - The implications and impact of the economic structural adjustment programme


    6 - A quest for viability : the political economy of reforming the public enterprise sector


    7 - The problems and prospects of the indigenisation of the Zimbabwe economy


    Part three - The state and social movements


    8 - The state, workers and industrial relations


    9 - Agrarian reform and peasant’s organisations


    10 - Agricultural cooperativisation : management and policy issues


    11 - Gender policy in the public sector


    Part four - Local government and non governmental organisations


    12 - Perspectives on planning for change and development of the local government system


    13 - The role of international and nongovernmental organisations in public policy


    Public policy management : a conclusion




    Preliminaries


    Author


    Abstract


    Illustrator


    Acknowledgments


    Notes on contributors


    Introduction




    Part one - Public administration


    1 - The historical context of public administration : constraints and capacity issues of policy management


    The history of the public administration in a colonial state


    Public service as an arena of silent class struggle


    The public service and management culture


    Constraints of public policy formulation and implementation


    Capacity for policy management


    References


    2 - Post-colonial development management


    The Need for development


    Development Constraints


    Focus on rural development


    Conclusion


    References


    Further reading


    3 - The political and administrative interface : functional relationships between politicians and civil servants


    Background


    Purpose and Rationale


    Public administration and public management paradigms


    Theory and Practice


    Implementation


    The ESAP


    Organisational Structure


    The Characteristics of the Interface


    Forms of conflict and cooperation in the interface


    The degree of reforms


    Clarity of civil service reform objectives and strategies


    Costs


    Sense of power and authority


    Communication barriers


    A flawed policy management


    Conclusions and recommendations


    Strategies for effective practices in managing the interface


    References




    Part two - Economic development, planning and management


    4 - Development planning and strategies


    Background


    Independence and the challenges of planning


    Towards socio-economic transformation


    The new economic policy growth with equity


    The national planning machinery


    The transitional development plan (TNDP) : an experience in planning


    The second phase in national development planning


    Provincial planning and the first five-year national development plan


    The evolution of planning, 1985-1991


    Planning and the economic reform programme


    The monitoring and implementation unit and the economic reform programme


    The consultative process during the formulation of the economic reform programme


    The relationship between the five-year plan and the economic reform programme


    The case for planning in Zimbabwe


    References


    5 - The implications and impact of the economic structural adjustment programme


    Introduction


    ESAP and social expenditure


    Education


    Health


    ESAP and parastatals


    Labour liberalisation


    ESAP and taxation


    ESAP and interest rates


    Esap and devaluation and depreciation of currencies


    ESAP and income remittances


    Conclusion


    References


    6 - A quest for viability : the political economy of reforming the public enterprise sector


    Introduction


    What is public enterprise?


    Operational environment of public enterprises


    Roles and objectives of parastatals


    Who are the beneficiaries?


    Organisation and administration of the sector


    Institutional arrangements and organisational controls


    Managerial and financial autonomy


    Pricing control


    Performance : Constraints and challenges


    Privatization or commercialization : Which way ahead?


    The commercialization option


    Conclusion


    References


    7 - The problems and prospects of the indigenisation of the Zimbabwe economy


    The mining industry and ownership


    The manufacturing sector and ownership


    Self-determination and the ownership of financial institutions


    Possible methods of localizing the Zimbabwe economy


    Socialist economy


    The indigenous capitalist rulers and nationalisation


    The role of parastatals in localizing the economy


    The role of cooperatives in localizing the economy


    The role of inter-government joint ventures


    Government-multinational joint ventures


    Localisation of foreign companies through acquisition of shares


    Indigenisation through forming domestic companies


    Localisation through mergers and amalgamations among small businesses


    Conclusion


    References




    Part three - The state and social movements


    8 - The state, workers and industrial relations


    Introduction


    The state and the labour movement : An uneasy pact


    Labour, capital and state relations in the context of economie reform


    Workers and conditions in the public sector


    Conclusion


    Postscript (december 1996)


    References


    9 - Agrarian reform and peasant’s organisations


    Introduction


    Agrarian land reform and distribution


    The Future of Land Reform


    Financial resources and appropriateness of planned models


    Tenure systems


    Peasant agrarian structure


    Peasant production


    Land


    Capital


    Seed and fertilizer


    The role of women in the peasant agriculture economy


    The inadequacies of the bureaucratic institutions serving the peasant sector


    Conclusion


    References


    10 - Agricultural cooperativisation : management and policy issues


    Introduction


    Agrarian reform and collective cooperative development


    Trends in agricultural collective cooperativisation


    Socio-demography and resources of cooperatives


    The socio-economic performance of agricultural collectives


    Cooperative Outputs


    Cooperative welfare benefits


    Management systems of collective cooperatives


    Technical and management training for cooperators


    Internal management and resource use problems


    Policy weaknesses and cooperative failure


    Conclusion


    References


    11 - Gender policy in the public sector


    Formulation of gender policy


    Theoretical and practical gender bias


    Formulation and management of the gender policy


    Conclusion


    References




    Part four - Local government and non governmental organisations


    12 - Perspectives on planning for change and development of the local government system


    Introduction


    Background to the local government system in Zimbabwe


    Amalgamation of the local government system


    Amalgamation of administrative areas


    Conclusion : Planning for amalgamation


    References


    13 - The role of international and nongovernmental organisations in public policy


    Policy environment and aid management guidelines


    Development priorities and programmes


    Debt management


    Recent developments in aid


    Loan management


    Experiences


    Multilateral cooperation


    Bilateral cooperation


    Joint commissions


    NGO support


    Conclusion


    References


    Public policy management : a conclusion


    The main themes


    Conducive environment for policy management


    Infrastructural policy management


    Institutional capacity strengthening for policy management




    Preliminaries


    Author


    
Samuel Agere holds degrees in Sociology, Social Work and Social Administration from various universities in Africa, the United Kingdom and the United States. He has worked in public administrative positions in Zimbabwe and the United States. He is currently with the Commonwealth Secretariat in London, England.


    Abstract


    Since independence in 1980, Zimbabwe’s radical socialist government has struggled to steer the nation into development and prosperity. The engine for that drive has been public administration — but one inherited from a distinctly different, and antagonistic, colonial past. How can the interests of the « keepers of the past » ever coincide with those of the « engineers of change? »


    This book lifts the lid on the contradictions, constraints and difficulties in pursuing policies for change within a rusting and out-of-date administration system. Conflicts and competition between politicians and civil servants easily erode well-intentioned policies. Production of vital resources are regulated by the state. Globalisation and technological change cannot be addressed let alone manipulated without a responsive public sector. How the private sector meshes with state industry is dependent on the skills of public administration. Several writers also look into public administration itself — staff morale, gender policy, pay and conditions.


    Drawing on the specifically Zimbabwean experience of researchers, academics, policy makers and administrators, the book explores several critical issues about the historical and current development of public administration as an instrument of the state.
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    Introduction


    The purpose of this ad-hoc research group of Zimbabwean contributors is four-fold. First to study and analyse the nature and type of public administration, public policy and management systems, issues and constraints in the development process in Zimbabwe since independence in April 1980.


    Second, to respond to the pragmatic and intellectual challenge for Zimbabwean scholars to publish materials, case studies and to raise questions related to the formulation and management of public policy. It is a continuation of the struggle and challenge for Zimbabweans to develop their own capacity and capability of understanding the country's development processes and strategies that have been implemented, rather than relying on external experts — many of whom are not always familiar with, nor sympathetic to the intrinsic peculiarities of Zimbabwe. While we appreciate the necessity for discourse and networking with international experts in policy debates, the ultimate product should be Zimbabwean in character and ownership, since they are the users of the product. This attempt assumes that Zimbabweans can also certainly grasp objectively and articulate policy and management issues in their own country without undue dependence on scholars from abroad, given the appropriate resources and a meaningful, enabling, social and political environment. If this is already being done then our role is to accelerate that process and widen the network of debates the resulting policy options.


    The third purpose is to make a contribution to the ongoing public debate touching on a number of issues critical to the Zimbabwean developmental process. It is hoped that out of this debate students of public policy and administration, researchers, policy makers and managers will benefit from the basic questions posed about the improvement of the management system in Zimbabwe's development process. This is based on the imperatives for optimum utilisation of increasingly diminishing resources. It is only in this way that policy makers, analysts and students of public policy making, can avoid reinventing the wheel and enhance the capacity of the Zimbabwean public management system to become a learning organisation willing to improve service delivery system.


    Fourth, and most importantly, the purpose is to critically examine some of the policies that have been formulated and implemented since independence, to highlight some of the inadequacies of policy management and to show clearly the policy efforts shown in the process. Many of these issues are not new. Over the years they have been identified by various analysts and policy makers. But since development is a dynamic and complex process, it is not uncommon to find that solutions to yesterday's problems create further problems today.


    The contributors raise fundamental issues in policy management pertaining to the nature and type of public administration that was inherited at independence and the problems associated with the accommodation of conflicting management systems of the pre and post independence governments whose policies served different ends. Questions of maintaining continuity, values and beliefs for fear that the « keepers » of the past might feel insecure and lose confidence in the new government with a different development paradigm as expressed in the reconciliation policy, will also be addressed. The interests of the « keepers of the past » (colonial) and the interests of the engineers of change (masses) are diametrically opposed and raise questions about the type of administration that evolved out of these antagonistic relations.


    It is the experience of implementing these policies which is important, however, taking into account the rationale of policy formation, the factors associated with that policy and how they could be improved in a given social and political environment. The contributors, a mixture of researchers, academics, policy makers and administrators etc., who are addressing practical issues and concerns drawn out of their experiences in being involved directly in the service delivery. The emphasis is on policy formation and policy management practices as seen by various classes, races, gender and other social groups in our society. If we are seen to be contradictory in our contributions, we will have succeeded in presenting the contradictory systems, needs and expectations of the people which the public administration system has had to address since independence.


    The present administration walks the tight rope between continuity and change. We give the background information, facts and figures upon which policies for improvement may be conceptualised. In some cases we make suggestions, while in others we create awareness of potential or real problems that lie ahead if no action is taken.


    Our mission therefore is : 


    –	to facilitate scholarly analysis of management and policy problems and opportunities stemming from the process of administering change;


    –	to promote public debate of policy solutions to key problems and their implications, particularly policies of good governance which promise to improve institutional capacity;


    –	to help prepare the managers and consumers of public policy alike, in handling the critical issues and concerns of the development process;


    –	to enlighten the public on some of the limitations and constraints of implementing government policy.


    The contributions are divided into four parts. In Part One, Agere and Makumbe discuss the nature and type of public service systems and structures inherited at independence and the conceptualisation of the development management paradigms needed to respond to the new demands and expectations of the masses. Public administration, as an instrument of the state, is examined from historical and current perspectives and is analysed in terms of its creation within the policy of reconciliation enunciated by government at independence.


    The constraints of policy formulation and management are explored in an attempt to address the needs of the people. The structure, composition and management systems are analysed in relation to their functions and objectives. Agere analyses the suitability, capacity and potential of a civil service built upon the colonial white settler regime. Makumbe discusses the problems faced by the public administration system in its efforts to develop appropriate strategies for the reconstruction of the infrastructure, rehabilitation and resettlement of the peasants following the war of liberation. The failure to achieve the objectives of resettlement are also addressed taking into account human and financial resources and external constraints. The functional relationship between elected and appointed officials is explored with emphasis on the performance of their tasks as leaders of the reforms and their delivery of a service system.


    Makumbe asks a fundamental question : To what extent can a management system inherited from the colonial white settler regime and the managers appointed out of the policy of reconciliation, be able to formulate and implement radical policies? Further, can the management structure, characterised by rigid hierarchical arrangements which determine authority, procedures, responsibility and accountability within ministries, have the capacity and potential to utilise the skills of subordinates, accept new ideas and philosophies and motivate staff to accelerate change and initiate new development programmes?


    Makumbe argues that while bureaucracy pursued the socialist path, the state did not make any meaningful efforts to introduce the socialist ideology. Consequently the government failed to radically reform the administration which resulted into some of the failures to implement changes in the economy.


    In Part Two, Chigudu and Razemba raise important issues and highlight the constraints of managing the economy of the country. Chigudu points to the problems and prospects of economic development and planning, outlining its philosophy, systems and structures that promote development. He also explores the silent conflicts and competition within the then Ministries of Finance and Economic Planning which were given the responsibility of formulating economic development policies.


    The creation of the Ministry of Economic Planning and Development, in particular, was seen as a threat by a small but powerful conservative element as it was associated with socialism. Chigudu identifies some of the problems associated with planning, pointing out that planning was limited to the public sector and left out the private sector, which was also expected to implement some of the economic plans. Even within the then combined Ministries of Finance and Economic Planning, there was no capacity to handle plans from the provinces. This poor capacity was exacerbated by the central government’s resistance to pressure the establishment of provincial budgets. The institutional rivalries and competition between and among units in the same ministry did not help the situation.


    Razemba draws from a wealth of literature and views of politicians and citizens on the problems of an inherited economy, the role of international capital and its impact on social classes. The post colonial state’s ability, or inability, to transform the economic base of the country is analysed. Some of the economic solutions entailed in the Economic Structural Adjustment Programme are questioned. Their limitations and strengths are discussed in relation to the capacity of the public administration systems to understand its overall philosophy and goals.


    Razemba argues that globalisation emphasises the need to enhance the competitive edge of the economy. The crises of accumulation and increasing pressures from the external environment, with their effects of circumscribing the scope of the nation to formulate policies to address the development process, are analysed.


    Technological changes, especially information technology, have had an impact on the Zimbabwe state civil society to make its own contribution to policy dialogue and to participate in developing the economy. To this extent, Rezemba raises the problems, prospects and constraints associated with the indigenisation of the economy as a way of controlling and owning the wealth of the country. The institutional and policy impediments to the control of wealth of the country are discussed. Examples are given in the mining industry, where the powerful Mines and Minerals Act supersedes other Acts. As a result, any social and economic activity in the area ceases once minerals have been discovered in that area thereby giving economic powers to the owners of the mines who often belong to one race.


    Sithole discusses the rationale and role of public enterprises as strategies for and instruments of economic development. He shows that, while the parastatal sector had a role to play, some public enterprises were formed without regard to existing parastatals or other agencies that had similar functions, resulting in duplication or overlap of responsibilities. This problem is associated with lack of proper and careful planning and poor policy processes. His central argument is that the highly centralised political and economic structures made it difficult for the sector to operate efficiently and profitably. Political interference in management decisions and board’s policy responsibilities by ministers and state officials negatively affected the performance of the public enterprises. The lack of political will and commitment contributed not only to poor performance but also increased the financial burden.


    Part Three addresses some of the factors of production. Sachikonye takes up the question of labour and how it relates and is regulated by the state through legislation. He discusses the relations between the state employers and employee organisations. He scrutinizes a number of public policies in order to pave the way for solutions, particularly in the industrial relations area. The class nature of the state and the different attitudes, conflicts and interests of trade unions in their relations with the state are examined in an attempt to resolve the contradictions between capital and labour. For the first time, the position of public sector employees seen as part of labour, is articulated. The constraints and uncertainties of the state in dealing with public sector employees’ show the contradictory nature of the government’s handling of class differences between capital and labour. The response by the government to industrial action or strikes by civil servants has been described as draconian. How can such a government purporting to be a worker’s government respond with such harsh measures to the demands of the workers whom it represents?


    After independence, the labour movement focused not simply on income policies but on racism in industrial relations. In the private sector, a number of industrial strikes were triggered off by racist managerial regimes, which were opposed to upcoming black managers. Such opposition was staged clearly amidst the appeal for reconciliation. The reconciliation policy has proved ineffective as discrimination in the private sector still continues sixteen years after independence. Some policy analysts would argue that it was merely a compromise between the whites and international capital.


    Joseph Made considers the role of the peasants in their struggle for better land and increase in production. He analyses agrarian reform and its implications on the peasants. Resistance to land reform has manifested itself into racial, class and gender bias. Land is seen as a factor of production and therefore critical to the ownership of capital and economic power. The state is seen as playing an important role in the distribution of land and in the formulation of a reform policy. However, he argues that the formulation and implementation of agricultural and land policy must be backed up by political will and commitment, and above all, by adequate human and financial resources. Land reform has been one of the most difficult policies to implement. The problems of reforming the land policy by the state is explained in the context of attempting to resolve a fundamental question over which the war of liberation was waged. This is important for the state, since its legitimacy stands on the extent to which it can satisfy the needs of the masses over the land redistribution and resettlement.


    From his analysis, Made shows that an inherent shift in the land redistribution policy favoured richer peasants who demonstrated agricultural production capability on their current plots of land.


    Sam Moyo analyses the cooperativisation policy as a previously perceived instrument of socialist transformation, and shows how limited their success had been. Evidence, based on a case study, shows that in an attempt to raise investment, cooperatives were hurriedly set up without an appropriate institutional framework.


    While there are many types of cooperatives in many sectors of the economy such as transport, housing, business etc., Sam Moyo focuses on agricultural cooperatives as a way of promoting agricultural development and as a means of improving the income of the cooperators, who were mainly recruited from poorer sections of society.


    The case study demonstrates that the cooperatives were so understaffed, underfunded, underrated and ill-equipped that there is a gradual disintegration of the movement. It shows that the state is undecided on whether or not to support the cooperatives which are usually surrounded by large commercial farms in a capitalist environment. As a result of limited state capital, therefore, many agricultural collectives depend on foreign aid and non-governmental organisations to finance them. This under-provision by government was exacerbated by imposed unbusinesslike management structures, similar to the management structures of the ruling party as shown by the appointment of Secretary of Security, Welfare and Production to a business enterprise.


    Rudo Gaidzanwa examines the rationale of the formulation and management of gender policy in the public sector. The policy was based on the need to redress the racial, class and age imbalance that characterised the treatment of black and white people in Zimbabwe prior to independence. Gaidzanwa discusses various strategies formulated by the state in order to promote the gender policy in the public sector. She questions the nature and type of the administrative structures that were formed to place the gender question on the agenda for development. She examines the type of personnel recruited into these structures such as the then Ministry of Community Development and Women’s affairs in order to demonstrate the lack of commitment from the state. The relationship between government structures and the Women’s League of the ruling party is discussed. Gaidzanwa argues that the women have been marginalised in the patriarchal dominated public service and that laws and policies do not necessarily result in a change of gender behaviours. She considers that the way forward is to draw the civil society into the policy making processes.


    The fourth and last part deals with two major issues. The first examines the performance of the public administration system in restructuring and reorganising local government to remove the imbalances in rural development administration. The imbalances between race, class and gender, particularly in the ownership of land, have been a major factor in production, and have has not been resolved despite the methods of amalgamation being implemented by the government. Wekwete takes us through these reforms in local government. He shows the problems of amalgamating the Rural and District Councils with their different racial and class interests and potential for success. The democratic process achieved at the central government level has to be translated to local government through various strategies such as decentralisation, deconcentration or devolution of powers so that goods and services can be delivered directly to the people more efficiently.


    Bare shares with us the experiences of managing donor aid, the problems of absorptive capacity, the attitudes of both donor and recipients through case studies and examples in various ministries and departments. The donors and non-governmental organisations, have had some impact on public policy, both through their daily interaction in the provision of funds and services to the people. The interests of donors do not always coincide with the interests of the local people who are the recipients of such services. In cases where a conflict arises between a donor and/or an NGO and the beneficiaries, negotiations aiming at a resolution, may take a long time. The delay, for example, in implementing the land policy through the willing seller and willing buyer measures is associated with donor politics and tactics of influence. Different conflicts, constraints and interests have an impact on the public administration system which implements the policies on behalf of the state. The study of the public administration system contributes to the improvement of understanding the nature of the state, leadership, workers and peasants.


    In the text, there are periodic references to the Economic Structural Adjustment Programme, the situation before and after independence, class, racial and gender discrimination in society, the overall social and political deprivation and the socialist ideology. Events and policy intervention strategies reflect the peculiarities of the development process in Zimbabwe. There is a common trend in all the themes under investigation. The answers and responses to the questions raised and comments made form a basis for more debates, dialogue and partnership among policy makers, practitioners and civil society, so that a national consensus is reconstructed and developed in order to address the problems of development, management and policy formulation in which all the social groups in society have a stake.




    Part one 
Public administration


    1 
The historical context of public administration : constraints and capacity issues of policy management


    Sam Agere


    To understand the history of post-independence public administration in Zimbabwe, it is necessary to study the form and type of service that existed before independence. The post-independence state was based on a policy of reconciliation of all classes, races, and gender and the interests of other social groups in society. The policy of reconciliation was made to alleviate the fear that the majority of whites had when the blacks assumed political power. Reconciliation as a policy, therefore, referred to a new set of relationships and expectations mainly between the whites and blacks, or between those who sustained the pre-independence state and those who fought the liberation war.


    The then Prime Minister, Robert Mugabe announcing the reconciliation policy immediately after the 1980 elections said :


    We will ensure that there is a place for everyone in this country. We want to ensure a sense of security for both winners and losers. There will be no sweeping nationalisation; the pensions and jobs of civil servants are guaranteed, farmers will keep their farms; Zimbabwe will be non-aligned. Let us forgive and forget. Let us join in a new amity1 (Mandaza 1986 :42).


    This policy underlies the conflicts and constraints experienced by the public service through the policy formulation and implementation process. The major question that arose out of the policy of reconciliation was how the government, representing all classes and races on the one hand, and winners and losers on the other, could be capable of radically reforming the civil service to satisfy the needs, demands and expectations of all conflicting and competing classes.


    Before the history of the public administration system is discussed, it is necessary to make clear which system inherited the policy of reconciliation. The negotiated constitution of 1979, popularly known as the Lancaster House Agreement, resulted in the inheritance of key elements of white settler colonial apparatus. Mandaza points out that the constitution safeguarded the interests of the whites through :


    a)	retaining white settlers’ economic power as a safeguard for the continued efficient exploration of material and human resources;


    b)	retaining and continuing some of the managerial and technical staff. This, it was assumed, would inspire the confidence of the whites and of the western world and;


    c)	protecting private property through the Bill of Rights.


    Analysis of these constitutional guarantees shows that the colonial state apparatus was not to be dismantled2. The public administration system was, therefore, inherited without fundamental and structural changes to suit the new administration and its needs. The inherited state machinery was geared to bring influence on the new state in many ways, including the public service, with consequential effects on the private sector which predominantly remains white controlled, even today, 16 years after independence. Any changes that did occur either through negotiation, threats or reconciliation, constituted mere incremental reforms which did not fundamentally alter the key assumptions and elements of the inherited state machinery.


    The history of the public administration in a colonial state


    The public sector, comprising civil service, parastatals and local authorities is an instrument or machinery of the state just like the army, police, judiciary and prison service. It serves the interests of and owes its allegiance to the state, which in the first place supposedly determined its nature and type. The state arises out of the politics of society and to that extent, the civil service, which it creates, serves also the political interests of that state. A state is usually dominated by a class whose interests it serves and for this reason, we do not expect to see a colonial or capitalist state served by a public service with a socialist philosophy. Equally true, we do not envisage finding a socialist state served by a public service whose philosophy is that of a capitalist state. Any state has to have confidence and trust in the machinery it creates and which carries out its functions and policies. The public service, therefore, carries out the political, economic and social interests and functions of the state from which it derives its authority and power and to which it is accountable.


    If this social theoretical position is accepted, there is no public service that is neutral to the ideologies of the state. To illustrate this view, Leeson, who carried out extensive research on health services as an instrument of the colonial state, points out that « the colonial government doctor has as his first concern the health of his fellow expatriates and as his second that of a local employee »3 (Leeson 1974 :430-431). The interests of the state and its machinery are therefore paramount. Public health preventive measures were extended to local people around European settlements only out of fear of the spread of the diseases to the colonial agents.


    Leeson further argues that the colonial civil servants were responsible for moving indigenous people to the then tsetse fly-infested areas such as Kariba, Gokwe and Mwenezi in what was then Southern Rhodesia. Tsetse flies, carry parasites that cause, amongst other diseases, sleeping sickness. The civil servants were responsible for the implementation of that policy and to that extent they carried out the political objectives of the state. Such policies and practices were implemented in industry, agriculture, mining and other sectors of the economy. In the social services sector responsible for children health, a child was legally defined as « any young person below the age of 15 who was not an Africanc »4.


    In the public service, the exclusion of blacks from top administrative and professional/technical posts was the order of the day. In 1931, a Public Service Act was passed by Parliament, which, for the first time in the history of the colonial public service, legally excluded Africans and people of mixed race from entering established posts in the civil service. Africans and coloureds could, however, continue to be employed in low grade non-established posts »5 (Murupa 1984 :58).


    The 1931 Act must be seen within the context of the political and social pressures and class interests for the protection of the white labour. During the period 1965-1979 covered under the Unilateral Declaration of Independence (UDI), the illegal regime made its position on public servants very clear. It was not only blacks that were largely excluded from the established posts in government, but also liberal whites known to support African demands for equality and self determination. The then Minister of Public Service said in 1973 :


    The mere possession of an academic qualification is not in itself a criterion for appointment to any job, we have to consider the suitability of the candidates bearing in mind certain factors. Perhaps the most important single factor so far as the public service is concerned is loyalty to the state, secondly the national security6.


    Africans were therefore excluded from public service because they were considered to be disloyal to the state and were regarded as a threat to national security.


    In all the instances quoted above, public servants were used to carry out the functions of the state and to design procedures and practices of translating and implementing the philosophy and objectives of the then government. The legislature too, defined the kind of a child to receive care and help while the judiciary, in this case, interpreted and implemented segregated laws. The public service, therefore, in its loyalty to the state and from whom it derived its authority had to carry out, unbelievably, the most notorious pieces of legislation in the interest of protecting the status quo and maintaining continuity.


    To the extent that the public service implemented such policies and procedures, it was not neutral in its ideology or management culture and philosophy. The pre-independence colonial states’ main interest was to maintain law and order, to maximise revenue collection and to provide an administrative structure that would facilitate the extraction of raw materials from Zimbabwe. To the extent that the state was seeking raw materials, it was entirely subject to the imperatives of primary accumulation of capital. As the reproduction of capital and its labour force became more important in farms, mines and factories, colonial administration also spread in these areas of exploitation. District administration offices were established first to ensure that local inhabitants were kept under social control and to provide back up administrative support to ensure that the state was not threatened.


    A former Minister of Public Service (1982 - 90), also a member of the pre-independence cabinet and appointed to the post-independence cabinet based on the policy of reconciliation, confirmed the above view when he opened a top level seminar on Issues in Managing the Public Service in Eastern and Southern Africa for Secretaries to Cabinet and Heads of the Civil Services in Victoria Falls. He said : « in addition public services assumed a wider role than that of revenue collection and law enforcement, as had been their main emphasis in the past »7.


    The pre-independence state, therefore, had a different philosophy and objective from the post-colonial state. Its adaptability and strategies for managing human resources were in response to the imperatives of the social and political environment of the day and were considered necessary for its survival. The shift from a pre to post-independence state inevitably required fundamental radical transformation of the state machinery itself. The structure of the civil service of yesterday was in direct contradiction with the type of service that would be loyal to the new post colonial state. Zimbabwe at independence faced serious, unique, social and political problems when it inherited the previous system in designing a public service that would execute its policies and programmes in accordance with its ideology. These contradictions form the background of the current inadequacies, constraints and limitations of implementing radical reforms which are required by the masses.


    Public service as an arena of silent class struggle


    It has been argued that the public service is an instrument of the state which is expected to implement the policy decisions made from the political and legislative processes. This is only one perspective of the nature of the public service.


    Examined from another perspective, the public service is an arena for a silent class struggle. It is a battleground on which many forces would like to dominate in order to ensure their views, policies and interests prevail over others. For example, at independence white farmers wanted to keep their large tracks of land while the blacks wanted more land. Workers, for example, as a class want their interests protected in the process of implementing state policies. The strikes by doctors, nurses and teachers in 1990 and threats of strikes in subsequent years by income tax collectors, airport controllers etc., were a reflection of struggle to protect the interests of a class. The strike by doctors gained more public sympathy than the tax collectors and teachers, because of the professional power and respect they commanded, because they represented class interests and because they dealt with matters of life and death.


    Even before independence, the interests of workers were taken into consideration by the state. During the colonial era in 1927, for example, the state established the first Public Service Board. The Board comprised three members, a chairman and two civil servants. One of the civil servants was appointed by the government while the other was nominated by the civil service association, an interest group or union of white civil servants who pursued the same racial interests as the white dominated state.


    The Public Service Board was responsible for the recruitment, appointment, promotion and discipline of staff in the whole civil service. This role continues to be played by the presently constituted Public Service Commission. At independence the Public Service Commission was reconstituted, increasing its numbers to five, widening representation of race, sex and class that had been discriminated against in the past. These changes were enshrined in the constitution. Had these reforms not been included in the constitution, the Public Service Commission would have continued to discriminate against the blacks.


    To address the imbalances in the appointments of the civil servants, the President issued a Directive in terms of Section 75 (2) of the Constitution which provided for, amongst other things, the instituting of certain desirable policy changes in the service without disrupting its performance as envisaged in the policy of reconciliation. The imbalances were to be corrected by a new Executive, not the advisory Public Service Commission, through :


    a)	recruiting of personnel for all grades in a manner that would bring about a balanced representation of the various racial and social groups in Zimbabwe;


    b)	according preference wherever possible and without sacrificing efficiency, to the advancement and promotion of Africans to senior posts in the public service;


    c)	embarking on an extensive training programme to ensure that the civil service was staffed with human resources adequately skilled to expeditiously discharge the new government responsibilities;


    d)	implicitly increasing the participation of females in decision making positions in an attempt to demonstrate equal opportunities for both sexes.


    If the measures had not been instituted, the class and colonial-oriented civil service would have resisted the changes brought in by reconciliation policies. Some of the whites resisted these by leaving the civil service immediately after independence. Their departure, a sign of protest and protection of class interests, was provided for in the constitution as it had been anticipated that some would leave either for pre-independence South Africa or for the private sector which they dominated and owned.


    The change in the status of the Public Service Commission, the introduction of the Presidential Directive and the inclusion in the constitution of certain safeguards for social groups, point to the class nature of the civil service itself. These reforms were the state’s mechanisms of intervention in an arena in which social groups express their interests either for domination or for continuity with the status quo and/or for change.


    In analysing these modes of intervention by the state, it would appear that there were four strategies implemented by the Government of National Unity based on the policy of reconciliation with different assumptions. The assumptions reveal indirectly the nature of the post-colonial state. These strategies were as follows :


    a)	A structural selective mechanism, which refers to the exclusion of alternatives that threaten the fundamental essence of a post-colonial state. This explains the absence of any radical restructuring of the civil service because it would have threatened the base of the colonial system, the remnants of which we still see in use. Some of the rules and regulations, for example, which were formulated to protect the whites were still in use ten years after independence. The career civil service in nature is meant to perpetuate a particular culture and class. This explains why there is resistance to modem methods of management such as the contract system for senior managers because it threatens the foundation of a post-colonial state and the culture of a career civil service which assumed permanence and continuity.


    b)	Ideological mechanisms which ensured the exclusion of ideologies that conflicted with the system. In other words, not only were the programmes and policies automatically excluded but also and more importantly conflicting ideologies were as well. This is clearly demonstrated by the failure to introduce the socialist ideology into the civil service which the ruling party was applying to itself and pursuing in society. The ruling party declared formally at independence that it intended to achieve a socialist state presumably with the public service as an instrument of it. There is nowhere in the literature on the reform of the civil service which would indicate that the state attempted to ideologically influenced it. Statements and pronouncements were made which had no effect on the ideological nature of the civil service, which was supposed to remain ideologically neutral in order to retain continuity and consistency in the procedures of managing the civil service and the promotion of the policy of reconciliation.


    c)	The decision-making mechanisms and processes in industry and the private sector were heavily weighted in favour of certain racial groups and classes. The appointments of top managers and board members of influential private sector organisations or multinationals were from one racial group. Blacks are not included in the top decision making positions in industry, commerce and the private sector. The few blacks who are appointed are only required in as far as they are able to establish contacts and linkages with the corridors of power, namely black ministers and top civil servants. The recruitment of blacks into menial and « window dressing » posts is a clear indication of decision making process remaining under the control of a racial group.


    d)	A repressive coercion mechanism which takes place either through the use of direct force, threats, warnings and/or persuasions. During the construction of the ZANU (PF) Headquarters many senior civil servants were more or less directed to make donations to the party. Many did, through a circular issued by the fund raising committee treasurer. Such an instrument could also have been used to transform the civil service, but there was reluctance to do so on the part of the party hierarchy. In 1991 some senior members of the ruling party advocated compulsory financial contributions to the party from civil servants. Further, some of their colleagues in the party went to the extent of stating that the leadership code of the party should be extended to the civil servants. Still others advocated the notion of letting provincial and district party leaders supervise the civil servants, without making any distinctions about the various areas of the civil service management structures. If these suggestions were to be applied right across the entire civil service, it would have meant that district party leaders, would, to use an extreme example, supervise a district medical officer, an engineer, an education officer, district administrator, etc.


    The public service and management culture


    Public servants are guided by the rules, regulations, procedures and precedents in their functional behavioural patterns, and implementation of policies. In the execution of their duties they develop a particular culture as a result of their positions in the bureaucracy. Certain cultural values which are assumed are universality of standards, continuity, compliance, consistence and obedience. A certain culture of performing in a particular manner develops. In some cases, civil servants emphasise the procedure to the letter to the exclusion of any discretion or emergency in certain cases. They may, for example, insist on Tender Board procedures in situations where people may be starving. The insistence of rules and regulations to the exclusion of discretion has often been referred to as bureau pathology (disease of bureaucracy). It is difficult for such a system to be proactive and bring about radical changes as this threatens the interests of those in the hierarchical structure. The post-colonial civil service is so value-ladden that it limits its capacity for change and for recognising alternatives or organisational options. Its attachment to established behavioural patterns aim to maintain the status quo and consolidate state power.


    The management culture which can develop negatively out of the rules and procedures may be an impediment to the successful execution of progressive policies and programmes. Such a negative culture may be used to protect the interests of those applying the rules and procedures to the exclusion of customer care satisfaction and quality of service.


    The civil service, therefore should be conceptualised not only as an instrument of the state but also as representing a class or social group with its own culture and interests. Resistance to policy implementation is shown in the call to change the municipal laws which work against the informal sector particularly in the area of employment creation. In 1992 the Minister of Finance, and the Minister of Local Government, Rural and Urban Development, called on local authorities to relax their by-laws to allow open trade given the current economic climate. Both these calls fell on deaf ears. Local authorities refused to relax the laws, arguing that such a move would cause environmental and health hazards8.


    The President also complained about civil servants :


    There were some people in the offices who deliberately delayed approving projects and some Ministers were concerned about the state of affairs. I know that there are certain projects that have been killed in the offices ».


    The statement made by the President during his tour of Mashonaland Central Province in October 1992 is first, a summation of the relationships among the state, public administration, and the people in the development process. Second, it brings to the fore the complexities of the nature of the state, its composition, functions, class interests and struggles and above all, the management and administration of state apparatus.


    The statement also raises a number of fundamental questions regarding the state and its administration, and the efficiency and effectiveness of the public service. It also underlines the serious negative consequences of the policy of reconciliation on class and racial interests.


    In the social reconstruction of reality, the head of state and his ministers are complaining about what the other arm of government is not. The essential instruments of human resources (civil servants), financial and material resources (equipment, budgets), time and environment are not utilised efficiently and effectively. The link between these instruments and the goals to be achieved is, in reality, the question of management, and competence in policy implementation. It also demonstrates the fallacy of the neutrality of the civil service and the complexities of managing a service structured on the basis of reconciliation.


    Management as one of the four key factors of production plays a critically important role in development. Although management does not appear to have been given a prominent role, it plays a meaningful part in the conceptualisation, formulation, implementation and evaluation or review of that policy. In the implementation of policies, management plays essential roles such as designing and planning, organisation and mobilisation of resources, communication with relevant bodies, making decisions on the most appropriate method of implementation and leading and controlling the direction of policies. Management, by its nature is a problem-solving mechanism of the state and a means of conflict resolution between interested groups and social classes.


    Equally problematic is the nature and type of interaction between policy makers (politicians) and those executing policy (public servants) in the management of policies and programmes. The management process has been bedeviled by conflicts, suspicion, competition and confusion among interested groups in the development process.


    The problems of management culture raised by politicians have also been identified by the wider public :


    a)	Effective and efficient delivery of services and utilisation of resources. Are we achieving our goals with the public servants that are available? This question arises out of the absence of management culture and out of many cases of misuse of public funds, abuse of office, corruption and simple and straight forward inefficiency. Radical goals are unlikely to be achieved by the presently reconstituted and reorganised civil service because of its background and interests.


    b)	The relevance of organisational structures to the needs of the people and the problems addressed is also increasingly coming under severe criticism. Would for example, the public service of yesterday, even if it were modified, be suitable to and capable of solving the present problems and delivering the services satisfactorily to the consumers of public policy? The hierarchical structures, dominant in the civil service, are traditionally power and authority oriented. They are unlikely to be user friendly and sympathetic to the needs of society.


    c)	Within the public service questions are being raised about low productivity, low job satisfaction, low salaries and wages, poor supervision, poor and inadequate support facilities such as transport, office accommodation, poor housing and the absence of appropriate equipment with which to carry out day to day activities (Agere 1991).
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