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Abstract

Politics - administration interface is the relasbip between politicians and public servants whieh in the
heart of public administration. Ethiopia has offity been branding herself as developmental stiaiee she
early 2000s. In the context of developmental statganic and symbolic relationship between thetjgsliand
Public service is vital in achieving developmergahls.The aim of this research is examining theirsabf
interface between leaders in political office ahd bureaucracy in the Ethiopian civil service. s nd, the
research question is: “What is the nature of iasgfbetween leaders in political office and theshucracy in
the Ethiopian civil service?"The research approadbasically qualitative case study. The actuah datlection
has covered three ministries. The instrumentshthaé been used for collecting data are in-deptriidw with
key informants; focus group discussions; and docuraealysis.Given the findings of this researcte ohthe
key challenges that are hindering the Ethiopiarefedcivil service from being developmental is thek of
development of a professional and politically nautivil service. Hence, the Ethiopian bureaucriacks some
attributes of bureaucracies in developmental states

Keywords: Ethiopian public service, politicization, buresacy

I Background

The working of government rests on two pillars itpal and permanent executive. A good relatiopshi
between politics and the administration is esskftiasuccessful government. Whereas political exee is
temporary and usually representing the party in grpwureaucracy is permanent. ‘Bureaucrat’ in fraper
refers to non - elective permanent government iafécinvolved in government administration and sed
interchangeably with ‘administrator’ and ‘civil sant’.

Politics - administration interface is the relagbip between politicians and public servants whies in
the heart of public administration. It can serveyaisleline, value and norm in which roles and resjalities of
those in public offices have to employ and adhereThe politics-bureaucracy interface is defined"the
particular forms in which politicians and bureaudsrangage with one another and the factors thaiestias
engagement"(Dasaandi 2014). Theoretically, they gifierent roles. For instance, politicians makdiges and
administrators aid and advise the government toem@ins and implement them. But, in practice theies
often conflict and overlap because the line sepayalevelopment of policy and its implementationgiste
blurred.

A study on the relationship between politicians andl servants is one of the core themes in public
administration. The necessity to understand thaticglship between politicians and bureaucrats iblipu
administration derives from the fact that in maages it is:

(1) central to the success or failure to implemestitutional (administrative) reforms; (2) fundamte!

for strengthening institutions and achieving susfidsdevelopment outcomes; (3) necessary for public
sector efficiency and for improving the functionioffthe modern democratic state; (4) the key featur
of the successful developmental state, [which HFilids claiming]; and (5) it builds citizens’ truist
government (in both politicians and bureaucratghvei clear distinction between them), and their
perceptions about the performance of the entireegouental machinery (Vigoda-Gadot and Mizrah
2014: 66).

Organic and symbolic relationship between the jsslitand Public service is vital in achieving
developmental goals. The Public Service must feel @hampion society's aspirations, must serve pé&opl
interests, if not in the short term, in the longnte Hence, as a developmental state it is important
communicate the visions and missions of the statetiae public service to the citizens. This helpgmhance
genuine trust between leaders and citizens.

Thus, a successful politics - administrative irded within the public service is at the heart afdypublic-
sector governance and effectiveness, which in tgraritical for improved public service deliverypa for the
achievement of national development goals. For tesson, better understanding of how politiciansgl an
bureaucrats engage with one another and idenidicaif the structural constraints and opportunitles affect
this engagement is a vital task.

Separation between political and administrativeitpposs is a generally recognized principle of the
professional civil services, as well as a foundafwr building viable administration system capataldunction
efficiently. However, countries can be placed ittteee broad categories, based on the type of sakttips
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between politicians and bureaucrats.

1. Developmental states- where there exists closeiorthip between political leaders and high-level
bureaucrats, with the latter given a great dealubdbnomy in designing policies.

2. Predatory states- which are again marked by a clesking relationship between politicians and
bureaucrats. However, in this context bureaucradagely controlled by political leaders, andréfere
have little autonomy or influence.

3. States - where there is at least formally — a mgdater degree of distance between politicians and
bureaucrats. Though the level of bureaucratic artgnvaries from one state to another state, in géne
bureaucrats tend to be more autonomous than inafmgdstates, but far less so than in developmental
states.

The relationship between politicians and bureascrateives significant attention in the literature
developmental states. Generally speaking, theatitee identifies seven key characteristics of tloitips-
bureaucracy interface which leads to successfiddugracy in developmental states:

(1) A core group of ‘developmental’ senior poliios and bureaucrats who work closely together; 2)
Shared developmental values and vision; 3) Shaveidlsclass or educational background; 4) Senior
bureaucrats who were allowed to have significafiuémce in policy design; 5) Bureaucracies that
were both meritocratic and ‘coherent’ — having cogte objectives, values and norms that are widely
observed; 6) Significant movement between seniditigad and bureaucratic positions; and 7)
Bureaucracies that were often subsumed within tmeigiant political party (Dasaandi 2014:4).

In developmental states, therefore, politicians &ndeaucrats work closely together and there ke lit
separation of roles between the two. However, ip@its and civil servants have differing roles.

It is highlighted that "the work of the civil secd requires a “fine balance” between being neatndl non-
political and being politically sensitive and respive" (speech of Prime Minister Lee on 26, 2018il’gt the
Administrative Service promotion ceremony).

In summary, it can be said that a strong and efWeqgbublic service should have several key defining
features. As already pointed out a public serviglergs to and is a key component of the state apparThere
must be a strong organic link between the Publigise and the state. This entails a shared visiuh tatal
acceptance by the public service of the value efhdsganizational action set by the state. Withia tontext of
competitive multi-party politics, it entails neutta from partisan politics while committing to ardhampioning
national interests.

This paper aims to scrutinize the politics - bumgaay relations that occurred in Ethiopian civingee
especially in the federal institutions. This is eggrhed from the developmental states perspe@iveloing so,
the chapter discusses and answers the researdipquétow do politicians and bureaucrats interaghveach
other within the context in which they operate; drmalv the relationship influences the functions ablx
service? In search for answer/answers for thisarekequestion, variables which are vital for goethtion
between political executives and civil servants digcussed. Accordingly, Shared values and visamg
Influence of bureaucrats in policy design are tleiables which are used to asses a relationshiyweleet
political executives and civil servants.

2. Statement of the Problem

Public services belong to and are key componentshefstate apparatus. They depend on the concrete
functioning of the state. Consequently, they dether vision and mission from the vision and nosspf a
particular state at a particular point in time awhtribute to the functioning, and effectivenessttad state.
Hence, public services must have key featuresrdfigict their organic relationship with the state.

Ethiopia has officially been branding herself asadepmental state since the early 2000s. In théesbof
developmental state, a basic framework of a pudiministration might be seen as incorporating aliiig
competitive, extensive, relatively efficient andeetive public bureaucracy. Thus, the creation afezitocratic
bureaucracy and extensive state capacity is atpdresl; and it is a central task (Acemoglu et 80229).

Therefore, Public service, in a developmental stziatext means: “an efficient and effective state
administration or apparatus; one that is committedclearly outlined and systematically implemented
development plans and programs that consciousk/teegddress poverty and underdevelopment” (Mapauny
2009:1).

Cognizant to this argument, therefore, as a devedopal state, Ethiopia needs to have a public cervi
which is competent, professional, autonomous, &othg among other qualities; if it desires to Use dtate as a
very important vehicle to realize its developmentaectives.

However, many researches on Ethiopian developmestaitd (see for example, UNDP, 2012; Tesfaye 2011;
Desta 2012; Fantini 2013) mention many virtues Whice Ethiopian public bureaucracy lacks —a —Vis
developmental state qualitidater alia, lack of professionalism and commitment needed dbilize the limited
resources of the state for development (Desta Agpy2012:7); lack of political neutrality of the reaucracy
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(Tesfaye n.d:1); lack of institutional autonomy fbe 2012:5; Fantini 2013:4) are said to be thestridyat
impede the bureaucracy from accomplishingdison d'étre In the same line of critics, Tesfaye (n.d:1) estiat
that “civil service structures and other benefitsngrated by state — led development were frequently
manipulated by the government apparatus and relites as a source of patronage”. What is moregdugratic
elites who design and manage Ethiopia’s short ang-term plans are not politically neutral.

In this juncture, therefore, it is imperative toegtion why the Ethiopian civil service has failea t
effectively realize its mission - effective implenation of developmental objectives. To this efféabking at
the Ethiopian civil service and searching for trevelopmental civil service attributes which Ethenpicivil
service misses, in this regard, is a critical task.

This research, therefore, has made the attemptrtitirsize the Ethiopian public bureaucracy in teiwhgs
relationship with politics.

3. Objective of the Study
The overall objective of this study is examining tature of interface between leaders in politiéite and the
bureaucracy in the Ethiopian civil service.
The specific objectives are:
1. To scrutinize weather the politicians and the csglvants do share common Values and Objectives in
Ethiopian Civil Service;
2. To evaluate the level of understanding and commitnoé the politicians and the civil servants towsard
the mission and policies of their respective mirast
3. To evaluate and level the Position of Bureaucrafdlicy Making-Processes; and
4. To provide workable recommendations based on titérfys and developmental state literature.

4. Research Questions

This research is guided by the main research quedthat is the nature of interface between leaitepslitical

office and the bureaucracy in the Ethiopa@vil service? The research also sets the followiaginent specific

research questions:

1. Do politicians and civil servants share commatuiés and Objectives in Ethiopian Civil Service?

2. To what extent the politicians and the civil setgado understand and are committed to Mission and
Policies of their respective ministries?

3. What is the Position of Bureaucrats in Policy MajkRProcesses?

4. What appropriate masseurs shall be taken to bpildewelopmental civil service?

Il.  Methodology

* Qualitative Case Study Approach
The research approach is basically qualitative &umre and mixed methods are used as data collection
techniques so that supplementary quantitative detaused in simple descriptive statistics. Usinglitptive
research methods give the opportunity to dive deéme the investigated phenomenon. Strategicdhys
qualitative research employed an exploratory andagmatory research with certain shared charadtsistf
descriptive research. It B holistic multi — case study researdbut the researcher is critical of weather the
results can be applied in different contexts.

» Data Sources and Data Collection Instruments
The study has collected, collated and analyzed pothary and secondary data. The actual data ¢mfebas
covered key offices within the public service whiate selected purposely. To this effect, three strieis:
Ministry of Public Service and Human Resource, Miini of Finance and Economic Development, and Nfipis
of Industry which are purposely selected for tls#iong relevance vis-a-vis the issue under study.

As to secondary data, various materials includiedagaicals, books, and a range of relevant soun¢esh
are combined with data from previous official seglsuch as reports on progress, evaluation anchaenand
unpublished reports are searched.

The instruments that have been used for collectatg are in-depth interview with key informantsgue
group discussions; and document analysis. The tdtalixty-three personnel which include senior aHfis,
senior experts, team leaders, and technical exgesta the three ministries have participated iteliview, and
focus group discussions. The same group and nuofbeersonnel also filled in the questioner. Thesepbes
have been specifically selected for their spedifiowledge of the information needed for the studyreview
and analysis of documents also has enabled tharobseot only to look for facts, but also to readvieen the
lines and pursue corroborative evidence elsewhere.

Il Data Presentation and Analysis
1. Assessment of Shared Values and Objectives in Etipian Civil Service
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There are important factors that shape the polific®aucracy interface and its impact on policgsthfactors
are also the drivers of attitudes and behaviorar&hvalues and objectives is the most importactbfafor
smooth relationship between political executive aml servants so as to effectively implement pias.
Positive and close working relationship betweeritigal and bureaucratic leaders, in developmeritaks, was
central to their transformation. In many of the elepmental states, politicians and bureaucratsdeadmon
ends and visions. There, civil servants and paits shared development-focused values and obgsctiv
something that the political leaders actively foste This shared developmental vision was seerepgdkthe
success of these countries.

The notion of an esprit de corps among politiciand bureaucrats is identified in virtually all anots of
developmental states. Some unwritten conventiomae®sn politicians and civil servants construct arstd
understanding that impacts the functioning of thelation. A key argument in the literature on depenental
states is that political leaders actively soughptomote values based on public service, natioidingi and
development. As Saxena (2011: 38) describes, iwdke of Singapore, for example, the People’s Addarty
(PAP) government ‘did expect the civil service wdligned to its vision.’

Yet, while it is not possible to replicate develggtal states’ model elsewhere in Ethiopia, lessumess
different contexts suggest characteristics of the ef political-administrative interaction that pports the
development of developmental bureaucracy. The murekere is, therefore, how these states managitdinou
this shared value and objective. A number of factare said to have contributed to the closenesthisf
relationship between political leaders and buregtgsdn developmental states.

» Vision Guidance and Shared Vision
As far as the relationship between bureaucracy oliics is concerned, the general expectation nigg
politics bureaucracy relationship is that a shasistbn and a total acceptance by the Public servidbe value
ends of organizational action set by the state.

After the completion of the five years developmetdn called the Plan for Accelerated and Sustained
Development to End Poverty (PASDEP), in 2010, trend developmental plan with clearly stated lormgnte
vision, the GTP, was launched. In what seems @rififj attribute than its predecessors, the GTRilstigs
Ethiopia’s vision as: " . . . to become a counttyene democratic rule, good governance and soatt@ireign,
upon the involvement and free will of its peoplasd once extricating itself from poverty to reabh tevel of
middle-income economy as of 2020-2023" (MoFED 2(1).

Besides the democratic values embedded in the lbweseon, the GTP further explicates the vision on
poverty alleviation by giving specifics on the asfgseof the economic vision. It says that Ethiopigision
specifically on economic sector includes:

Building an economy which has a modern and prodecgricultural sector with enhanced technology
and an industrial sector that plays a leading ikle economy, sustaining economic development and
securing social justice and increasing per capitame of the citizens so as to reach the levehade

in middle-income countries (MoFED, 2010: 21)

The first phase of this overarching plan, extendordfive years, 2010/11 to 2014/15 and coveringide
range of economic and infrastructural developmeas been completed and the second GTP is currently
underway. The explicitly stated emphasis on econatavelopment and the clarity of goals, such adieation
of poverty and elevating the country into a midialeeme status by a definite date, indicate the ldgvaentalist
orientation of the contemporary Ethiopian state. diffierently, it can be argued that the Ethiopsaate already
has the requisite ideological orientation (Sisag Regassa, cited in Ayenachew 2014).

However, many reports of ministry of Public Servimed Human Resource (the then ministry of Civil
service and Good Governance) (see for example,/20%&hd 2015/16 annual reports) revealed that ofosste
higher leadership both at the federal and regigoaérnments were unable to clearly define andheetrtissions
and visions of their respective institutions basedcontext and respective environment. For thisarathey
were also unable to lead, monitor and evaluate teepective institutions.

Thus, it is important to make sure that everyons &aclear understanding of his/her responsibilities
Officials must deliver a strong professional commant to their respective institution’s missions agectives.
Both must work together to deliver the best outcemeailable in the political space and to help wisteciety
trust that it is getting a good deal.

To improve internal and external engagement invtbek of the Civil Service, to clearly communicatet
role of the Civil Service and to ensure that aceyreelevant and timely information about the Cisérvice is
accessible and available to both staff and stakielh®l Close relationship between political leadansl
bureaucrats is fostered by a set of shared vallieariton, 1991; Leftwich, 1995). When political exéves and
civil servants have shared values, it is likely foem to pursue a specific common goal. In otherdgijothey
want to obtain certain policy outcome, indicatingatvthey want to realize in the society at largeusl there has
to be a sort of goal consensus. The point is th#t parties, i.e., political executives and civehgants should
agree that the goal of their cooperation is sertfirggpublic interest. To build and reach at somegocommon
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understanding, "both parties need correct inforomatand this information should be as symmetrip@ssible
divided between civil servants or political exeeas" (Schreurs et al. nd: 25). Thus, everythirad tappens in
the public service should be accessible for allzeits. Accordingly, transparency and accessibibtfy
information, not confidentiality, have primary impance.

The next issue is, therefore, exploring whethes thision is shared among the political leadershig a
between the political leadership and the civil s@vTherefore, it is sound to look at whether &tiren public
administration possesses factors that lead to thation of shared values and visions. To this &fficis
important to address pertinent questions, like:

1. What fosters the creation of an esprit de corpsnanpmliticians and bureaucrats that focuses on ptioig
development within a country?
2.  What prevents the creation of such a shared setloés and objectives?

A) Class and educational background
Common background of political leadership is saithéave a positive impact on the leadership of dgrakntal
states in sharing common visions and values. Hattieoexplanation for the shared set of values nithn
among politicians and bureaucrats in developmestatks is that they often had similar class antdigher
education backgrounds. In the case of Japan, fomple, Johnson (1982: 57-59) emphasizes the impadiée
of thegakubatsuthe ties among classmates from elite universiparticularly, the alumni of Tokyo University
Law School (see also Evans 1989). This was als@dbe with South Korea, where the majority of thobe
passed the civil service entrance examination Wera Seoul National University, and 40% had conearfitwo
prestigious secondary schools in Seoul (Kim 208iilarly, in the case of Botswana, significaneatton has
been given to senior politicians and bureaucratsiieg from the same cattle-owning class (see Chal@91;
Acemoglu et al. 2001). In Singapore, political leesland senior bureaucrats had formed close tieditat
universities before entering public service. Pailiths and bureaucrats tended to be ‘English-eddicatddle-
class men' (Saxena 2011: 40).

Currently, as far as the background is concernéipfian political leadership is diverse. At ledistee
group of leadership can be identified. The firgiugr consists of politicians and senior civil setgawho were
attending the same universities and schools. Thepgalso emerged from student organizations andly stu
groups at Addis Ababa University in the 1960s amel 1970s. Hence, the school link is a common grdand
these prominent leaders. What is more, the curerg political leadership, particularly those whame from
ANDM and TPLF; and partly from OPDO and SEPDM hé#weir background to the student movement and the
subsequent political organizations that went toeatrstruggle. Attending the same schools and beeglers
of political groups in the protracted armed strggdghis group is likely to share same values asibni It is
mainly this group that has adopted and moved fatg/éine ideals of developmentalism.

The second category of political leadership referthose who were not in the armed struggle amejbi
the leadership in post 1991. This group had a damrse background and different interests. Thg oammon
background this group may share with the first graéi mentioning worth, is that the majority of thewere
strong ethno - nationalists. Thus, almost all af thaders came from political organizations tharesent
respective ethnic group’s interest, not nationsdriest. For this reason, there have been netwassdoon kin,
ethnicity, or region, which tend to promote the o$@ublic office for the advantage of group mensheather
than for broader national development goals. Similaws, of course, have been consistently reftette the
incumbent. For examplédddis Rae¥(2017) stated that narrow ethno - centrism andighism are the main
threats of the regime and also the country. Adeogrdlo this document, significant numbers of poiins and
senior bureaucrats have been observed to givetgriorthe demands of those in their kin group.

The third collection is relatively junior and is mly formed through informal networks based on
friendship, business and patronage. This view argl@t many of the top leadership has come togeibieon
common backgrounds but based on common curremestte rent - seeking. Observers assert that siictmial
networks have prevented the formation of a sharedeldpment-oriented ethos among politicians and
bureaucrats. Instead, wide rent- seeking netwoak® lbeen established and have exacerbated theepr®lolf
good governance and corruption.

Here, what is also important to note is that thie mf leadership is also central to the formatidrao
development-centered ethos among politicians aneldograts. This has been mentioned in studiestimetider
widespread bureaucratic corruption. Studies noag, flor example, if corruption is prevalent amorajitcal
leaders, it is almost inevitable that the burearicraill be afflicted by systematic corruption (Hydet al. 2003;
Evans 1989). This is to say that behavior in thél cervice is very much dependent on how the walit
leadership behaves. If the elected politiciansnatecorrupt, they tend to set an example that islated in the
bureaucracy. If, they are corrupt, this tends teag to the civil service too. Thus, it is logitalconclude that it

1'Addis Raeyin Amharic, meaning ‘new vision’ is the bi - molgtideological indoctrination magazine of the rgjiparty,
EPRDF.
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is, unlike many developmental states, the politieatlership in Ethiopian public administration dalilto make
the bureaucracy developmental. This is becauske#iurship lacks solid unity around the values d@sibn of
developmentalism.

Therefore, it can be said that, the current palitleadership is the combination of three differgrdaups.
This diversity is in terms of both background antéiest. This is to say that there is little in coom among the
political leadership to share with. It can be sHidt all groups come to leadership not because shaye
common causes but with the desire to maximize gemudor individual self-interests.

On this same issue, key informants, mainly vetepafiticians and senior public service officials,
demonstrate that the first-generation leaders welatively homogenous in terms of, at least, idgwal
orientation. As a result, the leadership in thisugr shared common national values under similaiowis
guidance. In addition, the role of this group ircultating the ideals of developmentalism and bigdin
cohesiveness of the leadership was critical. Hewehrough time, as the leadership circle increaseasize, the
heterogeneity of the leadership increased. At #meestime the role of ideology, value and visiorcasnecting
factor gradually eroded. Instead, ethnicity, arfdrimal rent- seeking networks have become domifeantors of
group cohesiveness. In the whole, the fact thatiqoéerly the political leadership is most oftenrpeived as
very homogeneous by the outside observers; howeherjnner look does in fact show a slightly diéfet
picture. Therefore, divergent interests, values @stns are apparent among the leadership. Asualtrehe
leadership lacks the very important quality of depenental leadership.

B) Political continuity and Development success
Political continuity is viewed as an important facin promoting an esprit de corps among politisiand
bureaucrats in developmental states (Leftwich 199%)Singapore, for example, the continued rulettod
People’s Action Party helped promote the sharedesénd goals of politicians and bureaucrats ($a26d1).
Likewise, in Botswana, as noted previously, the Bialrty’s long rule was important.

More frequent political change makes it much moifécdlt to create the shared values and objectives
among politicians and bureaucrats that are a hallmé political-administrative relations in developntal
states - because different political leaders hatfferdnt objectives. As different studies, for exaes Smith
(2009) point out, those bureaucrats may be moistags to implementing changes promoted by patitisi on
the basis that the same political leaders may adahkpower after the next election. In Botswana,eiwample,
the ruling BDP party has been in power since thentg’s independence. This political continuity feambled a
close relationship to develop shared values anelctibgs.

Despite the fact that political discontinuity istreo challenge so far and there is a visible pragmeshe
country’s economic growth, the Ethiopian developtakstate is challenged in its move forward by baternal
and external forces. One such pertinent challeagbe existence of chronic political difference &dmg the
possibility of consensus on major issues. Of cquuse of the typical characteristics of the Ethémppolitical
landscape is the diametric differences on almdsingdortant national issues that are so strongendtionally
charged that political dialogue among the elitekdsdly possible. Many of the differences are fundatal to
the views of different political groups on issuesls as ethno - linguistic federalism as a politmabkngement,
the appropriateness of revolutionary democracyragleology, the development of democratic procasthé
country, conditions of human rights and politicaedom, etc.

In the same token, the development success of atrgohas also been highlighted as a key factor in
reinforcing the shared ethos between politiciand lamreaucrats. In the case of Botswana, for exgmaped
economic growth following independence was a keyofain reinforcing the ‘ideology of developmensali’
that permeated the political leadership and bumreayd Charlton 1991).

In this regard, the government of Ethiopia clairhattit is creating rich farmers in the rural areasl
emerging private investors, through micro and srbaliinesses, in the urban areas. However, thisgldyh
contested by opposition and critics. For this gradppeople, macro-economic conditions such as tre-e
increasing income gap, too much dependence ongforeid than private investment, uncontrolled indiat
imbalanced development between the urban and aueak and the small size but highly corrupt prissetor
are in the list of challenges to the Ethiopian digymental state.

In East Asian developmental states, national cageamong the nations was a great contributingifact
for their success in economic development. Nati@mmisensus in countries like Ethiopia, where theme
diverse ethnic groups and a country claiming dgualental state is paramount. The developmental gtate
Ethiopia also has tried a lot to develop natiomadsensus against poverty. However, there arechtlllenges to
include all the nations as the situation needs.r@hare ideas that move against the direction of the
developmental state in Ethiopia.

As a result, years after Ethiopia has officiallgimied to have adopted the developmental state mibeeé
is still fierce debate and disagreement continwdngsuch basic issues as: what is a developmerati?sts
developmental state relevant to Ethiopia? what tgpelevelopmental state should Ethiopia follow? athi
country should be a model for Ethiopia to learmffoand so on.
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Besides, the lower level structure of the publienadstration is highly charged with the tensiontbé
ethnic politics that is producing a “negative impamn the creation of civic country wide citizensHipr
successful developmental state” Bonda cited in (aphew 2014:34). To lead the transformation with
legitimacy and credibility, therefore, the state i@ work on these issues of differences as mudhissvorking
on economic growth.

2. Understanding of and Commitment to Mission and Poties
The agencies comprising the federal bureaucracg kpecific duties, termed “missions” and hire idinals
who are assigned specific tasks. Commitment toababjectives is one thing and dancing to the taha
political party is another. In practice, howevearenitment has assumed the perverted form of pialitimn and
sycophancy.

In developmental states, regardless historical @arddiral traditions in each country, the civil sepshas
always had the same mission and the same tasksripaut, i.e. to ensure professional, reliablepaniial and
politically neutral execution of the tasks of that8. No matter which party is in government, publificials are
supposed to pursue its policy with equal competamcededication.

Very often, it is seen that the Ethiopian bureacgrsimply acts according to the dictates of thdtigal
executive without any independent examination stiés. This trend can be attributed to the ever-gigpw
political interference in the affairs of adminigtoa. Political interference and impartial adminggton cannot
co-exist. While the administrators do not percdiveir role in policy making as subservient to thaitical
leaders because of their knowledge and expertitehgy have to conform to the prerequisites ofasgntative
politics. The political leaders claim to be theetmgpresentatives of the people and know whatadsl gor them
and because of their superior position succeedctatihg the terms to the bureaucrats. The buredsievho are
not obliging enough soon find themselves in troublee political masters have many means of coereiboth
overt and covert. Political interference in all teas including those where the statutory powereisted in the
civil servants is a constant phenomenon.

At ministry level, both the top officials and expeneed to understand the mission and policiestathto
respective ministries. Without clear understandihgission and policies, a given ministry canndfiffits role.
As a result, it hinders the overall efforts of deypenent by causing implementation trap. Hencegadk to the
proposition that political executives and civil w@nts must understand that they occupy strategidipos in
Government.

In this regard, various government documents, wders and discussions with politicians and civilveets
reveal that lack of commitment and understandingmi$sions and policies of respective ministries are
challenging implementation of government policiésr example, a state minister, who was a key méott in
one of the ministries not only expressed his disfattion with the performance of bureaucracy, lhegad that
the bureaucrats lack commitment. He referred toatth@inistrative machinery as ‘the stumbling bloickthe
country’s progresses and stresses the necessityeating an administrative cadre committed to meatio
objectives and responsive to Ethiopia's developaterteds.

Similarly, the reports of ministry of Public Sereieand Human Resource (the then ministry of Civilise
and Good Governance) (see for example, 2014/152848/16 annual reports) disclose that there iscatit
capacity gap and lack of commitment on the sidbigher leadership. The top leadership of regiomal aity
administration civil services, including both appteid politicians and senior bureaucrats, lack:

full understanding of government policies and dimts, essence of renaissance, and development
plans in their respective leadership; strong commmitt in the struggle against rent - seeking
attitudes and behaviors and actions as well asdgatdrrective measures to solve problems related
to good governance; appropriate leadership in hgpdihe development/change army by
understanding their role from the national and tmwaental viewpoint. Because of this, the
implementation of the set objective is between 7&% 50% (2014/15 annual evaluation report,
MoCSGG).

Such problems are also, according to one of thervigwed state ministers, similar to middle levetia
lower level leaders. Most of the middle level lemdeome to civil service from various political po# wereda
and city administrations. They are recruited bdlsiazot for their merit but for their political Iafty. So, they
are not familiar with the missions and objectivésheir respective ministries and departments foiciv they
are responsible.

The problem in this regard is that, in such an mmwnent same product, services are given in nootmif
manner to its users. The members of an institutidinnot have equal knowledge of same issue, ogiunal
culture, routine tasks, objective, vision and gwathe ethics needed by the establishment thewarking for.

On this same issue, civil servants were interviewethe case ministries. Interviewees were askeal tw
questions to notice whether civil servants sharse®f missions; and if they are committed to pediof their
respective ministries. Their responses confirmatsgertions of both the reports of the ministry dblfc service
and human resource and that of the state minister.
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As it reads from table 1, the significant majoi(ir.6%) of the respondents said they do not shesesof
their respective ministries’ mission. Similarly,.B8 of the respondents replied that they do notestowards
the implementation of the policies. The messageslear: the majority of the civil servants lable tminimum
requirement — understanding and sharing the missidheir respective institutions which ieason d'étreof
any institution. In other words, they do not kntdweir ministry’s contribution to the public and tiee whole
national development. They also lack commitmeniniplement the policies of their ministries undeeith
jurisdiction. If one fails to understand the missiof his/her institution, he/she cannot understhisdher
importance and contribution in the institution.

As a result, such a civil servant does not knowtihao and why to do. Thus, not only sharing visiand
missions of the civil service, it is unlikely to derstand the responsibilities as an individuall @ervant. In
such circumstances, it is not logical to expedbvisharing and commitment.

For a minister, it is common to staff his/her owmoice. Specially, the posts of the advisor and the
directorate directors are recognized as incontgstalk minister's personal appointment. Not infreagly, the
minister chooses such people either through recordai®n or network. The problem, in this regardhit the
majority of the officials staffed by the ministepgersonal appointment are without the necessarlffigations.
Their experience and knowledge regarding the pthetg hold is lower than the experts under theiiceff
Because there is difference between senior civilesgs and middle and lower rank civil servantssihighly
unlikely that they will share the sense of missi&enior Civil Service in politically dependent digervice
system will stress the compliance in their day-#&y-éctions, as they can be replaced by the mirast@ny time.

The researcher's observation also complements @perts of ministry of Public service and Human
resource. The researcher participated in many st$oas where ministers, state ministers, and diratg
directors of one of the case ministries vis. miteéstof Industry. In such discussions, researdttifiigs related to
issues which are under the jurisdiction of the stiyi were presented by some research instituteheard were
many points of disagreements among the top leaxfdie ministry. Their points of departure were hitited
to the findings of the researches but also to #1g mandate and mission of the ministry. In thigare, it will
be helpful to see two issues that created disagreermmong the leadership. The first is relatedhi
jurisdiction of the ministry. Here, the point up @rmich they failed to reach an agreement was thesther
attracting to and managing investment in regioteks is the jurisdiction of the ministry or not.

The second issue is related to the very pillarhef industry policy of the country. The researcluifiig
stressed that domestic investment is the engimeioindustrialization per the policy, however l&tattention is
given to the domestic investment and consequeatlgd to play its crucial role in industrializine country.
Contrary to this argument, the leaders of the rmiyisaid that it is not the domestic investment filays crucial
role in industrializing the country but the foreigme. On this very policy issue higher officialsbdeed and
failed to reach an agreement.

So, what is the implication of these facts? Fittst, top leaders do not have common understandirteon
objectives and mandate of their respective mimistrSecond, the leaders do not understand, evepilldrs of
main policies. As a result, they strive towardgetd#nt ends. This, in turn, leads to in cohesiaézship with
less esprit de corps. Consequently, it hindersrtipdementation of developmental state objectivesespective
ministries.

The lack of clarity and incompetence among the tolereel hierarchy of government structure is anothe
serious challenge. The implementation of develogaiepolicies is being undertaken by people of least
competence. There seems to be a paucity of selilifnderstanding about what developmental staedshow
Ethiopia is embracing it. However, many of the nhédtevel civil servants who were interviewed ands
participated in focus group discussions identifiedmselves as having adequate information abousionis,
general strategies and principles of respectivastnin

Government makes particular decisions, identifigsrilies and government structure is adapted to
these priorities. For instance, nowadays the mdorify is to attract foreign investment; according

the ministry tries to attract investments and emghat foreign money—as much as possible—enters
Ethiopia and creates employment opportunities @friee respondents in ministry of Industry).

As for the strategy, our particular ministry hasaation plan as its strategy. The main prioritied a
activities are defined in this strategy; in pafécu what is a priority this year, what should be
implemented, how it should be implemented and wfesults should be achieved (one of the
respondents).

I have an experience of working in different puldiervice offices and it is different everywhere. In
some cases, strategies are well defined, in othessso well (one of the respondents).

Thus, the logical question that follows should ibé&ere is no gap in understanding the main sfieseand
objectives of their respective ministry, what ie firoblem to strive towards those goals?

Strategies and policies are well known among d@eilvants. Much training has been given on main
policies and philosophy of developmentalism. Thebfgm, | think, is lack of internalizing and

50



Developing Country Studies www.iiste.org
ISSN 2224-607X (Paper) ISSN 2225-0565 (Online) 5-'—.i.1
Vol.8, No.7, 2018 IIS E

devoting towards the implementation of the policsl strategies. For me the relevant matter is that
one should be sincere and genuine, taking worledio®ne’s heart (one of the respondents).

Hence, it can be said that one of the pillars efdbvelopmental bureaucracy - shared values, censeam
objectives and esprit de corps are missed. Regattis, De Waal (2013) warns that in a country &evand
diverse as Ethiopia, implementing a policy withareating a common mind set first runs the risk of
degenerating the principles, no matter how sopaitdd the theoretical foundations are, in to aofetogma
parroted by party cadres, with hardly any undeditanof the real meaning and implication of theigieb and
strategies. Confusion between political and dewelemtal goals along with the incompetence of theaucracy
and the growing of individual and group intereststest the effective implementation of the develepm
policies at the grassroots level.

3 The Position of Bureaucrats in Policy Making-Proesses

One of the basic characteristics of the Weberigalitbgal rational bureaucracy is that bureaucshtsuld be
politically neutral. That is, bureaucrats are ngpected to be involved in the process of policy imgkbut
rather they are only expected to implement policiemde by the executive arm of government. What this
suggests is that the elected political executivesppointed cabinet ministers are expected to neake, while

the bureaucrats take order from the executive ffier implementation of the policies formulated. Tlog t
bureaucrats could at best play advisory roles ¢optbliticians in the process of policy making. Gpiny this
Weberian principle of political neutrality for bumecrats, it is only technocrats who are appointgdhe
executive head of government as cabinet ministegsany major role in the process of policy forntida.

Politics has been identified as a key issue to ratded policy management. Though not in Weberiasee
policy making in neo patrimonial regimes is totadlgminated by political elite. It has been obserbgdyden
(2006) that in neo-patrimonial systems the pregi@en other politicians at the top play a significaole in
policy implementation. He postulates that becauea#n governments do not control power, politicseeges
as supreme and undermines other rational basepolary determination; subsequently, a policy défisi
caused. The transition from the movement type difip® to competitive politics has further compoeadthis
problem because the ruling will ensure that theréoial monopoly over state resources (Lindberg32I#B).
This, according to the author, leads those in powebbecome directly involved in policy managemewntre
where the work would have been delegated to dizeel bureaucrats.

Like many other developing countries, undue peweagolitical influence on the public is one of the
constraining factors to effective policy implemedita in Ethiopian public administration. Usuallyet political
leaders formulate policies and as well control aiebct the implementation activities of the policihis
situation is not proper as such controls and direstare mostly motivated by selfish personal olitipal
interests. Indeed, the bureaucracy cannot effdgtiugplement policies and meaningfully contributertational
development if it is fettered, controlled and diegtby political authorities. This is more so, &irin extreme
cases, of such political control, the bureaucregsnat even allowed to take decisions or actionbasic routine
administrative matters without consultation and tomsent of relevant political authorities. In tiisocess,
much time and energy are wasted and prompt actiegsired for effective implementation of policies
hampered.

The developmental state literature, however, nagtis principle of political neutrality for bureaats in
the process of developmental policy formulation anmplementation. Instead of only focusing on the
implementation of policy by the bureaucrats, theelflgomental state’s orthodoxy holds strongly thaelaucrats
remain necessary institutions for a state to aehamvelopment. It is within this context that atewpt would
be made under this section to examine the roléheotechnocrats as well as the bureaucrats inrbeeps of
developmental policy making and implementation.

One of the major issues concerning the politicareaucracy relation is the power, or the role ditical
executive and bureaucracy in the policy-making psses. That process consists of several stepsiagetiing,
policy formulation, policy decision-making, poliegsnplementation, and policy evaluation. In searchdarity,
in this study the policy cycle is divided into tyarts: developing policy and implementing policy.

Roughly put, one could say that there exist thriéferént types of tasks, that are dealt with byfetiént
types of civil servants (Smith, 1988), namely: dirservicing of wishes, requests and needs of peipis type
is dealt with by administrative or lower civil sams); coordinating and organizing of the admiatsbn unit
performance (type that is managed by mangers drehigivil servants); and preparations, developnaart
evaluation of public policies (that type is handlgdpublic policy designers or high civil servants)

Given this, therefore, one can posit that the exttemhich politics influence the bureaucratic waitiges will
continue to determine and shape the extent to whidibies can be properly and effectively implensehby the
public bureaucracy in Ethiopian public service. TihBuence the bureaucrats can have on policy deaitd
execution depends on the type of the relationdimp éxists between them. Literature on public adstigtion
continues to debate, sometimes contentiously, thesrelationship between politicians and bureasciratthe
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policy making process. That debate has concentratdtie inability to draw a line, even a fine obetween the
two roles and, conversely, to indicate where th@werge in the policymaking and implementation peses.

The problem also has much to do with the liberahderatic ethos that entrusts elected officials wibficy
making, while the bureaucracy is seen as subsértéethose officials, whose decisions they are etgukto
implement (Montjoy and Watson 1995). The realitythe ground of effective public administration, hewer,
demonstrates that the role of politicians is to m@trities and policy directions, to make polifiaiecisions
taking into consideration public needs and requietst Administrators are involved in both the fofation and
the implementation of public policy. Because polidgcisions profoundly influence who gets what, this
involvement in policy inevitably involves them iroltics (Starling 1982). Starling further assettatt purely
administrative matters can seldom be separated fiaitics and administrators also become involvegalicy
formulation when they recommend amendments toiagisaws to the Legislature. Civil service orgatiaas
are closest to where the action is and therefazenaore likely to see imperfections and incompletsnia the
laws. Indeed, legislatures expect that those whal dentinuously with problems will suggest imprownts
(starling 1982).

In the same line of argument, Dye (1995:312) camdithat “bureaucrats hire personnel, draw up cotstra
spend money and perform tasks. All of these awwiinvolve decisions by bureaucrats — decisiorsd th
determine policy. As society has grown in size andhplexity, the bureaucracy has increased its irolthe
policy - process.” Dye (1995:313) further assehntst fpolicy implementation often requires the depeilent of
formal rules and regulations by bureaucracies.

In carrying out its role, a bureaucracy does ndy aerve to implement policies made by the decision
makers, but also runs policy mostly made its owachsas technical guidelines, circulars and othEng. strong
role of bureaucracy in policy process is also cdubg several factors that are the source of powier o
bureaucracy, as suggested by Mas'oed, cited inrA2@15), a) Its role as the personification of ttate: A
bureaucracy carries out all its duties, like takemtion, justice, and wide range of other bureaticrrole on
behalf of the state. It is at the front side of g@vernment where the government and the peopteface. In
personifying the state, a bureaucracy claims absalience from citizens. b) Mastery of informatitmcarrying
out its daily duties, a bureaucracy collects resditht contain almost all areas of society ance saativities.
This role gives a bureaucracy a privilege, whiclitipgans do not have, to identify areas that neegolicy
intervention. A bureaucracy can then influencetpmidins to adopt policies to their liking; and d)él ownership
of technical expertise: provide that the bureaugcnscrecruited in a meritocracy; one cannot derst tthe
bureaucracy has the technical expertise which ede@ in decision-making. Mastery of information and
technical ability is extraordinary source of strénfipr the bureaucracy.

The implication from the arguments above is thatehs a wide range of expectations of an effeativi
service. These include the ability to deliver gowaent policy; help formulate that policy; and chalje policy
to ensure that it is workable. In policy- makingpesses, therefore, the role of the civil servalawly shifted
through time from servant of politics to relativelguivalent to one of the politics.

Civil servants in developmental states play criticées in policy designing and implementationviaw of
that, a defining characteristic of policy-making dievelopmental states is that the significant grilce that
senior bureaucrats — part of the developmentag elithave on policy design, particularly in compamigo
western democracies (Johnson, 1982; Charlton, 198ftwich 1995). This is to say that one of the coom
features of developmental public administratiothet bureaucrats have more influence in designoligythan
is usually the case. This influence is particularhportant and prominent for key economic ministraend
agencies, such as the Ministry of Trade and Ingu8MTI) in Japan (Johnson 1982). Similarly, in Batana,
bureaucrats have a huge amount of influence ipdtiey-making process, in terms of the initiatiolesign and
implementation of policies (Charlton, 1991). Likeej a key factor in Singapore’s development suorasshat
the bureaucracy was given the autonomy to desigplement, and adapt economic policies. This wagpain,
possible because of a largely meritocratic buresnycthat recruited the country’s best graduates.

Thus, among other factors, the extent to whichuigoent and promotion in the civil service is baged
merit is one of many contextual factors that shéggeinteraction between political and administratigaders.
This section explores whether civil servants haignificant leverage on policy processes specially i
developing policy. Usually, in the tradition of kpian public administration, the state bureaucnaag seen as
a mere implementation apparatus, with no role iicpalevelopment. There is no explicit legal stagemnas to
the role of the bureaucracy in policy related issk®r example, the FDRE constitution is silentudtibe role of
civil service in relation to policy process. Insle# stipulates that the council of ministers “liermulate and
implement economic, social and development policied strategies” Art 7(6). By implication, the pichl
executive both formulates and implements polickesa result, the politico-executive function is & issuing
policies, decrees and other by-laws in order tdlifaie enforcement of laws and issuing directiveas how
certain legal acts should be implemented. In cshtithe administrative-executive function has bseen as
mere law enforcement.
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Likewise, as to the relationship between politidehdership and permanent executive, the current
constitution does not regulate in an explicit manm@ther legal acts, though implicit, stipulate ttiiae civil
service should be non-partisan and professionilfiiing its duties.

The Federal Civil Service Proclamation (2007) reééay civil servant shall:

[1] be loyal to the public and the Constitution (61[2] devote his whole energy and ability to Hesvice of the
public (61:2)". By implication, therefore, the ldarbids the civil servants from partiality when filiing their
office duties. They must not be guided by theiritiall beliefs and other perceptions. However, they not
prohibited from being members and party supporters.

The discussions and analysis of the empirical ofathis chapter also provide evidence which indidhfat,
unlike many developmental states, politicians lvelighat they have fiduciary powers and, therefdhe,
prerogative to set policies, and that the admiaists should obediently implement them. Such a view
implicates, in case of policy formulation, that théhiopian public administration developed as alnaoslassical
Weberian administration, where the civil serviceidy concerned with policy implementation, accagito the
law. This is contrary to the situation in many depenental states, where civil service has gainedrtaal
monopoly on policy development. This demonstratedear dichotomy between policy making and policy
implementation. Therefore, it is possible to astet the exclusion of the civil servants from pglformulation
process continues and is a feature of the presahservice too.

The data obtained from the interviews with key infants and focus group discussions confirm the ebov
conclusions. Respondents were asked two questiooer to examine their view and engagement oaliayp
making process. First, they were asked if they icemgolicy making as one of their responsibiliti€he second
question was asked to know whether they engadeeipalicy making process or not.

The result, as illustrated in table 2 above, shthas the majority of the respondents (61.9%) belithat
policy making is under their jurisdiction. Howevenly 23.8% of the respondents said that civil aats engage
in a policy formulation process. The figures in table mean that though most civil servants peec#iat civil
servants’ participation in creating policy initiadls as appropriate, they do not engage in the gsoakpolicy
making. Of course, the number of respondents whaoatoagree with civil servants' participation inlipp
making is also considerable, which is about 40%aW$ more, there were few key informants who adbet
policy making is not under their sphere of resplitises.

For example, a senior expert in ministry of civehgce argued that: "Thinking about policies angrian
identification of their strategies is not my direesponsibility. | am just an expert/a speciakgtcordingly, | am
responsible for implementation of the strategig¢dgehigher bodies".

A related question that needs to be answeredsiréigiard is 'why do civil servants participate iesgolicy
making process while the majority of them believdiqy making is part of their duties?' Interviewsens
conducted in order for answering this pertinentstjpe and found some explanations. For example obiee
key informants said that "there are no institutlmea practices that allow the civil servants tonfally engage
in policy making processes. Instead, politiciangeha monopoly on policymaking."

Another senior civil servant stressed governmemt\willingness to encourage civil servant’s partatipn
in policy design and stated that:

The government is not keen to entrust additionspoasibility to the civil service. It regarded ttigil
service as routine-minded, conservatives and lgckirthe necessary commitment. Hence, it sought to
restrict the civil service role to its traditionalirsuits. Instead, the incumbent resorts to higbllparty
officials constituted outside the official channefshe bureaucracy to initiate policy deliberasqrior

to legislative debates and executive assent ankkimgntation.

This shows that in addition to the absence of pralctengagement in policy design, there is also
unconscious acceptance of the dichotomy betwednypwlaking and policy implementation on the sidethe
civil servants; and this is not a healthy situatiomhe civil service under developmental statelisleAs a result,
bureaucrats continue to be shut out of the polieking process.

Challenges for absence of engagement of civil sgsvilm policy making are, however, not limited teet
beliefs of the civil servants and lack of institutalized practices. There are also some otheresigdlk that
hinder the civil servants from meaningful partidipa in policy making process.

4 Availability of Expertise and Informational Resouces
Expert knowledge is necessary in policy-making psses, since in these processes the problems &€ pub
policies are solved. Therefore, it is of high inpoice for people involved in policy-making processe own
such knowledge. It is believed that a policy-makipgcess is owned primarily, if not exclusively, by
administration. The possession of expert knowlettigedf enables the bureaucrats to gain power incpol
making processes.

The key resource that bureaucrats can draw ondbnial or informational resource, these being
knowledge and expertise about different aspecthepolitical and policy process. Core competenitigsolicy
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analysis and generalist skills that can be appbedifferent areas of policy and operations aressal and will

always play an important role in the work of theilcservice. However, this needs to be complemeiugd
professional expertise in key functions. This isay that for civil servants in general and seniait servants in
particular, to be able to effectively engage inigoimaking processes, relevant expertise and irdtion are

prerequisites, among other things.

Weber noted that expertise represents the prin@paftce of political power for bureaucracies; thss
particularly so in countries where they are ‘ofsaid to monopolize the knowledge and expertisevagieto
government’ (Smith, 2009). Bureaucrats typicallg @assumed to possess greater substantive expentise
specific policy issue and/or knowledge about gonent procedures than do politicians. It is alsa shat a
principal reason for the influence of bureaucratshie policymaking process in developmental sta@s their
technical expertise.

However, in Ethiopian context, unlike other devetemtal states’ bureaucracies, the lack of developme
of policy capacities by the bureaucracy is mairidiain explaining absence of participation, letrepinfluence
on policy making from the side of the bureaucrabgveloping policy capacities in the administratisn
therefore, an important issue.

As a result, because the administration does nwé haonopoly on expert knowledge, politics can,
therefore, (more or less) gain it from elsewher@ ismot necessarily dependent on administratidiis Teans,
in addition to inner ways of providing expert knedge and information, politics can use outer wags. 8est-
known outer ways of gaining expert knowledge aridrmation are as follows:

First, politicians have the opportunity to inclugtepolicy-making processes outer experts from défifie
areas as their counselors. The experts offer dligcmans expertise and information. They workiadividuals
or as a group of experts. If they work as a grougxperts, they usually have a special name. Inyncases, the
names that are used are something like: officeocmincil of counselors (for a specific area: e.g. @iluof
economic advisors to the prime minister). Thesenselors can offer expert support regularly or pcally.

Second, specialized analytical organizations haaenbformed recently and they work on one or many
policy areas. They possess knowledge and sinceateegstablished for policy research and advicétid?ans
(ministers) can work with them for advising. Inghiegard, it is worth mentioning the federal polgtydy and
research center (PSRC). The Centre was establisht#te Council of Ministers in March 2014 with themary
mission of conducting policy study and researche Tenter is a major policy research institute vitib
principal mission to study local and internatioissues and to formulate and propose policy andegfi@ideas
essential for the development of the country. Theeghment uses this center whenever policy revisiod
formulation of new policies are planned.

However, since both arrangements are externaletdtineaucracy, it can be said that the policy ntaksn
mainly the task of political leadership and expentsside of the civil service. Thus, no or littiele is left for
civil servants in policy making process.

What is more, key informants as well as focus grdiggussion participants were asked whether experts
and senior bureaucrats have the capability to émite the policies of their respective ministriegn&ally
speaking, their view is that the existing middled esenior level managers are not in a position,alehe
influencing policies, majority of them are not fdiani with their posts. For instance, a senior teaimnd
consultant in the area of civil service capacitiiding explains the case as:

The majority of the middle and senior level civéirgants come in from outside the ministry have come
from local government services for either theirificdl affiliation or being in the network of the
minister or state minister in a given ministry. ¢éedl, when top managers are appointed through
political considerations rather than by merit andnpetence, the likely result is that such officars
incapable of meeting the expectations of this hiffice and advising impartially without fear or
favour. It becomes even more unthinkable and miderfar the system if the incompetence is led at th
top by the political executive.

She continued explaining: “There is also a situatidere the ministry gets a dynamic minister whatwa
the job done with high quality and innovatively aog bureaucrats are incapable of providing qualdyice to
achieve the goals of the ministry”.

Hence, policy capacities remain a highly underdgyed quality in Ethiopian public administration aihd
would be important to prioritize their developmenhie politicization of top level appointments wédsoaseen as
one of the factors in the weakening of policy reteengagements, as professional capacity at stniel
declined.

5 The Practical Exclusion of Civil Servants from tle Policy Development Process

Policy development is still predominantly carrieat outside the administration in many ministrieeeTole of
civil servants as professional advisors on the tsmog of policy has hardly been developed. Paiitisi
generally rely heavily on political advisors, fraoatside the administration, when it comes to theettgpment
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of policy and strategy.

In this regard, the observation of the researchdrdiscussions held with senior civil servants gineidea
that even the appointed policy advisors in the stiies do not engage themselves in policy relattivites,
instead they act as if they were personal aidHeir respective ministers. This non-engagemenhefadvisors
in policy related activities partially related teeir noticeable incompetence while lack of duenditbe from the
political executives also undermines their rolemost of the cases, policy advisors are outsidetise ministry;
not to mention their being political appointee<likinisters. They also lack the expected requirgrbitise in
policy advising in what they are supposed to haastary of the issue.

Thus, it is not appropriate to consider policy advs as real advisors but political aides and paotyrades
to their affiliated ministers. On top of this, inost of the cases, the frequent shifting of minsstalso is
accompanied with shifting of the advisors. Thisoisay that the advisors come and go together avithinister
and they would not have adequate time to underdfaadavorks of a new ministry let alone identifyirggues
that need intervention and designing better wagxeftuting the existing policies.

The responses from interviews held with key infonisaand discussions in focus groups back up the
argument that civil servants are not in a positmimfluence policy making processes. In this rdgamong the
key informants who were asked if there is the Wiiim government to engage the bureaucrats in policy
formulation in their respective institutions, a ertivil servant in Ministry of Industry replied:

What is important to note is that the policy rofecovil servants has never been well developed astm
ministries. At the same time, practically, no atiem was devoted to this matter. Professionalgyadidvice is
delivered by special structures, placed outsidenthésterial hierarchy. The government uses pdalitmabinets
placed outside the ministerial hierarchy for thévaey of policy advice.

Similar argument that strengthens the view thatl gervants are excluded from policy development
process comes from a senior expert in ministryutflip service and human resource. He explained:

To start with, there is no a position classifiedpaticy expert. Hence, civil servants do not takdiqy -
related issues, in terms of evaluation and recondisigon, are under their jurisdiction. What is maiee top
leadership gives no attention to matters of podiggluation and recommendation. The leadership awiaes
indoctrination of existing policies and try to pchahat the existing policies are best with no tation. In fact,
civil servants are most often criticized for legsfprmance and lack of commitment to implementghbécies.
There is no need to criticize and recommend oncisli but improved implementation performance and
commitment on the side of the civil servants. Thhere is no room to criticize policies and civehgants prefer
to keep silent, though they observe many limitation the policies they are implementing.

The implication is that politicians are unwilling Empower civil servants in matters related to qyoli
making. This is mainly because the political exa@s feel that policy development should be cargationly
by political trustees. This is a generalist apptoahich implicitly assumes no need for specialmabn policy
matters. It is argued that the resulting gendraligproach has led to amateurism. Civil servanig haften
voiced a concern about their strong dependenceotiticians and reported that they feel that paliits are
insufficiently responsive. Conversely, the top kethip notes that an unresponsive civil servicanagbstacle to
implementing their policy changes.

What is more, policy analysis and advice had irgiregly been contracted out. At the same time, adyis
ministers from outside the government oversee aadige policy advice. Policy units were introdudgad”rime
Minister Office, with all of their staff recruiteflom among senior politicians.

Of course, there is no obvious reason to criticike involvement of external advisers in policy
developments, in principle. However, though the afsgolitical advisers and think tanks is commoagpice in
most modern states, the development of policy ekodly or even predominantly by such entities idaamger
that limits too greatly the role of the civil sezgiin the process of policy making. This, in itstpeay prevent
the making of high quality policies in the longrter

For the time being, the Ethiopian civil service teyss appear to have become extreme version of the
classical Wilsonian paradigm: politicians make ppland civil servants implement policy. This stsefparation
of policy development and implementation leadsh lack of civil service involvement in policy déepment.

In view of the complexity of the problems in confgmary society, however, this is hardly a feasibie
desirable model for a developmental state. Ethiogiublic administration, therefore, should wheossible
avoid the permanent exclusion of the civil senficen policy development.

However, in considering the close relationship leetwpoliticians and senior bureaucrats in developahe
states and, in particular, the influence of bureats¢ it is important to note that the power ofdaucrats did not
go unchallenged and nor was the nature of thigioelship wholly fixed over time. For example, iretbhase of
Botswana, Charlton (1991) cites a number of higkelleBDP party officials who saw the influence of
bureaucrats as a big problem in the country. Fumbee, he noted that bureaucrats were often owtrwhen it
came to policies that touched politically sensiisgues which could impact the BDP's electoral sascsuch as
providing universal access to education. This higité another important point about bureaucratilénce in
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developmental states: it is a result of politiecselders willingly conceding power to bureaucratdtenbasis of
their knowledge about policy issues.

Thus, one can conclude that politicians have bedtmeole policy developers (makers). What is obwi
is that the policy making process has remainedbtima fide arena for politicians. As a result, plodicy making
in Ethiopian public administration is characterizeg top-down; monopolized; a unidirectional flow pdwer
and influence that discourages bottom-up policymgldapproach. Therefore, while there is a greatindition
between the roles of bureaucrats and politiciarthéncivil service, bureaucrats are, in general,gnanted the
autonomy or the influence in the policy-making msg that has been highlighted in the case of denelatal
states.

The main conclusion is that the civil service ig able to perform decisive and prominent role itigyo
design. Within ministries, the managerial arrangets@re relatively constrained by other veto playeot to
mention ministers’ intervention in routine implent@iion activities through ad hoc committees or faskes on
a day-to-day basis when they felt it necessary.e@dly speaking, politico-administrative relatioae still in
flux and despite the formal separation of the p@litand administrative spheres, this division doesprotect
against political intervention and patronage.

The question is, therefore, in what way and undesitveonditions the civil service can obtain a geeadle
in policy development processes. In this regard,rtbed to harness the intellectual capacities anfégsional
depth of highly qualified policy professionals amihisterial advisors in the delivery of governmenpolicies
and programs is imperative. Thus, it is importanidentify possible ways in which the involvemeffitcivil
servants in policy making and providing professi@atvice on the substance of policy can be inciésereof
create civil servants better prepared to play sudbie.

V. Findings and Conclusions

A. Vision Guidance and Vision Sharing
As far as creating shared vision on the idealseobtbpmental state, its policies, and strategiesicerned, the
Ethiopian civil service is found to be far from tbgpected level. Regarding this issue, the maidirip is that
not only the politicians and the civil servants bigo the top leadership have not always workeéttey to
pursue a common vision and objectives. Divergetgrésts, values and visions are apparent nothmtlyeen
political leadership and the civil servants butbadsnong the core leadership itself. The leaderktuks solid
unity around the values and vision of developmésital Therefore, the leadership lacks the very ingur
quality of developmental leadership, in this aspect

B. Understanding of and Commitment to Mission and Blicies

Officials, at least those in the higher or closethe higher rank, could be on same page in thederstanding

and perception of what they are dealing with. Hoavethis is not the case; they have been seen dfilegent

and inconsistent approaches to development polaelsstrategies. There seems to be a paucity infifeed
understanding about what developmental state ig; Bthiopia is embracing it, and how the policies be
implemented.

« There exist different outlooks and interpretatiarencerning the relationship between the political
executives and the civil servants. This shows ttiate is a breakdown in trust and cooperation batwe
the civil servants and political executives.

C. The Role of Bureaucrats in Policy Making-Process

The issue of professional influence in public pplinaking is another indicator of politics - bureragy

interface. In East Asian developmental statesdéqh of political appointments was low which hagt cited

as one important reason for that regions economicess. The finding that the existence of deeprsapé
political appointments in the Ethiopian bureaucraoyld indicate a lesser role of bureaucrats incgahaking.

« Undue pervasive political influence on the publcane of the constraining factors to effective @pli
implementation in Ethiopian public administratidrhe process of policy formulation and decision mgki
has been highly centralized and relatively opaguehe public servants at large. Usually, the prditi
leaders formulate policies and as well control dindct the implementation activities of the policy.

« Unlike many developmental states, politicians ha&i¢hat they have fiduciary powers and, therefthe,
prerogative to set policies, and that the admiatsts should obediently implement them. Such a view
implicates, in case of policy formulation, that tBéhiopian public administration developed as almos
classical Weberian administration, where the cdetvice is only concerned with policy implementatio
according to the law.

e This is contrary to the situation in many developtaé states where civil service has gained a Mirtua
monopoly on policy development. This demonstratekear dichotomy between policy making and policy
implementation. Therefore, it is found that the legion of the civil servants from policy formulatio
process continues and is a feature of the presghservice too.

D. Lack of Available Expertise
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* Policy capacities remain a highly underdevelopedlityu in Ethiopian public administration. The
politicization of top level appointments is seencm® of the factors in the weakening of policy teda
engagements, as professional capacity at seniel dclined. As a result, policy making remains mhai
the task of political leadership and affiliate estpeoutside of the civil service. Thus, no or dittble is left
for civil servants in policy making process.

E. The Practical Exclusion of Civil Servants from he Policy Development Process

e The Ethiopian civil service systems appear to Haeeome extreme version of the classical Wilsonian
paradigm: politicians make policy and civil senamhplement policy. This strict separation of pwlic
development and implementation leads to the laakviifservice involvement in policy development.

F. Frequent Reshuffling of Top Leadership

* In the Ethiopian public administration, ministerglastate ministers rarely stay in one ministryrfare than
one election term. Though not to the extent ofriiristers and state ministers, directorate diresctiso
come and go frequently. Clearly, frequent turnodEsiage the overall performance of the civil seryvjast
as frequent turnovers of ministers (often termeshuéfles) impair the performance of the civil seguilt
results also in loose institutional memory and irrity. Thus, unless the reasons for such freqakanges
are gross indiscretion and/or corruption on the pthe heads, it should be carefully managed.
Therefore, the implementation of developmental gieé is undertaken by people of least competence in

professional terms who work in a tense politicalimmment. To sum up, the civil service is not atalgerform
decisive and prominent role in policy design. Withministries, the managerial arrangements areivelgat
constrained by other veto players; not to mentionisters’ intervention in routine implementationtigities
through ad hoc committees or task forces on a dajay basis when they felt it necessary. Genesglbaking,
politico-administrative relations are still in fluand despite the formal separation of the politiead
administrative spheres, this division does notgubagainst political intervention and patronage.

Recommendations

* Managing the political - administrative interfaced key aspect of the tradeoffs that must be méakde.
objectives of political involvement in senior appimhent should be to enhance politically responpivicy
and implementation, rather than patronage in tha faf jobs to party faithful or family members.

e It should be noted that any short-cut to de-pdtiiion can hardly be successful. Civil-service
professionalization will be promoted, in the longgnm, by the development of the pool of human ueses
and of labor markets.

So, what are the reform options for the shortan®lt is recommended with the following possibéléti

a) Hybrid Senior Appointments: Many countries have a significant number of hykapbointments in which

merit, defined by meeting explicit and contestaslteria, is accompanied by subjective politicalgments. By

contrast with "pure" political appointments, in high appointments merit is a necessary but insffiti
condition for appointment.

However, hybrid appointments require careful manag®. There are two problems to be solved in hybrid

appointments: first, attracting the best, givert tharit is not a sufficient criterion for appointmeand so the

best might be deterred by the threat of appareayjtrary political dismissal. The second is balagctwo
conflicting sets of recruitment criteria.

The most common solution is a "pool system" whitdces the candidate in a pool upon satisfying tleeitm

criteria. Those, in the pool are then availablesigbsequent political selection. Here, the adgmnts, therefore,

with the acceptance of some level of politicizatibmelps us to introduce meritocracy.

a) Select among the appointees based on competenbAerit - based selection can be through a system of
university - style competitive examination (as iough Korea), or by scrutinizing educational quaétions
(as in Singapore). Such methods are fair and comdrpablic confidence, but they define the best pefso
any given job as the one that does well in exangnat

b) Start Pure merit system in Economic Ministries:There are some ministries which are less politiath
ministries mainly need high level experts with Igssditical missions. Thus, it is advisable to implent
meritocracy by selecting ministries with less poéit more economic missions.

However, it should be clear that none of theses isgortant, as the clearly demonstrated politigédlto pursue

the development of a merit-based and professiawviiservice.
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Tables
Table 1: Civil servants view on mission understagdid level of commitment

Yes | No Do Not| Total
Know
Individual employees have a sense of the ministry’| Frequency | 12 49 2 63
mission Percent 194 7749 3 100
Employees strive to the policies decided upon by fo] Frequency | 22 37 4 63
political leadership Percent 349 58.4 6.3 100

Table 2: Civil servants believes regarding thele iia a policy making process and their engagement

A SA NC | D SD Total

Responsibilities of civil servants include policyl Frequency | 29 10 1 18 5 63
making Percent (%) | 46 159 14 28p 7.9 100

The ministry or its officials and experts| Frequency | 11 4 4 33 11 63
engage in policy making processes (like policyPercent (%) | 17.5| 6.3 6.3 524 175 100
drafting, reviewing, and commentary) in areas
under the ministry’s jurisdiction.
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