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From “management by government bureaucracy” to management by contract

and then to “management of contracting”
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Stephen GARRISH. - Centralization and Decentralization in
England and France. - University of Bristo} : School of
advanced urban studies, 1986. - 160 p. , Occasional paper 27

THE REFORMS

Oecentralisation was proclaimed by President Mittecrand as ‘la
grande affaire’ of his Presidency. The Socialist Party was ready to
do it in 1974, had they won thst election, but the continuous public
debate following the Guichard report, and the left's take—over of
many locsl authorities in the meantime, made the moment even
fnore propitious in 1981,

The cpportunity was seized, and quickly, as a task likely ts eccupy
most of the seven years. The tactics weee to make it deliberately
irrcversible from the start - essentislly by unsesting the Préfet.
(This may not have been sltogether unwelcome per se: many
Préfets were seen as identified with the right.) Only after that

wete functions transierred snd the consequences followed theough
for staff snd for finence.

The workioed on the Directorete Genersl concerned in the Ministry
of the Interior *and Decentralisation’ was enormous, end is far from
over. It has been carried cut, [ wes told, without eny incresse in
staff, in Pacis, or In the Préfecture at Bordesux. It has on the
whole marched fotwerd according to plan, through 21 laws and over
185 decrees. As fsr 83 Dew measwces sre concerned, however,
there has by now (1985) been a deliberate *pause’ if not a-scaling
dowm of the objectives.

Whet the first besic law - ‘Oroits (rights) et Libertés des
communes, des dépsrtements et des régions’ - did was to end the
need for the Prélet's prior approval snd to substitute a post hoc
control of Jegelity only. Local authorities’ decisions have now
merely to be tranamitted to the Préfet to become effective. The
Préfet then has » finite period in which to reler them to the
regional ‘Tribunal Administratif' if he considers them illegal and
only the Tribunal {not the Préfet) can annul them If it agrees.

The same law crested new regional sudit Courts (:Charnbres
Régionoles des Comptes') compased of ircemovable magistrates to
help enforce loesl authorities' ststutory budgeting rules. They will
advise the Préfet on the corrections called f-or. it the locsl
atthority fsils to draw up a budget "in resl equil-ulmum". or it its
atcounts reveal a deficit for Isst year, or if it fails to provide for
obligatocy expenditure, or even it it {ails to produce a budget en
time ot all. It will be {or the Prélet, not the Chambce, to take the
corrective acltion but if he does not foliow its advice he will have
Lo publicly explain why. Most significant of ell perhaps it mede the
President of the Comaeil Général the execitive of the
Dépactemnent, instead of the Préfet. It made the Region a full
locel suthority as soon ss its council was directly elected Finally
it reduced substantially the domaine ol techaical Tutelle! ljmiting
Ministcies' technical requirements to those with tegislative backing
and setting up a joint Committee with local suthority
representatives to review sll existing and proposed requirements.
This Committee iz now (1985) hard st work snd making real
progress.  Although meny requirements will survi.ve 8% norms ot
recommendations there is concern in some Ministries at standards
ol Jesign and construction falling as more is left to {ocal
Judgement - primary schools are one example. ‘

AP AN INTRODUCTION TO FRENCH PUBLIC ADMINISIRATIOf_V
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Th; opening words of the law repested - and at last gave reality to
- the promise in the Constitution of 1¥55 that locsl sutharities
should 'freely sdminister themselves'

The same law on the other hand restoces the status af the Préfet,
now 1o be known os ‘Commisseire de la République’, within the
State service by re-ssserting his suthority over other Ministries'
field services, which he is now to ‘direct' (diriger) rather then
merely co-ordinate. This is known as ‘déconcentrstion’, as distinct
fresn decentralisation. A considersbie sdministeative effort is
being made by a specisl commission to delegate more down to
regionsl or departmental locs! offlices in all the fuactional
Ministeies but it is encountering much resistance in their
headquarters.

Transfer of functions

The low on Droits =t Libertds was followed in 1983 by further laws
transferring various functions from the State to the different
levels of local suthority. (In two instances, the administrative
cosis of judicial services and the policy, the transler was to the
State.) All the tronsfers are to be effected by 9 Jarmsary 1506
the tatest and most of them earlier.

Some general principles were laid down (rom the start. Fuactions
were to be transferred to the existing local suthorities, ie not a
new ‘map’, snd there was to be no ‘tutelle’ by one local suthority
over another. Each transfer was to be of the function &5 now
exercised by the State, without reviewing the activity itsell. It
was to be followed by & transfer of 100% of the State's expenditure
on il, either by way of tax revenues or new bleck grants, such as
the dotation globsle d'equipement, for investment, and the dotation
globale de décentralisetion - & reaidusl financial transfer
mechanism which will vary with TVA receipts. The strict
evaluation of the compensstion - authority by authority nol mecely
overall - has been entrusted to a consultative commission chaired
by 8 Juoge of the Cour dex Comptes and composed of locs! elected
members, whose advice is invariably followed. The loca!l
sutharities will be free, subject only te normasl local politicsl
consteaints, to vary the level of the tsxes whose yields are
transferred.

Staff are intended to go with their function to its new home; ot
first this is done by a temporary attachment, known es ‘mise )
disposition’, of the aeppropriste paris of the State secrvices
concerned, whether in the Prélfecture or the field services, thea on
s permanent basis, when the scrvices have been reorgenised and
can be {inally split. This is due to be done by Jenuary 1986, The
individuals concerned will in theory have a choice as to their
employer at theat stage hut in practice this is unlikely to be
feasible. They will in eny case have a personsi choice as Lo their

own status, to be exercised by 1989, if they find themselves in the
‘other camp'.

The first lsw, in 1983, transierred regional planning to the Regions.
The Regions had siready been-givea, in 282, a substential role in
assistance to industry. *Not only do thzy aliocste, on behal! of the
State, some three quarters of the ‘Primes d'Aménagement du
Territoire’ but they can slso give, from their own resources, grsnls
for job creation in small firms (under 30 employees) and small
geants for new firms and cen also offer interest rate reductions on
loans and guarantees. They can slso grant reliefs from local thxes.

lr_.;_q . AN INTRODUCTION TO FRENCH PUBLIC ADMINISTRATION
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The Dépertement got the job of co-ordinsting rural pelicy, while
rural Communes were to be encouraged to group together to plan
their own development by 'Chartes Intercommunales'.

In planning, both the equivalent of Structire Plens (Schémas
Directeurs) and the local plans used to help determine planning
spplications (POS* - ‘Plans d'Occupation des Sols’) were given to
the Comnune or to greups of Communes. There were tight
coudilions however sbout consulting other locsl awthorities, and
the Chambers representing trade snd industry, and asbout
respecling national planning rules. The Préfet cen intervene to

ensure provision for projects of ‘nstional’, or even ‘general’,
interest.

Planning control was similacly given to the Commune but if it hes
not produced an opproved POS a specisl restrictive code of limited
builtfing' applics. This wes intended to be an encoursgement for
Communes to produce their POS. In some Communes where
weak Meire was only too happy to let the Préfet say 'no’ it wes
{ested it might have had the opposite effect. Overall however
progeess towsrds making POS and spproving them has been wel)
maintained.

The ssme law deslt with professionsl trsining = which seems to
loom rsther larger in Ffrance then in England. The besic
rezpomibility went to the Region (its only big mensgement task}
but it hes to consult its Dépactements and the State tan 4till
intervene in particular types of training. The Region' is
compenssted by receiving the employers' compulsory 1%
contributions; the yield of car registretion dues (the ‘carte grise")
which formerly went to the "State snd by & new block grant for
training based on criteria relating to population and the capacity of
its training estaMishments.

A second law in 190) dealt with ports, education, schoal trarsport,
which olso looms larger in France, sociel aid, and environment end
cultuee.

In the case of ports the Region could get river potts end cansls on -
demand but the Stete kept the big sesports and Paris end
Strasbourg. The Regions have not epparently asked for canalsl The
Dépariements got the lesser commercial ports and fishing harbours
while pleasure ports went to the Commune. In the sbsence of an
spproved ‘Coastel Plan' however ('schéma de mise en valeur de 1a
mer') it is still the Préfet who decides on port extensions.

Finence for ports is to be trensferred pertly via the new dotation
globele <équipement (for investment) snd partly the dotstion
globale de décentralisstion (for operating costs).

The trorafer of responsibility for education in Franch terms meams
the construction, upkeep and management of school buildings.
Teaching, and the sppointment snd pay of teachers, remain firmly
in the State's hands. The transfer of actusl tesaching to local
avthorities was ssid to be ‘unthinkable' because of the need for
nations! wuniformity - in practice perhaps slso because of the .
strength of teachers and their unions in the Socialist Party. Even -
20, it proved Lo be the hardest of sll transfers and hed to be pul
back 8 yesr, at the request of the local suthorities themselves. The
resylt is quite complicated. Regions will build and msintein-lycees;

AN INTRODUCTION TO FRENCH PUBLIC ADMINISTRATION .
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Départements will do likewise for colitges {the first port of
secondary education} end the Communes will continue to do so lor
primary schools. Any locel suthority which wants to build oc run a
school sscribed to a higher level can do 56 on demand, and help pay
for it- The Region gets s gencrsl planning role, In consultation
with the Départements, for both lycées and colliges but
programming is donc st cach level ond the actust list of building
wotks is the job still of the Prélet, who Is resporsible for spproving
the teaching posts and linding the staff, via the field services of
the Ministry of Education.

The transfer of educstion responsibilities will be compensated by
new tegionsl school building grants for lycées to the Regions and
for colikges to the Départements. AL an esrlier stage it hod been
hoped to provide lor colldges within the giobal grant for
lequipment® but the high rete of the previous State finsncing and
the political necessity to maintain school building pointed to a ne

block grant to esch Dépertement. ) -

School transport by contrast hes been allocsted more simply - to
Communes (or groups of Gommunes) in urben srcas snd to
Départements in rucel sreas. In both cases it is to be integrated
more closely with their normal passenger transport planning
function. Finance is being transferred via the new ‘dotalion
générale de décentralisation’.

The tremsfer of ‘social sid' covered a wide spectrum of social
services including some public heslth functions. It has been by far
the largest single transfer financially, amounting to some 20,000
million francs per year and involves exentually splitting cach local
‘direction dépattementale de V'action saniteire et sociele' (the
State field service) in two. The resson is that while the
Département has been given the basic responsibility, the State has
retained responsibility for certain categories af action such as drug
sbuse. In accounting terms, it hes involved & tremendous uphesval
because when the Préfet was the executive of the Département, as
a matter of cnnveniem_:e. sll the Stute's expenditure passed through
the Département's budget. Now, four fifths of the expenditure wili
be the Départements owan, including some contributions from tLhe
Zommunes which used to go te the Stote. The Département witl
not however have much discretion over the level of the various aids
- it can excecd Lthe norms preserabed by the State but not reduce
them. Changes in those norms will however give rise to new
grounds for compensation.

Neerly two thirds of the enormous financial transfer needed has
been effected by shilling to Départements the rcceipts from the
'vignette’ (s car tsx varying according to capacily) snd from toxes
on properly transiers. The rest is being compenssted via the
dotation globale de décentralisation. The Communes have been
separately compenssted for their conlinued operation of mfm‘u:ip.:
public Meslth offizes. Theace is s specisl probiem however over the
repayment by the State of & considersble debt towards the -
Départements smounting to 9,000 miltlion francs accumulsted
through their budgets having been alweays replenished in arrears.
The Stste decided 10 repay only over 12 years, without interest.

Finnlly, an the field of culture, librarics and museums will be
teansferred to the locsl suthorities alreedy involved in running
them at esch level but subject still to a continued professionaf
conlrol by the State.

AN INTRODUCTION TO FRENCH PUBLIC ADMINISTRATION
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SUR LE TERRAIN -

French adminisirators arc fond of :ﬁstinquhﬁing between the low
on_the one hand and practice on the other and are provd of the
extent to which senior civil servents csn round off the hard edges
of the most Csrtesian legisiation. The test they like themselves tn
apply is how does it work on the ground » "sur le tecrain®? One
Préfet warned - do not be misled by academic comunentstors,
especially professors of law - whose onlv.concern is to find trouble,
and thus serve to create it!

1t is early days still to spply that test to decentralisation. Yet
sttitudes are slready being formed, stences-adopted, the seeds of
tivalries sown. For the most part this Is happening quietly, end
with grest variation in diffecent perts of the country, meking
generalisation more than wsually dengerous.

‘Ceonventions'

The ficst reel test of the new relationthip was a xety practicel one
- the drawing up of the initial Conventlons between the Préfet,
now strigtly le Commisseire de la République, and the President of
the Conseil Générsl to settie the provisional allocation of stsff
snd buildings, and to give effect to the takeover by the Conseil
Général of its own executive. functions from the Préfet.

ft wess negotisted in & low-key business-like way in each
Département, essentially by the two people concerned. = The
Ministry of the Interior provided u ‘model’ which wa usually
‘respected. (Thit was considered by some to be against the spirit of
decentralisation but it could also be coraidered as no more than
sensible administration to ensure facters were not omitted .and to
try to discoufsge unneceswary ditpacities in trestment.) It went
smoothly in Gironde. In o handful of Départements there was res! -
trouble, even deadlock. The Ministry of the Interor Nad to
intervene in Cslvadoz, a3 it did in Scine=5t.Denls, where s rightist
Prélet confronted the only Communist President! In some other
Départements, like Mearbihaa for exsmple, or Haute Savoie, there
wete dilficulties over the buildings. Thete were no doybt
accentusind by the fact that until 1986 the Départements are.
having to cbntribute to the costs of the Préfectures. Undoubtedly

" some Dépactements whete there were personslity clashes, or

psrticularly streng politicat friction, saw the Convention a3 a
chance to settle old scores, particularly as most Préfectures are
owned by the Départements, not the State.” Thit has helped the
vital computer services usually to go the way of the Dépastement.
Sao some -Préfets found themteves having to call for help tg
peavent themseivex being  peremptocily custed from their own
building, while most of them are dependent on the Consell Cénéral
for their bodily comfort, including their {lst above the effice. This .
wias largely true before, but the Préfet's position then as executive -
of the (CC made it less irksome. .
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These short term Conventions did little to reduce the Inter-
dependence of Départements and Préfectures from the point of

‘view of gtall. The Préfectures lost 20-40% of their perzonnel but
" of those who stayed obout half were still Départkmentsl employees

‘Pt ot the disposal' of the Préfet. The propoction of civil servanty”
working for the Conseils Généraus was lower, but included meny
of the senior olficers. The individusls concerned will stlll have the
cight lo cxercise their personsl choices later but one may guets
that lor the majocity of them, despite the variour counter
attractions of pay snd conditions, they will, ot of .interest snd
aatursl iaertia, stay with their work. It Is however an element of
uncertainty which remains and must affect the planning of staff
resaurces on both sides of the divide.

Ficld secvices .

Another and more recent practical test has been the long-term
division of Lhe lield services of the Ministry of Soclal Affairs - the
Directions Départementales des Affaires Sociales el Sanitaires
known a3 DOASS {just o3 those desling with Equipement are alwsya
“nown 83 DDE).  This iz necestary to implement the trensfer of
three quarters of such rcsponsibilities to the Département.  In
Gironde it has meant tplitling in two a service of about 1,000 staff,
with about three quarters of them employees of the Département
{iz in the right proportions but not necessarily in the right Jobs) ang
with a dispropoctionately high number of the senior staff civil
servanis. The practicel scope for choice st this stage has been

amall, most staff having to go with the work they were engaged on.
But the process went quite smoothly in Gironde, thanks lsrgely to
geod personal relations, and it was done in time for the Convention
2o be signed on J1 March.1985. There it still some concern about
the future however becawe of the highly arbitrary split between
the problems to be dealt with by each side - some sufleced by the
same individual - and thought waes being given for example to the
relstive sdvantages of retaining & common filing system compared
with & clean bresk. One lectoc helping co-aperation in Bordeaus is
Lhe locstion of the twe services still in the game building.
Elsewhere however things have apparently not slways gone 50 well
- snd the negotistions have sometimes been rather ‘sordid. Where
the numbers are smaller (Gironde is o big and populous
Ddpartement) there must be some doubt whether the State cervice
will still be viable at Département level.

In PGy de Dome the transfer has gone quite smoothly and there
they were sble to manoeuvre most of the stal( into the right part
in the period leading up to the split. In Haute Savoie however It
was not completed yet, which may reflect the more highly-charged
politjcal climate there.

The loxs of most of DDASS is producing a further major reduction
af sta{f numbets in Préfectures. At the political level the question
iz sometimes raited whether Feance can still afford its network of
Préfectures, and even more Sub-Pré {ectures, whose main business
was the tutelle over the Communes. Even within the State service,
there is appeehension in the DDEs for example that the services of
the Préfectures - as distinet from the Préfet himsel! whom they
recognize as the “Patron” - will stact interlering in their day-to-
day work because they have mare time to spare. Depending on the
success of the effort to increase delegation within the State
secvices there may sdmetimes have to be & re-look at the
Préfectars! and Sub-Préfectoral map.
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The one field service which has conspicuously not yet been divided,
despite three years of discussion and contrary to the doctrine that
serviges will follow functions, is the most prestigious of theni oll -
the DOE itself. Accounts of Its development begin with Lovis XV
and the crestion of the Cocrps of Ingénicuwrs des Ponts et
Chaussdes, one of the most influential of the ‘Grands Corps’. In
the 19603 the DDEs were staffed with Young Turks, willing end
able to get a grip on the messive development of French towns, and
fighting of{ rival DATAR missions in the process. Now, the DDEs
employ overall 120,000 staff. Nearly 1,600 aze in the DDE of the
Cironde, responsible directly or Indirectly for annual expenditure
of sbowut 1} billion francs, renging from all levels of roadwork. to
planning and housing end almost all types of public building,
including schools. ’ .
The DOEs and their stall have understandably been concermed for
theit futaxe - their Directors have met together in Paris at
{requent intervals and the Vice-President of the Corps is even said
to have at one time ofleced his resignation. There is marked
reluctance amangst the State engineers to wark for local élus,
whom they tend to sze as wilful end scbitrary, to the dettiment of
the individual citizen's Interests. They are concerned too at the
technical consequences of a split in what are very largs bint
flexible end ellicient orgenisstiors - able to switch men and
equipment quickly between Départemental and State roads for
exsmple. (Critics of the DDEs might suggest that they sre also
concerned st the prospect of losing the substentisl bonuses -
‘primes’ - they enjoy for working for the local authorities' sceount.)

The DDEs are & prime exsmple of the mingling of State and local
functions which characterises French territorisl administration -
which is why their future is proving so intractable. Typically they
are in charge of & fifth of the Département’s expendituce and s
quarter of their own stall are Départementsl employees. Their
locsl offices sre usually owned by the Département. Nearly helt
their work is for the Département, including building and
maintaining its rosd network, wheress only a third is_for State.
Much of the rest is lor Communes direct. The DDES' engineers ~ -
perticulsrly these out in the “Sous-Divisions' - are very close indeed
to local &lus, for whom they sre normally the only source of advice
on preparing development plans and determining planning
applications. They similarly edvise the Préfet when the plans’
cotne to the Préfecture for approvall These services are stili
provided free to the Maires despite the transfer of planning
responsibilities. All the Communes in Gironde which have not yet
produced their locel development plan {('POS") intend to employ the
DOE to do it. The highly intelligent Maire of one Commune on the
fringe of Bordeaux said he intends to continue to rely on them for
planning spplications though he does not hesitate to challenge their
advice. (He sdded that 1t helps being a Patytechnician himselfl)
Even the city of Bordesux uses them. In the past the DDEs had
tended to be s little high handed perheps but they have .now.
deliberately chenged their tone making it more advice and less a
decision. They cisim with some justification thst the €lus see
them ss 'their engineers’, not just a branch of a remote State
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service. They also help local Muires & great deal on the lcgal
aspects, to preveat trouble later with the Tribunal Administrative.

Not all lacsl politicisns ore so content. There is provision in the
new legislstion for Départements ta creale ‘Agences Techniques'
not oaly to run their own engineering services but Lo provide them
for the rural Communes. On. of two have done £0 Or ore
considering It. An inquiry from ebout 63 Départements revealed
thet two wanted to swallow their DDE whole, 41 wanted some form
of partition (though with doubts about equipment} and only cight
positively prefecred the status quo. If DDE's services were not
free, at present anyway, possibly more would want ta creale their
own services. Most Maires of small Communes however would
probably opt Lo keep the DDE, because they have more confidence
in their objectivity then in that of & tutelle by the Dépsrtement.
The Socialist mayors of the Nord and Pas-de-Calais were said in an
earlier study to be waiting for the chance to crush the DOE. This
may be a regions! phenomenon; 1t was certainly not the imptession
in Gironde. The strongly Opposition Hatwte Savoie is quite content
to go on wusing them, subject to lts own firm policy control, rether
than try to create its own service from scratch.

In the discussions on the DDE's future, the Ministry of the Interior
has laid stress on the need to give up some st least of the DOE in
the interests of visible decentralisation. The Ministey of Lirbénisin
has, understandably also, 1aid more stress on the technics!
advantages of keeping it wnited In the event the likely solution
stems 1o be that only those parts of the DDE dealing with clear cut
new Oépartemental functions like school transpart or ports will be
trarsferred; perhaps with some °planning teamms for the -
Départementst rosd network bt that the Sous-Divisions will stay
intsct, st State services which the Dépactement and the
Communes can continue to use. The need for the State to be able
to do wock for the Communes has loomed lacqge in the discussions.

Practical problems

Just ss the degree of dilficulty In reaching the initis! Conventions
on common staff and buildings, and in splitting DDASS, has vericd
grestly from Département to Département, so has the ease of
transfer of {unctions varied from service to service. In the
Gironde school trensport for exsample hes gone over casily - the
Départements were fully invalved alresdy, even though the
relevant texts arrived late in the year for Départements' forwerd
planning. Ports too suffered from some rather late instructions.

The crucidl'telegrems serived st the Préfecture at Bordeaux on 27
December 1983, with a Convention to be signed on 1 January. 25
of the parts covered were found Lo be no longer in use and there
were no Jess than 10,000 existing concessions to firms and
individuels to be listed. The mote gradusl trarafer of
responsibilitics in the field of culture in Aquitaine has seen s series
of false starts ss the Stote tried Lo pin down the rather unwilling
Départemeants by successive Conventions to do mare in that field

AN INTRODUCTION TO FRENCH PUBLIC ADMINISTRATION



Ir

195

School building end mansgement is widely acknowledged 10 be the
toughest nut of eil to crack, hence its postponement for a year.
The work involved is immente. §n May 1985 the services of the
Prdfecture in Clermont Ferrand were starting to visit every one of
65 Ceolldges with a view to drawing up agreed Inventories and it
was not yet known whether the city Itsell for example would went
to elalm the right to maintain eny colldge or iycée whose building
it owned. )

Decentralisation hes brought two new systems into pley: the
Préfet's post hoc control of legslity by wey of reference to the
existing Tribunal Administration and his control of finsncial
rectitinde by reference to the newly ereated Chambre R‘qi.mgig
des Comptes. How have they started of (?

Control s posteriori

The experience of the tocal auwharities has been largely

conditioned by what they knew under the old regime, which was

already much relaxed. The tewn of Vannes for example could

recall only one snnulment in recent yeors snd that had beer lorced

on the Préfet by & trade union. Similary one Préfet stressed that

it was policy to get them to change their minds by persuation -

which they did. Another said that he had anaulled only three

decisions in 19 years. .

Any Increese in the level of sctivity is likely to be comapicuous, at”
a time of decentralisstion, and resented. Local élus, moreovesr,

are less content to be srraigned before a Tribunel than suffering o

no doubt ‘politically Inspired annulment by the Préfet. How

onerous the new control js depends in the fiest place on how fer the

Meire takes advantage of informal prior discussion with the sous-

Prélet, as he Is encoureged to do in the Morbihan and In Hawte

Savoie for exsmple. It aiso depends on how assiduous the sous-

Préfecture, where most of the work is done, Is In exemining the

thowmanda of *acts’ concerned. In Ply de'Dome they try to exemine

100X bt in the mich bigger Département of Gironde they have to
be more selective. In Ply de Dome they have to refer some acts to
the Tribunsl within the period sllowed for reference to give
themselves time te look at them properly. Most of these
relerences are withdrawn and on the whole the Prélecture hes had
to take Jocal authorities to task less then they expected.

In theoty & Prélet is obliged to refer an act to the Tribuna! il he
belicves it illegal but some wide discrepancies are reported. Some
Préletz are understandably anxious not to stert ofl the new
relationship on the wrong laot, psrticulsrly pechaps if the Msire
concerned were to be a Minister or ex-Minister. They are slso
snxious to ensure thet having decided to refer, most of the csses
should be decided their way, which is another incentive to cawtion
Leck of the detsiled background infofmation they used 0 possess
through being the executive of the Département, and the {act that
many of their own collesgues are in service in the locsl suthorities
concerned can only make a rigorous control harder to achieve.
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The syndicate of Communes round Lhe DBassin d'Arcachon,
dominated by the Opposition, fe the right, cleimed that the
Préfecture still interfered as much as ever, just as the Caisse deg
DépGis was 83 demanding as ever over its new block losnsebut they
acknowledged that some delays had been eliminated. ln some
Départemeats sous-Prélects were ssid to be re-asserting
themselves, dredging up constraining old texts on personnel, for
example. CTertainly, the Tribunal Administrstif{ &t Bordeaux
reported sn iverall incrcase in work losd. The Préfecture of the
Gironde is naw referring something like 70 cases per year, Py de

. Dome sbouc 30. Most of these so (ar concern fees snd charges and

personnel snd there are one or two politics! gestures - such as the
Commune of Talterice's refusal to toe Lhe State line on school
measls prices - which lead to references. ln the future planning
permissions - or refusals - are likely to figure. By then the
Préfectures and the Chambres Régionales may slso get more into
contract procedures, another potentially fruitful field for
references including failures to accept the lowest tender.

Nationally, between March 1983 and t4arch 1984, there were 1,293
references, of which 511 were subsequently withdrawn by the
Préfets concerned. Qf the Tribunals' decisions, 336 out of -4)0
resulted in snnulments, le vindicated the Préfet. By contrast some
70,000 preliminary contacls of one sort or another were reported
indicating that informal channels are still being extensively used.
13,848 certificates of ‘non-recours' were issued, a procedure
whereby the Préfet assures the authorily he will not-be referting
the decision and which some had feared might become a standard
drill.  Aliogether, the Ministry of the Interior seemed to consider
this represented a reasonsble start for the new process.

-

Chambres Régionales

The Chambres Régionales des Comptes, being entirely new bodies,
ate st & much csrlier stage in their development. In Gironde
refecences 10 Lhem ace running at-sbout 30 pa, of which 22 see for
budgels not produced by the appointed date in the year. Nstisnally
this is also by (ar the lergest element, over 1,000 out of .nearly
1,400 relerences. 186 were for budgets not in balsnce and 130 for
the omission ol obligatory expendituce, such as support {or private,
ie Catholic, schools. The Chambres sre only just feeling their way.
Their legal powers are formidsble: they cen act on & reference by
a privste citizen, or by sa opposition €lu, or the local authority
accountant, but so far over 95% of the references are {rom the
Préfet. Some people regard this as s {ailure but it is probsbly teo
early o judge. Certainly one or two officers consulted see them as
a potentisl menace with their poawers to intervene even during the
finencisl yesr and to cause & debate in the Council, of which they
sre essentislly a loce! 'srm’, with resl kical knowledge and without
going ‘nutive’ they will be & power in the land. Theic statutocry
remit would aliow them to get into cost-cffectivencss as well as
regulesity, which could be particulsrly important. Even on the
regularity side there sre ssid to be contributions to :politica)
partics by contractors in some parts of France which would
warrsnt examinetion. .

How are the various levels of local suthority, and the Préfet
himseli, being afiected by the new changes in practice?
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Communes

The larger towns and cities, and the Communawtés Urbaines, have
been affected least. The Préfet's control over them a priori way
already much reduced in law end even more in practice.
Nevertheless, one Rennes Councillor described ita removal a3 not
insignificant even If it had cauwsed difficulties in only'1% of cases.
They had siready got competent staff, though over the next few
years their reduced powers of direct recruitment, as the ‘regions]
management centres come into operation, will - certninly
necessitate changes in their internal manegement. The trarsfers
of functions have largeiy possed the Communes by, with the
exception of planning, in which in prectice the largs towns slready
did much of the work in collaboration with the DDE. The new
arrangements for socisl” aid for education carelully prescrve the
Commune's elements of participation, the Dureav d'Aide Sociale
for example, and the Buresu Municipal d’'Hygidtne - which ore
important politically as the citizens' first port of call. They slso
preserve the Commune’s obligatian to contribute financially.

The Communes hsve received new powers, shared with the
Dépsrtement and the Region, to essist locel firns 'in dilficulty' bt
they ere showing comsiderable reluctance to get too involved. Some
towns had gone overbosrd in recenl yaars competing to get new
investments, with offers of Jand virtually free (or cxample.
Nowadays, with little footloose investment to go round, as in
England, eand more peetsure on local finances, even towns
dominated by the lelt sre wary of the politicel end finsncial
choices implied. The Ministry o1 the Interior was in fact somewhat
relieved o find that locel auwthorities in general are tending to co-
operste sensibly by spplying the sane cules within the same region.

The new powers sre stomething of & Lbone of contention however
between the Département ond the Region, even though Aquitaine
for ezample considers many of the cames ot the level of its offices
in each Département, to facilitste claser co-ordination. For direct
aid to new investment, s« distinet from the provision of industrial
sites, which is commonplace, the Region must take the lead ang
the Département and/or Commune can only top up. The aid takes
the form of s subsidy fer jobs crested up to a maximum of 30,
above which DATAIR's grents takes over- Départements generslly
resent the implied tutelle of the Region, ond Pyréndes Atlantiques
for one tried to conlest it. On the other hand there is alsn a
widesprend leeling that assistence to industry should remain the
Government's responsitility which it should not seek to shufllz off
on to locs! euthorities ot any level.

For the small Commune however the cther changes brought about
by decentralisation are much more of a challenge. In fact
according to one distinguithed commentator their insbility to
messure up to it Is likely to widen the aslready cbvious gap between
small and large Communes. Certsinty the notion of & fully-fiedged
local suthority for & Commune with a few hundred inhabitants and
o more than its Msite and a part-time secretary (usuelly the local
primary school Leatier) makes little serse. In the past they have
kept going with help from the DDE and the DDA (the ficld service
of the Ministry of Agriculture which plays a large part in rural
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development generally) with legsl sdvice when necessary from the
Sous-Pré fecture and with finsncial advice from the locel recevewr,
the accountant provided by the State who in rugel areas looks aftec
several Communes and prepares their budgetz for them.
Decentralisation has however called into question again the
{eesibility of retaining a single legal status for them all. Each
time this question heas been raised before it has been met by the
undying attachment of the French Lo their Commune, large or .
smalil.

“The sous-Préfet is stiil there to help and remsins in very cloge
touch, but there are two {ields in which the rursl Commune is very -
much exposcd - planning. snd infrastructuce. The transfler of
responsibility for deciding plenning applicstions - once the locsl
plan {'PO5Y) hos been approved - has been described tioth as a
paisoned chalice and as s digsincentive to create & POS. Most rural
Communes have not yet got one. It was clearly to preserve that
incentive that s very restrictive planning regime (rigle de la .
constructibilit€ limitée) applies until the POS is approved. This in
turn crestes some problems for the Préfectures. In Piy de Dome
for exomple it is proving herd to police becawse of lack of local-
information ond its enlorcement by way of the Tribunal
Administratif would be 3 rather heavyweight politicel mave in the
current climate.

How far this particular chalice is poisoned depends lergely on the
quality ond level of education of the'l4aire, who can still of course
use the advice of the DDE. Two fears have been exposed = pot
necessarily moutually exclusive - one thet many Maires would b
unable to turn snything down when they could not blame the
Préfet: the other that many Masires would become local tyrants -
the ‘maire tyran. The only recourse for the aggrieved citizen then
would be the Préfel and through him the Tribunal Administratif if
somchow the tdaire could be found to be in breach of s plamning
rule. The ‘citizen's {riend’ may yet prove to be one new role for
the Préfet. It does highlight however the need to provide tesining
for Maires, hence the DDE's seminars alresdy mentioned.

The danger on the infrastructure and equipment side - anything
{from rural water supply and drainage Lo sports fielcs and village
halls - is less ambiguous. [t is that of tutelle by the Département.
There were signs of this before decentralisation but now, despite
the explicit rejection of any hierarchy between levels, it has been
virtually built into the text whereby the Département distributes
tnany Siate grants for rural infrastructure as well as making its
own. The individuol Conseiller Généeral has come to excrcise
substantial patronage over the Communas in his Coanton. lncvilably
this has given rise to charges in soinz arcas of political exlour
determining the distridution of funds wherz Lhe Tontons ace not all
of the same complexion.
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Départements

It-is at the level of the Département - olten descrided, with inore
or less irony, a3 the big winner from decentrallsation - that itg
eliects ore most obvious. It is to tha Département that the
biggest blocks of functions - social sid, school transport, cntldges,
meny ports, have been trersferred. Alove all tie Conseil Sénérat
hes been tuened [rom essentially a Jehating chembsr, with tha
Préfet preparing, intraducing end execwting the budgst, ta s plags
of real decision. It hes also become s place of hard ciwices, ns the
Corseils Géndraux find themsclves progeessively squcezed between
rising revenue costs, over «nost of which they have reletively little
control, sand finoncial compensatinn from the State which iz
unlikely to kezp pace with them but can scurcely be replsced b
local taxes whicih are themselves narrowly based and dilficult o
reise. While the“tots! expenditure of Départements £115 million
froncs in 1984) i only just aver a third of Lhat of Communes, it has
been rising at something like 16% pa over the fast few yoars. Oan
teasan has been the aeed to recruit stalf quickly, nspacialiy s=nior
stalf, ot the same tine ss sbsorbing staff’ from the Préleclures
slong with functinas transferred. One result is $aid to be a stawing
down in spending in some Ddperle:nents on highwavs or on the
twil-ding of Colltges as the costs of socisl aid continue to rise with
higher tnemplovment.

The pressure exercised by these constraints varies greotly however.
Desaite the redistributive elemnents in the black grants theare is still
s clud of poor Dépertaments (tikz the Loxdre and others in the
Massit Central) ~hile othars, such as Hawte Savoie with 2 booming
locsl economy looking to Geneva as inuch as Lynn, ars -nuch less
concerned. This is perhaps reflected in the Jilferent relationships
between the Conseils Géndraux ond the Préfectirss. AL Annecy it
could be described as potitd but distant although buildings sre in
foct still shared. The Département thére maintaing a daliberste
independence and the Préfet is not inviled to its sittings. By
contrast, the Prédfet of Puy dc Dome (Socialist) it invited tu all it
meetings, even if the subject is of little intersst to him. In the
lderbihen - which is perheps more Lypical then either - the Orédfet
is invited, et only for subjects of direct interest to the State.

The :nan at the centre of these changes is the Président of the
Tonicil Génédesl. ¢fhile belore men powers as the Département
prscassad  were shored between hiin, the Préiet end the
Départementsl Com-nission, he has now been made inuch more the
dicect eniivilent of the Maire of o Commune, with much more
authority before his own Councillors as well ss before the Préfet.
He may still need the Préiet's suppart however from time to time,
whether in tecuring the advancemnent of State investment or
resisling the pretensions of th: Region or even resisting the
Jemands of his own councillors or his own highly peid professionsl
chiaf officers (who migit be in collusion with the Stote's fiald
servicesk Sq, given 8 strong Préfat, he and the Président remaln
the Lo key figures in the Département.
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The Présidents are undoubtzdly conscious of their new found

outhority, and collectively they have f{ound s distir.\ctin voice)

despite their political dil{erences, in & single association, separste

froza the Associstinng of 14sires, to which they all belong. The new
prestige of the Présidents can be iNusteated by the h.cl that the

Prélet of the Gironde found himsel! iavited by the Président to the

opening af sone new quarters for the Gendarmerie - not (yet.l.) ™

Départamental fuaction. There is a3 subtlle dynamic to observe.
here - it may be that as the Département tokes over more-
functions and beconcs the dominant speader in rural sress thoge

services liks lire where the split of responsibilities is not clcsr cut”
or ahere there is 8 lin% with the Département by way of buildings,

3s in the case of the Cendarinerie, will tend to ‘gravitsie' towards:
the Conseil Général. This could apply to the DDE's sous-divisions,

whose biggest employer they are sircady. Alr_eldy. the Lypical

Directar of 3 DOE hai far more frequent occesions Lo sttend the

Tonseil (Général than his Préfet.

Tven saare than in the case of the CTommunes the Question of
training for the élus in the Tonseil Général has  atsumed
inportance. The regional cultursl information centre ({:erh:ps
spaakiag foc the idinistry of Tulture) has sh.ed one sidelight on
altitudas in Aquilaine in lamenting the long time it has taken lor
Conseillers Générsux, 'normally pre-occupied with rogds aend-
agricullure’ Lo wake up Lo cultursl aceds. In some Départements,
tae local field services lixe the DDE and the tax services of the
Linistry of Finance have nrganised courses Lo help the élus keep
pace with decentralisation.

Region .

The Region is very much a special case, even naw nol Quite
accepted as a proper locsl authority. It was only in 1982 that
Regions were first allowed 1o create their own services rather than
use the State's. The first direct elvctions 1o them hove at lact
been announced, for 1984, ot the seme time 33 the astional
elections, but they will be on the basis of Dépertemental party
lines. At the moment the Conseils Régionaux are only indirectly
elected, wilh the result thst even in Aquitsine the councillors sec
themsclves very much as sdvocstes for their Jocal peteh. |t wos
s8id Lo be difficult for many of them, for exemple, Lo take & wider,
‘regionsl’ view in preparing the regions! plan. The local Senstocs
end Deputies, all members of the Conseils Régionaux by right,
have tended to be absent from their deliberations end in Brittany
at least those members who were olso €lus ot Commune o
Odpartement level tend to see the Region as the least interesting
of their mendstes. It remsing to be seen how far proportional
election on Départemental lists will go Lo produce a clearer sense
of regional loyalty. One reason that formula has been chosen may
be precisely to avoid that. Other reasons may be to maximise the
left's chances, end to svoid the embarcassment of s public choice
of ‘regional party leader’.

This ambiguity in attitude towards the rzgional level is apparent-in
the texts. The Region docs not get many (uactions. it hes an’
important ¢conomic plenning role, but it is not & very ‘visible' ane,
and it is subject to constant consultation of the Départements. Its
only solid mansgement responsibilitiet are for prolessionsl trajning
sad for lycées. It has not, so far, been given a clear lead role in

cultural activities slthough it is in many ways the obvious level [or
that.
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The very lsck of management burders gives the Comeil Régional
however more scope to make the most of its budget. By giving
grantx for & variety of projects to Départements and to Communes

1t is beginning to give effect to its policies and priorities for the
Region. The channelling of culturel grants through the Region, its
position a3 the privileged partner of DATAR In rurel policy, even
the responsibility given it to plan the: pattern of lycées and and
collkges, al) enhance the opportunities for selective intervention.

It is corsulted on the regienst locstion aspects of higher education
end research, for which there are ‘maps’ produced within the
framework of the Nationsl Plan. In land use planning its policies
for sfrpotts and for the development of coastal aress must be
respected by other local suthorities. Altogether, It is the planning ,
side of the ctentral sdministration which seems most supportive pf
the regional level. -

Contrats de Plen

1t is the mechenism of the Contrat de Plan, deawn up between the
State and esch Region as part of the national planning process, and
the intended reconcilistion of nations! and regional tevels, whickr -
gives the Region in some ways its greatest cpportunity but also
presents some clesr dangers.  The relationship belween the
Contrats de Plsn, briefly described in the preceding section, and
the regional plera themselves, is of such importance to the
evolving role of the Region as to werrant some separate anelysis.

Perhaps inevitably, the procedure did not, on this first round, wark
quite in sccordance with the announced philcsophy. The period
sllowed for the whole regions! planning process was comparatively
short and the level of reel pudtic involvement varied widely as did
the expertise available to the Region. The announcement of the
State's own Priority Programmes {FPEs) at more or fess the same
time tended in itsell to overshadow the ‘regionsl’ content. In some
Regions the regionsl plsn was rewritten round the Contrat end
these Regiona dhd not settle their plans until alter their Contrats.
This was the opposite sequence from what was intended end in
those Jlegions st least regionst plenning became much more of a
top-down process, wilh the Contrat emerging es 8 controlling
instcument strongly reflecting the State’s priorities and with the
distribution of resources largely being decided in the Préfet de
Région's sceretariat (SGAR) as in the days before decentralisation.

The hoped for balsncing of regional end nationsl pricrities withif
the planning process thus largely failed to materislise. This wes
not simply the State's fault; in meny Regions there does not geem
to have been the will to establish genuine regionsl objectives gnd
priorities. And the reglonal élus invited to the preparatory work of
the Nations! Planning Commission {CNP) hed failed to make use of
thst opportunily to inject s regional perspective st the nationel
level.

The result weas that the Contrat de Plan and not the plen itsel!
becsme the effective hinge between nstional and regional levels,
with the superior buying power' of the State exercising a
determining influence. .
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The picture wes not a uniflorm one. Mol cvary Region was wquelly
witling to trim its priarities to {it the State's vision. This is
reflected in the wide ronge - [rom 303 Lo 60% - in the prapaction
of different Regions' budgets covered by their Contrat de Plan with
the State. Regions dominated by the left Ltended 1o have u higher
propartion. On the other hond, the strong influence al the State's
scctacal policies ~ especially industrisl reconversion = i3 refllected
by its much higher percentage of the finoncing ol iorrsine's
Contrat (79%) thsa the sverege elsawhere in the low 505, This
could siso be seen as # legitimate intee-regional ciwice on the pary
of the Stale. Where Regions wanled Lo retain their independence,
either by keeping the bulk of their expenditure outside the scope of
the Contrets or by insisting on their own prigritiss within them,
they have had to pay for it by foregoing State aid, or a lower raté
of suppodt. -

Most Regions {ound considerable difficulty in evolving coherent
regional industrisl stestegies Jdiflecentisting between JJifferent
parts of their sress. To beyin with, they mostly tscked the
expertise, and even statistics, to compile one. They were thus left
very much in the hands of the Chembers, who were oble Lo draw ap
detailed proposals, and the regional afficers of the ldinistry of
Industry. They have also shown relatively little entlusiasm, with
one of twa exceptions, for linsncing business to create jobs as
distinct fromn aid in sustaining them. In -this field the regional.
development companies (Societés dExpension) still have more
influence on the pattern of local investment.

Secondly, the system whercby private firms negitiste conlrects
with the State over s perind hot yut to acquire 8 raal regional
dimergion. The Megions were nat consulted on the regional
implication ‘of contracts botween tha Stote ond major indusirial
roups snd there sre tew Regiosulirm contracts so far.

The result in inost Megions hes tended to be o concentratinan on
smell areas in crisis ot the level of "bassing d'emploi’ coupled with
pepper-potting of otiner industrisl measures Lo ensure a "visibly' fair
spreed of benelits. It has slso enabled the ~cll orqanised
agricultural lobby 1o get & bigger share of the cake.

This an snelysis should not be intcrpreted as implyving the regiona)
planning process has {eiled - sn historical teems it is ealy just
beginning. The lact that most Reqgions have not y2t succeeded i
evolving & coherentl industrisl steategy is hardly surprising; whet
may be more sigaificant in the long term, szsurning the survival of
the regional level, is the comsiderable effort pul in by many
Regiow Le creale their ilegional Plan, using t as a means of
conol:daling or even croating a sense of regional identity. For the
fhture the relstionship Letween the Regional Plan snd the Conltrat
de Plaa with the State remains the key: how ler the Regions can
succeed an Lapping the Stale's extrs resources without surcendering
thesir own choice ol priorities. So (ar, the balance of sdvantage is
‘Sitfizull to deter mie ond much depends on the individusl
negolisledns, conducled by duscussions at DATAR in Paris.
Certannly the Corseil Régional of Aguitaine felt it had had o fair
crack pt the whip - oz well a3 sccustoming seme Parisian civil
servants Lo secing iresh 'reqional’ faces who were not from cae of -
theie g.m Corpt.
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How far ¢ach Rleginn seizes its opportunity depends to some ex.'t.cnt
too un ihc palitical weigit of the Président of the.Conseil
Réginnal and how far he seces it as a uselul platform for his
ambitions. As a gencral rule Regions dominated by the feft are the
mare enthusiastic. It olso depends on the qualily of the tesms of
aflicers being built up. These are eszentially small - only 70 in
Jriczany; 150 in Aquitsing and 275 in lle de France with g
populution of 10 million.  But they tend to be of high quslity end
convinced sdvocates of the regional idea. IlMany of them were
recouited from the cld idissions Régionales sttached 1o thHe
Prifeciures. The comparative lack af intecest shown in case work
30 far by the élus gives them more scope. In Aquitaine the officers
are d=termined to prevent their numbers prolilerating or getting -
‘bogged down in .nanagement’. The importance af these gbie
aficer teams is shinwn by the fact that some Regions without them
did little rnore than add to Jralts alresdy prepsred by the regional
Prelectures Juring the negatiations for their Contrats.

Se, very Jiflerent styles are alresdy spparent. Al onc end ol the
specteun is hone-Alpes, in origin a samewhat actificis!l union of
the prodlems of St. Ztienne with the success of Lyon and the future
of Srenoble. It has drawn up only o minimum version of a Contrat
Je Plan with the Stote because the opposition Dépsrtements did
noi want to play the Govermment’'s game spparently. This Region's
int2rvetions tend Lo be marked by pepper-potting. [ts existence is
1a-gely iyhored by Grenoble, with its prosperous local economy. On
the atiizr hand, Lyon, one of the €lus of which is its President, was
not onsulted about peapesalz in the Comtrat conceming it nar
wis the Comenunaut é Urbsine.

By ronirast Nord - Pas de Calais snd Provence - Cote d"Azur had
Luiit o cumparatively large stalfs well belore decentralisstion
wnder strong political leadership fromthe I¢it and had pushed their

powers Lo intervene to help the economy up to, end beyond, their
legal limits.

Aquitane falls between these extrzmes IMugh nesrer the more
vigarows end of the spectrum. It hed its initiel tersions with the
Préfecture bt now colisborstes closely with the regicns!
secretarisl there {the SGARD. It put o grest desl of effort into its
Regional Plan, which was one of the first done, and enlisted the
help of scademics and all sorts of representative orgsnisetions in n
vest co-ordinated operation. In some other Regiom, consultation
waz kept to a much cleser circle. Aquitsine has inade grest efforts
to keep its five Départements in tow, bringing them into both the
plan itself snd jnto the Contrat with the State. This did not heppen
in Auvergne for example, where the Contrat is ssid to have been
largely drawn up by the Président snd the Regionol Préfet in
personal conclave. Responding to some (eeling of resentment on
the peart of the Départements st the Region's lzed role in aid to
industey, Aquitsine has offered 8 joint espprosch to olf its
Départements - provided they find 40% nf the money.

Aquiteine ‘has also set up three separate agencies concerned with
different sspects of the Region's economy which have locsol of fices
in esch Département. One af these desls with energy snd has
established links with the State energy agency. Although Regions .
have been given no ststutory role in energy it sesmed necessary to
Aquitsine to interest itsell in it. In other fields too, the Region is
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laying down the begianings of an economic strategy. Incvitsbly ot
this stage there has to be something in it for everybody but the
Region is deliberately - varying the rete of its grents for new
investment according to the vsrying needs of Jifferent arens. 1t
has also taken an active role in seeking solutions to the two
problem aress of Lacq, where the gas is running out, snd Aubits
where a large refinery hes closed.  The width of the Region's
interest is well shown in the Contret de Plan which ranges from
agriculture and rural dewelopment, by mesrs of contracts with
groups of Communes, to the regional road network snd technology
transier. Appsrently the Départements would like the Region Lo
get involved in social aid. (The nesrest it has got so far is to
contribute to housing rehabilitation schemes.} Whether this is
because they would like to tep the Region's cesources, or distrect it
from its more intrusive ecanomic intervention was not clesrl

Finally, 8nd in one way perhaps most important of sll, the Region
is seeking to sell itsell to the public. This is not sn easy job. While
Aquitaine does mean something to the sversge inhabitant it hes o
somewhat historical ting to it. S/he would more lixely describe
hitnsel! or hersel{ as coming {roaxn the ‘Sud-Ouest' or° miore
precisely, the Landes or Pyrénées Atlantiques, il s/he did not
quote his or her actual town or ‘pays’. This inay partly account for
the role the Region is playing in culture in which it has been busy
helping te create regionsl art and Lheatre funds. How far
Aquitsine does inean something to the electors by 1984, or how far
the politizal parties think it means sonething to them, will no
doubt influenge the impartence they altsch to the regional
elections and hence their candidates for it, which will in turn
sfiect the importance and evolution of the Conseil Régional itgell
in the 19%0s.

Préfer

Tdow much has the Préfet lost? That is not easy to answer. Préfets
belong to 8 proud corps, with 3 great Iradition. Part of their job
lizs precisely in keeping up the public image of the State and they
are still, in fact less ambiguously now, the representatives of the
State. 3wt in truth they have lost a great deal. There may well be
o new role {ar Lthem but it is not clear yel. In the meantime
Préfets have been Lhrough s difficult time. It is perhaps
signilicant that the question of peatocol, which is being reviewed,
has hesn excrcising their minds greatly. Not so much their own
precedence st ceremonies - ns the repeesentative of the State they
co:ne belore o Président of the Conseil Cénéral - bt whether a
Sous-Préfet should do so also. Two ‘general pasts’, even more
cornprehensive than ususl, have aol helped. tdany of the Préfers
who nejgotiated the initial conventions on the transfer of the-
Départemental executive had only just artived in post. The Corps
a3 a whole was suspacted, not only because it had simply through
titne hecome idenlilied with the farmer régime of the right, bt
because some Préfets seemed to get on too well with the
inzreasingly rigin-wing-dominated loce! authosities.

The lass of tutelle, the loss of the Départemental executive, and
the loss of the potronage conferced by specilic grants were all
major blows to the prestige of the Corps. They also cut the
Préfecture off from vital sources of day-to-day information,
making it harder to exercise its temaining functions and herder too
to kecp up with zoine of the field services who have still got day-
to-day access to Départements and rurel Communes.  Some
Conseils Géndraux have rubbed salt in the wound by being
unnecessarily difficult en buildings snd even sbout official cars. It
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ir not surgeising that a few Prélets resigned outright, or that more
Préfets and Sows-Préfcts joined the local autherilies they could no
longer browbest. The corning restorstion of zpscific grasts for
small rural Communes is a slight crumb of comfyrt indeed againgt
losses on this scale, snd even that will be done with Lthe advize of a
comnmittee of tocal élus.

Some Préfets taok it horder than othzrs. The vigorouws Prélels
reacted by taking as much advaniege as possible af the new decree
on deconcentratian giving them the suthorily to 'direct! rather than
merely ‘co-ordinate’ the other Ministries' field secvices. Thus the

foriner Préfet of the Gironde had rcgular meetings with all tie’

Directors of the lield services, scught periodiec reparts from them,
and brieling for his visits within the Départament. The former
Prélet of Ile et Vilaine had & sirnilar reputation smongst Lhe loca!
aunthorities in the Dépariement, which no doulk helpes] to maintain
his status with them too. Some hove inade use in a punctilious way
of the small print in the legislation and Ltheir post hoc coawtrol on
legality ta retain their position; athers tried to stay close to the
Président of the Conseil Général acting in effect as his Secretary
General - perhaps as a better known, and more trusted, partner
than some political rivels within the ‘Président's own party

‘machine.

Some might see a distinction soon cmerging between the 'big.

Préiel’ - probably in chorge of a key Déparfemzant and usually a
Préiel de Région os well, frequently consulted by Paris and with a
good deal of ditect contact with Ministers, snd the :nore remnte
Oépacrtemental Préfet to whom the loss of the Départenental
execulive wes an irrepsarable blow. Certainly, whatever new
authority the Region does acquire in time, some of it will rub off
on to the Préfet de Régien.

Decconcentration

Decoacentration, in the sense of more Jelegation 1o lacal level
within the State service, ias g0 (ar been somelhing of a
disappointiment, as has already been inentioned. The Préfets at
their periodic conferences in Paris reguiarly grumble sbout lack of
progress.  In this they are the viclims of the re-fentralising
tendencies visible in technicsl Ministries wheredby new rules and
procedures are invented to keep the files corning to Paris.
Deconcentration has not yielded anything lixe a substitine for tha
losses sulfered through decentralisation.

In nwe respect however the Préfet has stolen o macch on one
potential rival - the Trésorier Payeur Général {TPC) the head of
Lh= iinistey of Finance’s lield services. 1t is the Prélet who now
cheirs Lhe Comenitlee on sssistance to locel firms and it is the
Pedlet who hos Lthe right Lo refer financial irregulerities to the
Cha:nbre Hégional des Comptes, not the TPS, even though it had
hesn he TPC who, on behalf of the Cour des Comptes,” had
contrnlled the accounls of most locel authorities before the
crestian ol the Chambres.
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This is perhaops a pointer Lo the new role open to Préfets. Their
tole of contrallers. of local muthorities has never been more than
ont strand of Ltheir work. Their responsibility for skcurity and
public order, which remains, has always been st the core of Lheir
wory, though less pubhc:sed. rMare reccnx.ly. their work hat taken
on o strongly economic [lavour ond this is. the new growlh arca. As
onc Préfet put it, more than half his time is now spent on thie jocal
econcmy? 1b the poinl of negotisting between mansgernent and
wmions to keep s key firm in production. The new Government
initiative on work in the community for unemployed young people
('T:JC') which has Seen given to Préfets Lo cun at the local level is
a power(ul addition to this role. -
Vihg is surprifing by English standerds is not so much what the
Préler has tast as how much he had and how much he still has: it
was the chenge required in approsch which proved somewhat
traumatic, ond with it the loss of persono!l prestige. It would be
surirising however if this corps of able sell-confident and
eminently varsatile odministrators were not sble to carve ot a
use(ul and satislying job from what is still legitimately theirs. "But
it is also difficult Lo believe that the nominal equamy of status
hetween all Préfets cen be maintoined for ever: that is however
bound yp.with the future of the Region, if not of the whole ‘map".

THE FINANCIAL MEANS

There has been, 835 yecl, no radicsl overhaul of local swthority
finance in France, te match the transfer of functions. The
compensation provisions have been grafted on to Lhe existing
financial structuwe, with the tax revenues already mentioned
trensferred, and with the sddition of the two new block grants - far
decentralisation " itself, i¢ a compensatory mechanism, and for
‘équipement’, & wide range of cspital’investment projects, much
wider than previously received specific grants.

The cxisting structure wes slresdy recognised to be shaky and
decentralisation has put more strain on it.

This is not the place for & detuiled description, but some idea of
the quantities involved end irends visible is necessary ss a
backcloth to the local authorities’ reaction to decentralisation and
to congideration of what may happen in the future.

Local taxes

Nearly sll locel suthorities' directly raised revenues {as distinct
from chaerges, increases in which are still very tightly controlied by
the State) derive from the traditional four local taxes. Three of
them are besed on property (‘d’habitation’; 'propriété bitie'; and
‘propriété non-bitie') and the fourth - which yields sbout as much
as the rest put together - on business (taxe professionelle’). They
are collected by the Ministry of Finance's field service which also -
does annual revaluations and they are raised by both Communes
and Départements. They are subject to ceilings impased by the
State {2 or 2} times lest yeer's national average, plus tpecial
ceilings on the taxe professionelle to prevent local authorities
penalising business more than househalds). As a proportion of GOP
they only amount 3.5% but it is rising fast.
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In 1984 the spending of Communes end groups of Communes
reached about 293 billion francs, s rise in volume terms of 4.3%,
Tiveir yield from the four taxes was 76 billion, & rise of 19%.
Départements spent 115 billion, e rise of 2X. Their tax revenue
was 133 billion, & rise of 18%X. Capital Investment by locsel
suthorities snd Lheir sgencies, which sccounts for 80% of the
whole public sector, is now incressing only very slowly with the
decline especially in house-building. The Communes gre =til
however responsible for nearly 90% of it. Their msin source of
finence is the *Ceisse des dépots et des consignations’ an old-
established State financial sgency drawing its funds from the
ssvings banks and lending to local authorities and, Increasingly, to
industry. Its favourable rate interest losns ere used as & tap to
control investment but are now, deliberately, less thnn 1% under
market rates, net of commission.

Gronts

By for she biggest Stste grant to locsl authorities remains the
‘dotstion globale de fonctionnement’ (DGF), instituted by the
previous government in 1979 in replacement of sn eatlier tax on
salaries. Il is tied by law to the level of the State's TVA (Value .
Added Teox) receipts. For 1985 it is estimated at 6§ billion francs -
s rise o 3% snd just above infistion. It contains s substantial snd
delibzrate re-distributive element, based partly on tex base
potentisls but more on the taxes sctually levied by Ilocel
authorities on households - a criterion which the Ministry of .
Finance has described informally ss ‘perverse’. The distribution
formulse slso take sccount to seme extent of population growth,
and the specinl needs of conurbiations, end of the core citier within
them, snd of tourist centres and there is 8 guaranteed minimum
increase for each local authofity of €% in 1985, In the case of 12
thinly-populated Départements extre resources sre allocsted
sccarding to lack of financis! resources end length of roed
network. A 'Comité des finances loceles' comnposed of Deputies,
Senators, civil tervents and locsl authority representstives controls
the distribution formulae of the DCF. While they contain factors
intended to {avour particular types of authority they do not contein
any explicit effort to meassure ‘needs' as In the English Rute
Support Grant. .

The other grants towards revenue expenditure sce much smaller.
Le fonds national de péréqustion de la tsxe professionalls
amounts to four billion francs, of which three quarters goes to
compensate local suthorities generally for the State's decision to
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reduce the burden of the tax on some types of industry snd one
quarter is a redistributive grant to help the poorest Communes,
financed by on extra levy on business in the low-tax arees. The
remaining grants include three billion francs in compensalion for
similer exemptiorns decided by the State to free construction from
the built property tax. Some two billien (rancs is also poid
snnually to Communes for the housing of pritnary school l-lcheu.
as part of the OCF.

Crants for capital investment arc budgeted at 20 billion francs,
hatf of which is represented by a repayment of the TVA levied on
local authorities' schemes.

The new ‘dotstion globale d'équiperent' [DGE) which is psid to
both Communes ond Départements is rising slowly as it (akes over
fron specific grants snd has reached 3} billion francs in 1985, lts
total is tied to the index of gross capital formation in the public
sector as a whole and it represents a propottion of ell locael
suthorities’ investments, ie a wider range thesn recent specific
grants. Though falling, as mare types of grant ore being put int>
the new block grant, specific grants will still exceed it in 1985, at
nearly five biilion francs.

In the case of Communes, DGE only represents 2.2% of their
investmept. 70% of their DGE is distributed according to how
much each spends but the rest incorporates redistributive factors
to favour small poor Communes and to benefit Districts, Jrban
Communities and other groups moce than individusl Communes.
The sums received by Départements represent s rather higher
proportion of their expenditure. Nearly hall reflects what they
spend on rurel development, including grents they make to small
tvral Communes for drainege, etc. Changes are proposed however
to revert to some system of speclfic grants to the small Communes
themselves because of their evident inability to finence largs
lunpy' investment through their own very small snnual DCE. Other
factors teken into account in distribting DCE 1o Oépartements
include Ienqth of road network, with multipliers for mountain rosds
and sca crossings to islands and incentives for Communes to group
together, and with Oépartements or Regions, Lo carry out
improvement works.

The residual 'dotstion générale de décentralisation' (DGD) is
budgeted at nearly nine billion francs for 1935, to which must be
added nearly two billion for a tpecial block grant te compensate
the Regions for their new burden of professional trnnmg and three
billion for the yield of the taxes transferred to the various levels of
local authority. After 1985 the DGD will vary with the DGF, |e
scsording to TVA (VAT) receipts.

Tax reform

By law, Lthe dotation globale de fonctionnement must be reviewed
in 1985, Radical reform of locat finance figured prominently in the
original sgenda for decentralisation - ond wes foreshadowed in
Article ) of the lirst fow - but it is widely felt there is little
practicsl rooin for manoeuvre. On the one hand the State has
decided in its own budget to limit public expenditure growth below
inflation, an end to which local authorities are expected to
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contribute. As part al this policy, the money taken in by sevings
banks which funds the Caisse des Dépéts is incressingly being
directed to loans to industry. Loasns to local duthorities are being
held down and they are having to pay morg for them, through a
reduction in the proportion of ‘'privileged losns and a sharp
reduction in the differential below market rates. (Down to 1%
nominal- or 2-2{ including charges.) = Local suthorities are
continuing Lo berrow but more are having to go to the mackat.
Their indebtedness is growing, by something like 15% pa.

The awthorities themselves on Lthe other hand {eel themselves
increasingly squeezed - by the State's limitstion of their increases
in charges, on public transport for example; by their {ear that the
DGF will not keep up with infistion; end by extra demands on
thein now that they sre responsible for more services. Their costs
are rising (including 3% more staff in 1984) and they are having to
pay more cut on managing and masintaining the investments of the
'60s and "70s. Despite the Sovernment's announced intention. that
half locs! authorities' resources should be locally raised, however,
two thirds of their receipts sre still determined by the State, hence
the increasing pressurc on their locel taxes.

The lacal tax base is one ol the problems. Mot only is it largely
linked to possession of property, rather than income, but the
State's jncreasing resort Lo reliefs, whether ol households or
business, mesns that the link between spending decisions snd the
felt eflect on the electorate ls weakening. 28% of the taxe
prulessionelle is now in fact not paid by the lirms assessed for it
but by the State, casting doubt on the possible continuence of “that
tax At the main source of genuine local revenue. )

Thete are aiso seriows fsvues to be tackled in the OGF itself --in
the balsnce for example between core cities, sububen sreas (which -
are said to do badiy under the formulse) and rural Communes. A
choice may have to be made Detween relsining 8 Gueranteed
increase for all authorities end the redistributive components - the
etfect of which is slmost impossible to idenlify precisely but lor
which there is widespread support; indeed it iz widely felt to be
insdequate. Some Départements are very poor still in relstion to
others, while the weslth of individusl Communes round Rennes
varies between the ratios of 1 snd 335, depending on the location ol
industrial plants in particular. This issue goes to the heart of
decentralisstion bLecause of the inherent conflict of principle
between nstionsl soliderity and the freedom for rich areas,
whether Regions, Départements or Communes, to {orge shead on
theie ben resources.  So far, the indications arc thet the
redistribntive element will be st lewst maintoined. The only other
indication of the direction of chenge is one femiliar tg English
ears: ihat the system must be made more comprehensible!
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DECENTRALIZATION AND %E(;J’?NCEN'I‘RATION SINCE 1986

.As well accepted by elected officials on the left as well as on the right, the bases
of various decentralizing reforms undertaken between 1982 and 1986 have not been
questioned since.

While an irreversible process, decentralization is, however, far from complete ;
It is being implemented in accordance with the laws of 1982-1983, with continual
adjustment. Applying the reforms initiated by M. Defferre and the many corrections
which followed has necessitated 71 laws and 748 decrees. -

While it is not possible to analyze the terms of each, this article will review the
contributions made by texts which most clearly illustrate the developements which took
place between 1986 and 1992.

1 - 1986-87 is generally considered to mark a pause in the decentralization
process. Legislative and legal expansion decreased noticeably and, with the exception
of two Iaw;rg, the government of the time limited itself to consolidating the advances
made in 1982,

The first of these two laws dates from August 19, 1986 and contains two
provisions of interest. First, it abolishes the possibility, introduced by the law of
January 6, 1986, to elect the general and regional council boards to proportional
representation. Secondly, it modifies the budgetary control mechanism for communal
decision-making by instituting a two-week delay for the transmission of some
municipal council deliberations.

The law of 13 July 1987 on the territoriai civil service is "aggressive” to the
extent that it reneges on certain aspects of territorial civil service organization
stipulated by the laws of July 13, 1983 and January 26, 1984. The main reason for this
reform lies in the desire of the new majority, which followed the March 1986
elections, to relax statutory territorial civil service regulations. It consolidates the
autonomy of locally-elected officials in the area of personnel recruitment and
management.

2 - The law on improved decentralization of 5 January 1988 aims at diminishing
the risks incurred by local authorities through economic intervention and strengthening
the principle of free competition. This law limits the possibility for communes to take
action to aid ailing companies. It also restricts the right 1o guaranteed loans.

3 - The law of 6 February 1992 concerning the ternitorial administration of the
Republic is certainly the most important text regarding decentralization of the last few
years.

This law aims at completing the wide-ranging decentralization reforms
undertaken at the start of the decade and to correct certain inadequacies or "negative”
developments within decentralization.

To this end, it has set four objectives :

HAP AN INTRODUCTION TO FRENCH PUBLIC ADMINISTRATION
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- to make deconcentration the operatonal principle of govemment
administration o

- o improve the functioning of local democracy N

- to tighten government control over the actions of local authorities

- to encourage resumed cooperation between them

2) The deconcentration principle

Article 2 establishes deconcentration as general organizational principle of
government, reversing the workings of the French administration to the extent that
deconcentration has become the rule and direct administration by central services the
exception.

However, the principle has only legislative value and does nor affect prior
jurisdictions not the possibility for the legislature to reserve the management of any
particular state function to the central administration., The impact this principle will
have will depend on the perseverance of governments to apply it.

A reorganization, the most noticeable feature of which seems to be the emphasis
placed on the regional level, is currently in the planning stages. It reaffirms the role of
the regional prefect (culture, environment, rural development and city planning). -

For the first ime, a hicrarchical-type relationship has been instituted between
the regional and departmental prefets. The first receives the power to determine the
directions to be taken in terms of national and community policy implementation
(social and economic development, national development) which will then be imposed
on the second. .

This reflects the desire on the part of the Government to concentrate its
apparatus on the regional level and to compensate for the weakening of certain
departmental structures (departmental agencies for health and social action) by
reinforcing regional services, making it possible to bring State power to more efficient
fevels.

b) A posterioni adjustments for controlling the actions of local authorities

Looking back on the last ten years, the inadequacy of this type of control in
terms of its general operating conditions and in certain areas, such as adjudication of
contracts, can clearly be seen.

It greatest innovation is that, in cases referred with a request for a suy of
execution, it requires that the administrative judge pronounce judgment within one
month. The repercussions of this obligation are considerable if one takes into account
the delays, which are becoming increasingly longer, required by overburdened
administrative courts to judge on such requests as well as the growing inefficiency in
annulment decisions handed down with these delays.

There has been a concurrent consolidation of the powers of the regional audit
courts.

If we add to this the new procedures for adjudication control implemented by
law n® 91-3 of 3 January, 1991 concerning openesses and consistency in adjudication
procedures, it is evident that we are witnessing a tightening of Government control
aimed at eliminating centain decentralization inadequacies.
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¢) Increasing Local Democracy

The law of 6 February 1992 endeavors to correct two inadequacies in French local
democracy.

a. To improve the protection of minorities within local assemblies. For example, in
communes of over 3,500 inhabitants, the municipal council, as the regional and general
councils, are required to have rules of procedure which the law stipulates may be
brought before the administrative courts.

b. Article 10 institutes the principle of "information to inhabitants on tocal affairs™ and
their "participation in local life”. In fact, this article is content with the careful
introduction of a procedure which enables municipal authorities to consult with all or
part of the communal electorate on communal affairs. This limited innovation is
confined to simply providing a legal framework as the practice of consulting the
population, most often in order to ratify a council's decision or to consolidate
communal opposition to a government project, has become standard routine (more than
one hundred since 1978). This type of consultation is the only initiative of the
municipal council,

~ d) To endeavor to strengthen cooperation between local authorities

The innovations introduced aim at reducing the increasing malfunctioning that
decentralization and the dispersal of communal structures have caused in the urban
centers, Nevertheless, these are inscribed in classical voluntary cooperation models,
repecting the principle of local authority autonomy.

For the first time, the probiem of inter-regional cooperation has been dealt with
by a law which endeavors to grapprle with regions ill adapted to economic action and
European competiion. It is now possible for regions to form “inter-regional
coalitions™, which are public institutons for cooperation (3 or 4 adjoining regions).
This lies within a classical judicial frrmework (the territorial public-body) intended to
limit recourse to private law procedures (inter-regional associations under the law of
1901), which are, however, more flexible.

It is, above all, in the area of inter-communal cooperation that the law of 6
February 1992 intends to innovate by instituting new forms of cooperation
communites of communes and communiues of towns (reserved for urban areas of over
20.000 inhabitants).

Lastly, the key provision of this law and the main resource of the local
authonities, the “raxe professionnelle” (business tax), will be gradually communalized,
with upsetting effects on intercommunal cooperation.

4 - The decree of 1 July 1992 which sets out the deconcentration charter can be situated
within the extension of the law of 6 February 1992, .

It brings together all the major directions and conditions of the deconcentration
policy, which has been heavily affected by decentralization since 1982, into a single
document.

This text modifies the decrees of 10 May 1982 concerning the powers granted
regional and deparimental prefects and aims at the eventual establishment of a new
balance between the centra] administration operations will, in the first instance, be
readjusted by reducing the prerogatives of central services as far as possible. The
implementation of state powers will now, with the exception of a limitative case
enumeration, be carried out a different levels of termitorial administration. .
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The charter restricts the central services to a role of conception, animation,
orientation and control at the national level. They will, thus, participate in the
claboration of projects for bill and decree drafts as well as in the preparations for
implementing executive decisions.

Definition of Powers by Level

- the région : animation and coordination of Government policies concerning
culture and the environment, urban and rural policies. Level for programming and
allocating of State investment funds. Level for multi-annual program contracting
between the Government and local authorities.

- the départemenst : the list is shorter. The charter exclusively mentions the
implementation of national and community policies, with the exceptions called for by
the text, in particutar those establishing région and district competences. In reality, this
brevety is deceptive because the accepted delimitation mode reveals that the department
remains the common-law level for the accomplishement of deconcentrated tasks.

- the district (arrondissement) : this delineates the "territorial framework for
carrying out local development and the local administrative action of the State®. This
formulation seems to be more an observation of the actual situation in place than an
extension of deconcentration.

Surprisingly, the charter calls for a certain reconcentration of power within the

territorial admanistration. This is demonstrated by a new reinforcement of the position

of prefects and by the express or implicit establishment of a hicrarchy between the
different administrative levels.

Seplember 1993
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THE DEPARTMENT OF
THE PRIME MINISTER AND CABINET
CANBERRA, A.C.T. 2600

QFFICE OF THE SECRETARY Telephone: (06) 271 5200

Facsimile: (06) 271 5935
10 October 1994

The Hon Paul Keating MP
Prime Minister

Parliament House
CANBERRA ACT 2600

Dear Prime Minister

In the report Building a Better Public Service last year it was suggested that the Management
Advisory Board might from time to time provide you with a report on performance
improvement in the Australian Public Service (APS). I am attaching the first such report.

As you know, the Management Advisary Board is charged under the Public Service Act 1922
with advising the Government, through you, on significant issues in the management of the
APS. Since MAB has no executive functions and the performance of each department and
portfolio agency is primarily the responsibility of secretaries and agency heads reporting to
Parliament through their respective Ministers, the report focuses on issues affecting the APS
generally or impacting on a number of areas within the Service.

My expectation is that the report and any successors will together provide an overview of APS
achievements as well as of the problems and issues faced over time and solutions applied in
their resolution.

This first report is of necessity somewhat experimental. Subject to any views you may have,
any future reports might reflect much the same broad themes, but I expect the reporting

process to be a dynamic one which reflects the particular Government and APS priorities of
the time.

The report itself, entitled ‘Ongoing Reform in the Australian Public Service’, is intended to
provide you with a general overview of the performance of the APS over the past 18 months
and of its_current capacities. Just as importantly, it deals with some of the problems
experienced during that time and the action taken in response. Finally, it raises some of the
emerging managerment issues with which the APS will need to deal in the near future,

On behalf of the MAB, 1 commend the report for your consideration.

Yours sincerely

Véf/(‘u’( /432——7’:-

M S Keating



This report describes recent progress in the ongoing reform of the Australian
Public Service (APS), with comments on a number of the more significant
developments in 1993-94. It has been prepared as a short overview on APS
performance, especially in giving better client service, and describes ways in
which the APS has improved its capacity to manage its work. The Repori
concludes with brief thoughts on some of the challenges being faced by the
Service.

DELIVERING BETTER SERVICE

As with any organisation, the performance of the APS must be assessed
fundamentally by the quality and cost of what it delivers. Administration must
be directed to serving clients needs efficiently, effectively and fairty.

Increasingly, in delivering quality service, the APS is focusing on a more
rigorous identification of customers and a better understanding of what they
want, need and expect. Such an understanding permits a more timely,
accurate and appropriate delivery of services. Key to this objective has been
attitudinal change involved in recognising the diversity of customers of the
APS and seeing them as having a right to expect quality of service, be they
Ministers, indusfry, pension recipients or fellow staff members.

This focus necessitates more effective use of delivery standards and,
increasingly, the acceptance of 'best practice’ as driving both the setting of
standards and the allocation of resources necessary to achieve them.

In turn this acceptance is resulting in more innovative and flexible work
practices, a particularly important outcome as we seek to develop more
competitive environments which recognise alternative suppliers both within
the public sector and outside for many of the services traditionally provided
on a monopoly or near monopoly basis.
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The imaginative use of technology continues to play a significant part in
achieving quality service, and developments now in prospect will
fundamentally change the way in which we do business. The challenge is to

develop an across-the-service environment which has the imagination and
the skills to grow with these changes.

Policy development and implementation

In 1993-94, the APS was heavily involved in developing and responding to
the Govermment's policy directions under the central decision-making and
coordinating authority of the Cabinet. Co-operation between portfolios in ~
effective and efficient implementation of Government policy objectives and in
providing advice to the Government on a range of policy issues has been a
significant feature of the APS contribution during that period.

Activity in the Service in support of the Government's policy initiatives in the
past 12-18 months has included:

+ development and preparation of the Discussion Paper, Reslonng Full
Employment, and Working Nation, the Government's White Paper on
Employment and Growth which involved the prowvision of advice from

working groups on a range of topics and co-ordination by a Task Force
across the APS;

« implementation of the Government's decision to refocus industry policy
through the establishment of Awsindustry, together with a review of
Commonwealth programs headed by an eminent business leader with
secretariat support from the APS;

« work by many depariments and agencies on the Government's
micro-economic reform objectives in partnership with the State and
Territory governments and local government

- work on general government services is aiming to improve program
management and effectiveness in terms of client needs and a shift in
focus from inputs to outputs and outcomes to provide a basis for a
clearer delineation of the respective roles and responsibilities of the

different levels of government and more efficient and accountable
program management;

- development of a National Competition Policy following the
Government response to the Hilmer Report with a working group
reporting to COAG;

« development of measures in health policy to improve the efficiency and
responsiveness of the private health insurance sector which has led to a
range of reform measures to promote better competition between industry

parlicipants and to make private health insurance more attractive to
CONSUMETS;



« implementation of the Government's industrial relations reforms
contained in the Industrial Relations Reform Act 1993 involving a shift to
an enterprise bargaining based wage system underpinned by relevant
awards is now being complemented by & revamped Workplace
Bargaining Program and the extension of the Best Praclice Program
administered by DIR;

= implementation of the Native Title Act 1993 following the MABO decision
was undertaken by a Task Force in PM&C with the co-operation of the

Attorney-General's Depariment, ATSIC and the Department of Primary
Industries and Energy,

« the successful conclusion to the Uruguay Round of the GATT
negotiations and expecled agreement to the establishing of the World
Trade Organization were significant international developments in which
a number of Departments, Foreign Affairs and Trade in particular, played
an important role in supporting Australia's negotiating position;

« the development and implementation of the initiatives agreed at the first
meeting of the Asia-Pacific Economic Co-operation {APEC) leaders in
November 1993 involving numerous departments and agencies,
co-ordinated by the Departments of the Prime Minister and Cabinet and
Foreign Affairs and Trade - the high priority placed by the Government on
the APEC trade agenda has been matched by increases in the resources
devoted to APEC issues in a number of portfolios.

Early Budget

In August 1993, the Treasurer announced the Government's intention to
advance the timing of the Budget for delivery before the end of the financial
year. Development of proposals to give effect to this decision involved
extensive consultations between coordinating departments in the period to
December 1993 when it was announced by the Treasurer that agreement
having been reached with the minor paries in the Senate and Senator
Harradine the 1994-95 Budget would be brought down in May 1994.

In addition to the challenges inherent in the move to an early Budget, the
1994-95 Budget process had to encompass paralie! development of the
measures announced in the White Paper Working Nation, which was
released one week before the Budget. This placed considerable demands on
Ministers and officials, but was successful in delivering Budget outcomes
consistent with the Government's overall economic and social priorities and
within a constrained timeframe.

The 1994-95 Budget also introduced a new process of consultation with the
minor parties in the Senate, including publication of a Fiscal Framework
Paper by the Government setting out the overall objectives and strategy and
the preparation of revised Budget documentation (Portfolio Budget Measures

Statements) and rationalised Annual Reports/Program Performance
Statements.



Perhaps the most important indicator of the smooth management of this
difficult process is the fact that the 1994-95 Budget was passed on 9 June,
well before the end of the financial year.

ACT Government Service

The ACT Government Service was established as a separate entity from the
Ausfralian Public Service on 1 July 1994. Following detailed industrial
negotiations, Commonwealth legislation was amended lo allow for the

~ successful transfer of some 13,000 full and part-time staff to the new ACT
Government Service.

Service improvement

The Government and Ministers decide what kind and level of services should
be provided on the basis of the needs and interes! of client groups. But once
the nature of the services is specified and resources allocated, it is the
responsibility of the APS to see that services are delivered effectively,
efficiently and in a timely fashion, with proper courtesy and sensitivity and
with full regard to the needs of clients. For the APS this is the nub of client
service and service quality, and the Service is striving to improve its capacity
to carry out this key function.

The following examples illustrate how departments and agencies have been
endeavouring to improve the services they supply to the community, the
business sector and the other organisations in the public gector:

+« The Department of Finance is involved with a number of large service
delivery agencies, namely the Departments of Employment, Education
and Training, Social Security and Veterans' Affairs and the Australian
Customs Service, in benchmarking service delivery, and will continue
to actively encourage the spread of benchmarking as a means of
stimulating continuous improvement in both efficiency and effectiveness.

« The Department of Social Security has published service standards
covering claims processing, accuracy, service levels at public
contact outlets, administrative review and compliance activities.
Achievement against the standards is regularly monitored and reported
on. Improvements were assisted by the finalisation of best practice and
benchmarking studies for key areas of the Department's operations.

« The Department of Immigration and Ethnic Affairs has substantially
enhanced important aspects of its client service activities, specifically in
its Residence and Review programs. It has achieved productivity
increases of 12.5% (Residence) and 6% (Review) over the past three
years, reduced the number of staff in each program by about one-third,
achieved greater consistency in outcomes and notably reduced average

processing times. It has also removed large backlogs of cases
accumulated in 1989 and 1890.



The Department of Human Services and Heaith initiated a move in 1992
to 'Activity Based Costing' for a range of its corporate services. The
exercise was designed to provide the Department with information on the
true cost of providing corporate services and to provide a firm basis on
which to charge clients for resources consumed. The Department now
charges a fee for the provision of corporate services to Statutory
Authorities and Trust Accounts within the portfolio.

A key initiative announced in Working Nation was the expansion of case
management services which will greatly improve services to clients by
having regard to their individual needs, leading to improved employment
ocutcomes. In addition, competition is to be established between CES and
non-CES agencies to allow greater choice for the unemployed and so
reinforce the individualisation of assistance.

- Qpening case management to competition will draw on the expertise
and commitment that exists in the community sector and private
agencies. It is expected that between 30% and 40% of caseload
work will eventually be undertaken by non-CES agencies.

- An Employment Services Regulatory Agency is being established
independently of the Department of Employment, Education and
Training {DEET) to promote and regulate competition (legislation is
currently before Parliament).

- DEET itsef is establishing a separate agency, Employment
Assistance Australia, which will provide specialist case management
services. : '

The Australian Quarantine and Inspection Service (AQIS) commenced
operating on a fully commercial basis on 1 July 1993 with total cost
identification for its services. More generally, AQIS is embarking on a
process involving cost reduction, job redesign, management reorientation
and renewal, and client focus involving a charter of service, individual
client feedback arrangements and client service surveys.

The Australian Tax Office (ATQ) has continued to improve the quality of
its services:

- ATO's Electronic Lodgement Service now handles retums for more
than six million clients, giving them a tumaround service of fewer than
14 days compared to up to 8 - 10 weeks in the past. Previously
available only through tax agents, electronic lodgment has recently
been extended to all individual taxpayers and can now also be used
for lodging company, superannuation fund, parthership and trust
retums. A facility enabling direct debiting of payments and direct
crediting of refunds has also been established.



- The Billpay Agency service is now available through every Australia
Post office and agency in Australia. The service has been extended
and now accepts payments from child support clients, group
employers, sales tax clients and individual taxpayers. In 1993-94
clients used Billpay to make 4.6 million payments (representing
altogether $31.4 billion).

- EFT payment arrangements, enabling electronic transmission of
payments from the ATO's largest clients, also continues to grow, with

some 10,000 payments for in excess of $5.9 billion received in
1993-94.

- Decentralisation has continued, with three more new ATQ Branch
Offices opening in 1993-94.

« The Department of Defence has adopted an innovative approach by
testing through tendering processes whether some of its non-core
functions would be better performed by outside providers. Work involving
around 2,200 civilians (and around 2,800 military) has so far been tested
with average savings in excess of 30%, with more to come.

Evaluation as an aid to improved performance

The Public Service relies on both external and internal scrutiny to monitor its
performance. Parliamentary committees, the Auditor-General, the
Ombudsman and a range of other independent bodies provide departments
and agencies with external scrutiny, and there are a number of mechanisms
for promoting internal scrutiny, including for the purposes of advising
Ministers. In particular, there are special arrangements for evaluation of
expenditure programs during the preparation of the Budget.

There were a number of significant instances in the last year where external
scrutiny raised concerns about systemic issues in the quality of
administration in the APS. The first was the Senate Select Committee inquiry
info matlers arising from the pay television tendering process. The
Committee noted some gaps and failings in administration, as also identified
by Professor Pearce in his inquiries into the department concemed, from
which lessans have been learnt. The Senate Committee endorsed four sets
of departmental guidelines (price-based allocation processes; obtaining legal
services; documenting a department's business on files; and preparation of
advice to Ministers). In accordance with the Committee's recommendations,
the guidelines were circulated to all portfolio secretaries. The Management
Advisory Board also commissioned two relevant projects: on the
consideration of legal issues in policy development and administration, and
oh delegated authority, both of which are discussed further below. The

resuiting papers will be published and widely distributed to members of the
APS.



At the same time, the concerns raised by the Committee need to be balanced
against the positive result for the Government and the community generally
by the new market-based approach to allocating pay TV licences. Allocation
of the two satellite pay TV licences yielded $198.5m for the Commonwealth,
and, despite the need to amend tender conditions for deposits and the
strategy of 'cascading bids' empioyed by some bidders, the tender allowed
the licence allocation to proceed more quickly than would have been possible
under the former regulatory regime. The Australia-wide auction of 190 MDS
(muiti-point distribution system) licences was also completed successfully,
vielding $90.6m. There will be major gains for the community in diversity of
services and for industry in the form of local content and infrastructure
development.

Lessons have also been leamt from the review of the Australian Customs
Service conducted by the committee chaired by Mr Frank Conroy. The
Conroy committee was critical of the ACS for its lack of clear definition and
focus, over-emphasis on its control funiction at the expense of facilitation of
passenger rovement and trade, certain aspects of its performance and its
staffing practices and culture. Following the Government's acceptance of the
thrust of the report, action has been taken to commence the process of
culture change and begin reviews of all aspects of Customs funclions to
place greater emphasis on facilitation and professionalism.

Following criticism of the administration of discretionary grants programs
contained in the Auditor-General's Report on the Community Cultural,
Recreational and Sporting Faciiities Program (Audit Report No. 9 1993-94)
and the House of Representatives Standing Committee on the Environment,
Recreation and the Ars (which reviewed the Auditor-General's report), a
review of discretionary grant programs was undertaken across all
departments in early 1994. Senator Faulkner informed the Senate on 31 May
1994 that departments had reported that procedures goveming approval of
grants generally met the recommendations insofar as the reports’
recommendations were relevant and the programs were being assessed to
ensure that they did not depart from good practice.

The Auditor-General published a 'Best Practice Guide for the Administration
of Grants' in May 1994 to provide assistance to administrators in the design
and implementation of grant schemes and for auditors in conducting
performance audits into the administration of such schemes.

Complaints to the Commonwealth Ombudsman and submissions to the Joint
Select Committee Inquiry into Certain Family Law Issues provided impetus for
measures undertaken in the Child Support Agency to improve the quality of
the Agency's services to its clients. This has included facilitating access by
clients through streamilined procedures, increased availability of case
management services and improved phone and written contact services.

The internal evaluations undertaken across the Service are alsa vital for
managers in appreciating where and how improvements can be made.



Working Nation, for example, relied heavily on findings from exiensive
evaluative activity conducted in the Employment, Education and Training
portfolio. More generally, there are several examples of evaluations in recent
years which have had a significant impact on government decision-making,
including the evaluations of the Access and Equity Strategy, and the
Newstart, Child Support and Jobs Education and Training programs.

The Depariment of Finance's Evaluation Management information System
(EMIS) records information on over 1,000 major evaluations altogether
covering the period 1989-1996, many of them related to client service. The
Department of Finance considers that the Portfolio Evaluation Plans (PEPs)
‘for 1994-96 show a marked increase in quality and strategic usefulness, with
the planned evaluations better reflecting priorities within portfolios.

This judgment is supported by a number of audit reports by the
Auditor-General into the management of evaluation in the APS, cenfimming
that evaluation activity is generally increasing across portfolios. It would be
fair to say, however, that more can be done to link evaluation activities to the
improvement of APS advice to government and to enhancing program
outcomes to the benefit of the nation.

The 1993-94 Budget commissioned a series of major program and policy
reviews, which will complement the normal cycle of evaluations in each
portfolio. The reviews were commissionad in the coniext of the Government's
concern to reduce the Budget deficit to around one percent of GDP by
1896-97. Some 48 reviews were announced in that Budget, relating to
aspects of programs which collectively cover over 50% of total
Commonwealth outlays. So far, 23 of those reviews have been completed.

Iin the 1994-95 Budget, eight new reviews were commissioned, bringing the
total number of current reviews to 33.

THE STATE OF THE SERVICE

The reforms of recent years have sought to better match authority with
responsibility by devolving the authority to make management decisions to
those actually charged with the responsibility for administering particular
services. This has necessarily involved reform of both the financial and
human resource management frameworks, with the former tending to lead,
Important aspects of those financial management reforms have been

refiected in the package of bills introduced into Parliament earlier this year to
replace the Audit Act.

Recent developments have been some devolution of authority for, and
greater flexibility in, pay arrangements and the organisation of work through
negotiation at agency level (workplace bargaining) and performance
appraisal for senior staff. These mechanisms, with their link to the more
flexible use of people and resources, have reinforced the improvements in
productivity achieved in the APS in recent years,



A new framework

A great deal of careful work has gone into planning new arrangements to give
agencies greater flexibility and autonomy in their financial management, and
at the same time, to clarify and strengthen accountability.

The new financial regulatory, accountability and accounting framework
proposed for Commonwealth agencies and replacing the Audit Act 1901 is
contained in the Financial Management and Accountability Bill 1994,
Commonwealth Authorities and Companies Bill 1994 and the Auditor-General
Bill 1994 introduced to the House of Representatives earlier this year.

The legislation will enable the accountability requirements of all
Commonwealth controlied bodies to be viewed as a whole. There will be a
single set of core reporting and auditing requirements and standards of
conduct for executive officers, and the Auditor-General's mandate will be

extended to all Commonwealth authorities and Commonwealth companies
without exception.

* The effect will be to improve public service managers' understanding of the
fundamental principles of financial control and to increase accountability for
financial management. This in turn will translate into more efficient, effective
and ethical use of the Commonwealth's resources.

Rewarding good performance

Performance appraisal, performance based pay (introduced in 1992) and

workplace bargaining (adopted in 1993) are now well established features of
the public service environment,

Progress with agency bargaining was focused in the first year on the
development of reform agendas, training of key staff and improving
understanding of the new system. A major dispute on Budget related issues
in September-October 1993 injected some delays but the momentum
accelerated sharply during 1994. Around half of APS employees are now
covered by ten .agency agreements certified by the Australian Industrial
Relations Commission, including Attormey-General's, Australian Taxation
Office, Defence, Employment, Education and Training, and Veterans' Affairs,
with further agreements close to finalisation. As at August 1994, some
66,000 eligible APS employees were covered.

While there is a clear need to see wider penetration of bargaining in the rest
of the Service particularly to smaller agencies, evidence suggests that efforts
are being made to advance workplace reform on a wide front. The number of
agreements finalised cannot be the sole indicator of the success of the
Govermment's move to devolve industrial relations. The full benefits flowing

from these processes will become evident in the period ahead and will be
evaluated.
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The APS Agreement expires in December 1994 and the Government will be
considering its approach to the next round of negotiations shortly. An
evaluation of outcomes to date is being finalised by the Deparments of
Industrial Relations and Finance which is expected to note impediments to
progress including constraints on the bargaining agenda and disincentives in
the gain sharing arrangements.

Performance based pay was introduced for the SES and Senior Officer
grades in December 1992 as part of the APS Workplace Bargaining
Agreement. It provides an 'at risk' component of remuneration linked 1o, and
as a reinforcement for, performance appraisal. They are important
elements of improved performance management in the APS, drawing on
widely established elements of modern management practice.

There were teething problems with the early rounds of performance based
pay and, following inquiries by the Senate Standing Committee on Finance
angd Public Administration and the Australian National Audit Office in 1993,
the central agencies have provided extensive additional advice to APS
depariments and agencies to strengthen the application of the arrangements,
consistent with a clearer statement of the objective to reward above-standard
performance. There are now also wider reporting provisions which recognise
the need for accountability, including to Parliament, while preserving the
confidentiality of an individual's rating and payment. For Senior Officers,

additional flexibility on performance based pay is now available through
agency bargaining.

In considering performance pay, management has had in mind that the pay
for any position should be adjusted according to the requirements of that
position - clearly someone who only barely meeis those requirements is not
deserving of performance pay. However, the majority of senior public
servants - as a rough judgment about 80 percent - are sufficiently talented
and motivated that their performance more than meets these minimum
requirements and performance pay is appropriate; pay which onfy continues
while their additional performance warrants it. Furthermore, a much smaller
proportion, at least in some years, make a superior or even an outstanding
contribution, which it is desirable to recognise and reward accordingly.

For non-SES officers there are guidelines on the amount of funds that may be
allocated to performance pay. In any one year a department or agency is
expected to allocale only an amount equal to 50% of the figure that would be
reached if the maximum bonus were paid to all the staff in the eligible
classifications. This encourages agencies to be realistic in assessing
performance otherwise the bonuses payable would not be meaningful sither
as rewards for good performance cr encouragement to better performance,

There have also been changes affecting Secretaries' tenure and
remuneration arrangements, The Parliament agreed last year to
amendments of the Public Service Act 1922 to allow all current departmental
secretaries the option of appointment for fixed terms of up to five years
{previously fixed term arrangements only applied to appointees from outside
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the APS). The great majority of current secretaries have elected to take up
fixed term appointments with a 20% loading (as determined by the
Remuneration Tribunal) in recognition of their loss of retention rights. All

Secretary appointments in the future will be made under these new
arrangements.

This reform is a natural evoiution of the changes made 10 years ago when
the Parliament removed the right to tenure in particular positions and the
policy of rotations on a five year basis was adopted.

Leadership

Consistent with the thrust to devolution, a new collegiate leadership is being
developed whereby the experience of line departments and agencies can
contribute to sefting the management environment and framework for the
Public Service. This is important to ensure the capacity of the APS for
following through in implementing the policies that the Cabinet has decided.

The Management Advisory Board (MAB) supported by Management
Improvement Advisory Committee (MIAC) plays a key role in that process. In
1993, three important papers were issued: Accountability in the
Commonwealth Public Sector, The Auslralian Fublic Service Reformed
{evaluating a decade of management reform); and Building a Better Public
Service. As noted elsewhere in the Report, MAB is now sponsoring a range
of studies emphasising accouniability and continued commitment to the
highest standards of probity to provide guidance to all departments and
agencies.

. Portfolio secretaries now meet monthly for discussion of government policies
that cross portfolic boundaries and to exchange views on management
issues affecting the APS as a whole. Portfolio secretaries and a number of
heads of statutory authorities met at a residential retreat last September for a
more extensive exchange of views and infarmation, and will do so again later
this year.

These meetings encourage a commitment to leadership by establishing a
greater sense of collective responsibility. They help not only in setting the
leadership agenda for the APS at large but in ensuring coordination where
government policies must be implemented by many agencies, as for example
in Commonwealth-State relations, industry policy and Australia’s many-sided
engagement with the Asia-Pacific region.

Resources issues

There has been some concern expressed in the Parliament and elsewhere
about the growth in APS running costs (salaries, property operating costs
and administrative and internal legal services). Real growth in running costs
is expected to be 3.3% in 1994-95. This growth needs to be assessed,
however, within the context of growth in overall government activity. Outlays
are expected to grow by 3.1%. The portfolios expected to contribute most to
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the munning costs growth are, in ascending order of magnitude, the
Departments of Foreign Affairs and Trade, Social Security, Defence, and
Employment, Education and Training - together accounting for just under 2%.
Of the new resources agreed in the 1994-95 Budget, more than half (around

$225m) were approved to implement the initiatives announced in Working
Nation.

information technology has for many years had a major impact on the way
" the APS works, and its influence is growing.

The Information Exchange Steering Committee (IESC), which was formed ..
some years ago, is continuing to foster and support close integration with
industry, State and Territory governments and the private secior to promote
and adopt a broader vision for the use of IT. Efforts are being directed
towards conlinuing to achieve better vaiue for money in respect of agencies'
IT investments and, importantly, optimising solutions to support the
Government's programs and service delivery requirements.

The IESC has also initiated a major study into the use of performance
indicators 1o support the improved management of IT and has issued a series
of reports encouraging the wider adoption of sound management principles.
The publications have been distributed widely in the APS and have atiracted
strong interest from other levels of government in Australia and overseas.

CHALLENGES AHEAD

For the future, among the key issues for the Public Service will be the
promotion of values, particularly the importance of ethical conduct, and the
continuing evolution of the employment framework. The Service wiil aiso
need actively to confront the social, technological and demographic
developments of the 1990s as they affect its people and work practices.

Responsiveness, ethics and accountability

Responsiveness, service and high standards of ethics and accountability are
all essential goals for the modern public sector. In a devolved management
environment with a focus on service and results, an important priority

therefore is to ensure that public servants understand that these goals do not
coriflict but are complementary.

MAB/MIAC projects

The Management Advisory Board has commissioned a range of studies to
address key management issues in the APS. The following projects have
been completed or are under development during the coming year:

. Delegated authority

This paper will assist public servants in understanding the relevant legal
principles applying to the delegation of authority; raise awareness about the
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design of administrative systems based on accountability consequences of
different options for delegating authority, and establish a set of principles to
help delegates exercise their power appropriately. I will be published
shortly.

. Consideration of legal issues in policy development and
administration

This project addresses the legal context in which the APS operates; helps
public servants identify legal issues in their work as early as possible and
understand potential implications; and is aimed at integrating the
consideration of iegal issues routinely into policy development and program
administration. It will also be published shortly, and will be supported by a
seminar program across the Service.

. Guidelines on Official Conduct

The 1987 Guidelines are being updated to take account of the reforms in
recent years, and to give added emphasis {o the key APS values identified in
Building a Better Public Service launched last year. An extensive process of
consultation has been undertaken, and discussions are about to commence
with the Community and Public Sector Union on parts of the guidelines of
particular interest to the union. Publication of the revised document will need
to take account of the Government's consideration on specific issues, such as
whistlebiowing and fraud.

. Performance management: The integrated use of recognition,
rewards and sanctions

This project, which is nearing its conclusion, addresses policies and practices
designed to foster individual and team performance within the APS to serve
the Government, Parliament and the community more effectively. The Public
Service Commission intends to promote the concepts in the paper by means
of a national seminar series commencing in November at which the paper will
be launched.

. implementing APS ethical standards and values

Wark is progressing on a paper on this topic for publication later this year. It
will assist APS managers to implement ethical standards and values by giving
senior and middle management an understanding of the ethical framework
within which they operate, including the role of law, guidelines, codes of
conduct and APS values, and a range ¢f practical steps which can be taken
to implement ethical standards and values. The paper will discuss ethical
problems related to political neutrality, business decisions, conflict of interest
and whistleblowing.

. Managing risk

In the context of continuous improvement in the APS, this project attempts to
address the need for high standards of accountability while promoting
awareness of risk management techniques. It will develop a framework which
agencies can apply in their diverse organisational contexts. MAB intends that
the project be developed during 1994-95 as an exposure draft, but will also
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draw on draft guidelines expected to be published soon on this topic by the
Standards Australia Risk Management Committee.

MIAC in the next year or so will be studying a range of issues with an
underlying strategic focus:

« the principles of benchmarking in public sector management (and
thereafter, bast practice examples);

« the cost of personnel practices;

+  cross-agency. program delivery,
» reducing hierarchies and working through teams; and
« encouraging innovation.

These projects are likewise intended to further the process of cultural change
in departments and agencies.

A flexible management framework

The more flexible use of the Public Service workforce is a further vital
consideration in underwriting the recent financial management and
performance management reforms noted earlier in this Report. The freeing
up of the industrial relations climate through workplace bargaining should
support this process.

The legislative framework for people management is also very imporiant.
This is being addressed in the current review of the Public Service
Act 1922. The review group can be expected to propose simpler, more
understandable arrangements than in the present Act. Such arrangements
would both reflect and advance the public sector reforms of the last 10 years,
to provide greater flexibility and effectiveness while balancing accountability
requirements with key public service values, inciuding professionalism, the
maintenance of the highest standards of probity, integrity and conduct,
together with a close focus on results.

Social, technological and demographic developments

Like other organisations, APS departments and agencies are confronted with
wider social, technological and demographic developments to which they will
have to respond if they are to deal with change successfully.

The growth in the use of information technology and electronic data
networks in Australian society (such as the intemet) is expected to continue
as broadband telecommunications services become more widely available.

The rapid growth-of new systems is changing the way the Government does
business. A number of departments and agencies are already using, or are
moving to adopt, such data networks as a means of improving communication
and information transmission within Government, and of delivering services to
clients and industry more effectively and efficiently.
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At present, however, use of networks by the public secter is somewhat
unceordinated and piecemeal. There is a need to explore ways of better
managing Government use of networks, to make better use of existing
technologies, and enable departments and agencies to position themselves
to exploit future opportunities.

The Public Service will also have to deal with the continuing social and
demographic change. The percentage of women in the APS for example has
increased overall and in senior and middle management positions.
Compared with 38% in 1983 women made up 48% of permanent staff in
December 1993. The number of women promoted to SES positions as a
percentage of the totai promoted increased from 6% in 1983 to 24% in 1993,
Many women (and of course many men)} have family responsibilities which
will need to be taken into account in the management by departments and
agencies of their responsibilities, for example through the options for working
from home now made more viable by technological developments.

There are also important challenges flowing from the age composition of the
APS population, its impact on mobility, and the expectations of officers at all
levels for career development.

Promotion prospects reflect in part the age composition of the Service, which
in turn reflects the numbers of people leaving. Retrenchments, which are
award-based and generally voluntary, made up 35% of all separations in the
year to June 1993; they have been confined largely to the 'biue collar
occupations in the APS. A recent Department of Finance paper notes that
resignations (45% of all separations) have been running at a very low and
static level in recent years, but the level can be expected to increase as the
economy improves further. Retirements (15% of separations) are also
running at a low and steady level Surprisingly, there has been an increase
in staff (especially men) choosing not to retire until the maximum age. The
APS now has a greater number of staff in the age groups from 30 to 45: due

to this, the retirement rate will not increase until the second decade of the
next century.

in the period between 1983-84 and 1993-94, there was a rise in the median
ages for ASO6 leve! officers (formerly Class 8) from 36 to 39 years, for Senior
Officers Grade C (formerly Class 9) from 38 to 41 years, and for Senior
Officer Grades A/B (formerly Class 10/11+) from 41 to 44 years. A recent
study by the Department of Finance has found, as might be expected from
the age statistics, that promotion prospects for Senior Officers are now not as
high as in the 1980s. Nor are they likely to improve for a number of years.

On the other hand, mobility has increased for senior officers overall, with the
central coordination agencies especially increasingly filling their senior officer
vacancies by external transfer, that is, by recruitment of senior officers from
other agencies. Many service delivery agencies, however, still rely heavily
on internal promotions.
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Similar observations apply to the Senior Executive Service. |t has been
found that central agencies and agencies with a business clientele or which
provide income support tend to have SES officers who have spent more time
in other agencies than those agencies which have more specialist functions.

The 1993 Secretaries' Retreat endorsed the establishment of an SES Band 3
Committee to consider mobility and other development options for the most
senior SES officers. The Committes has been examining how the experience
of the Band 3 group can be built upon and how to plan for the career
development of those with the greatest potential for progression. In the last
year or so there have been 19 lateral transfers between departiments and
agencies among the group of 68 Band 3 officers. The new SES Band 3
development scheme, Leading our Future in Asia, will assist the APS overall

in the same way, with its emphasis on strategic management and its focus on
Asia.

CONCLUSION

In recent years the APS has been making good progress in focusing on
results - by looking closely at clients needs and service quality and
evaluating the ouicomes. This has been reflected in higher productivity and
the quality of program administration and outcomes. MAB considers,
however, that there is scope, and a need, for further impravement, building
on the reform efforts of the last decade.

With the recognition that the environment in which the APS operates is in a
constant state of change, the Service needs to continue to be able to respond
and to anticipate future change. This requires flexibility and a capacity to
re-set priorities at short notice. It also needs to be reflected in the APS
‘culture’ and in the attitudes of staff at all levels, not just the management.
Conveying to all officers a sense of where they fit into this environment is the
management task to be faced in the 1980's. The benefits will be seen in staff
who are irmaginative and able to demonstrate initiative and commitment while
at the same time dealing equitably and honestly with the public.
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Local Government in Sweden

Local self-government bas a long tradition in Sweden, but the laws underlying the cuirrens
systzm go back only somewbat more than 100 years. The first such legisiation is generally
considered to be the Local Government Ordinances of 1862, which separated Church of
Swedens tasks from civil tasks at the local level, Church tasks were assigned to the parishes
of this Lutheran State church, whils civil tasks were assiged to cities and rural sumicipal
districts. At the regional level, the Ordinances established a new unit of self-government
kroum as the coxnty council (landsting), whose territory normally comcides with the
national government’s regional administrative unit, the county {lin).

In other words, there are two levels of secular local government in Sweden, with the
municipality (kommun} as the smallest unit and the county council as the regional unit.
The new Local Govermment Act that went into effect in 1992 defines the roles of each of
these levels. In addition, the Church of Sweden bas local units, eack still called a parish
{forsamling), whose activities are regulited by the 1992 Ecclesiastic Law.

The public sector bas gradually increased its share of the Swedish economy, During the
past 15 years, overall central and local government spending—including both public-
sector consumption and transfer payments to bouscholds—bas exceeded 60%, and in
some years even 70% of Gross Domestic Product (GDP).

The tasks of municipalities and county
councils

The casks of the local government sector fall
into wa distinet categorics: those includead in
the g necal power granted ro municipalities amé
coun .y councils under the Local Government

—the ninc-year compulsory comprehensive
school for alt children aged 7-16 and
~—the upper secombary school, which serves
90% of older 1eenagers.

This means that practically all education
below universiry fevel is operated by local

Act, and those based on special kegislao

The division of labor between the municipal
and county council secrors has so far been
based essentially on the principle thar rasks
requiring a larger population base should be
handled by the county councils. Medical care is
the most typical example.

The Local Government Act stipulates thar
municipalitics and county councils themselves
nuyn!:edurg:ddmoemmuof;meml

thar are refated to their e

or their b i.c. vesidents or
property owners—and that are not the specific
preserve of the cenuzal governancnt {the Stace),
anather municipality, another county councit or
some other body. Under this general power,
municipalitics and county councils engage in
such fiedds as culrural affaics, leisure activities,
streets and roads, parks, communicationt and
transportation, water and sewage, generation
and distribution of energy etc. In recent years,
municipalities have also assumed responsibilicy
foe & growing number of refugees und asylum-
seckers From abroad, in exchange for special
Szate compensation.

The specially regulated rasks of kocal
governments, which they are usually required 1o
provide, include schools, social services (child
care, elder care, primary care), care of people
with disabilities, physical planning and building,
certain environmental tasks and emergency
services (municipalitics), health care and public
dental services.

The school system is one of the biggest and
maost important tasks of the municipal govem-
ments, which are responsible for:

gover Under a 1992 ace of Parliament
on State grants for “independent schools,™ the
establishment of privately operated new schools
will be encouraged. There are currently about
100 independent schools d to such grancs.

Sociat services are available to anyone who
needs lhem, and under the Social Services Act,
the ipalities are responsible for providing
thc:rrendmuwnmsenmmﬂm:msspecr
fied in the Act. The municipalities are given
relacively grear freedom 1o design their pro-
grams according 10 local needs and the goals
seated in the Act.

Child care is one municipal task which has
grown very much in the past 30 years, For smail
children, chere are municipat and private day
care centers and *family day care™ centers
operated with municipal funding. There are pre-
schools for all six-year-olds, leisure time centers
providing recrzational activitics 1o younges
school children ete, In recent years, private
municipally subsidized child care has expanded.
Municipal child care shall be available vo all
children from the age of one. In 1993 abour
7% of all child care in Sweden was provided
in private day care centers and recreational
centers.

Elder care is another important task. The
municipalitics provide domestic assistance
through municipally employed home helpers
and are responsible for special housing for the
elderly and disabled; this may be in the form of
service buildings, group dwellings or reti
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and familics who are otherwise unable to
support themselves or who need various types
of assistance

In recent years, recreational activities, both
physical and cultural, have become an
important sector.

The municipalities are also responsible for
local planning, not only of construction work
but also of faml utikzation in a broader sense.
Layout, design and maintenance of streets and
parks are other tasks, In :ddmon. d'ney are

p ible for H ahvsi

The mumapdmu mpply their inhabitancs
with technical services including water and
sewage treatmen systems, garbage collection,
street cleaning, energy erc.

Another municipal responsibiliry & fire
protecrion and emergency services in case of
accidenus. Every mumcnpaluy is also in durge
of civil defense and g in ity
territoey. In addmon, the mumcxpahn:: are

ponsible for env ) and public health
prugrams aimed at preventing and eliminaring .
pubbe nuitances and Jiscasc.

Lan:af anwd regional pubdic tramsportation is
opcrated by municipalities or county councils,
ufien thruugh pintly owned companies. Muni-
vipally owned companies and foundarions are
muerous in many fields, especially properry
ownership and management. These municipal
enrerpriscs largely follow the same rules char
apply 1o private ics, but the g ]
public is ¢nrided 1o obtain informarion about
the internal affairs of municipally owned com-
panics as provided by new legistation that went
o effoct  Janary 1995, Members of the
public will dhus have the right to examine the
documents of these companies in the same way
as they can now inspect Stare and local
govemnment documents. The right of anyone to
examine government documents is written inie
the Constirution, with certain limited exceptions
specified by law.

The dominant task of the counry councils is

~ medical care. Except for a small number of

private haspatals, the county councils owr all
the haspirals in Sweden. However, three munici-
firn F o+ P/ N 'r b (N B’ Mal“.aa“d
|b¢|skofcmhnd—amno¢p=nofmumy
council areas and are responsible for running
their own medical care systems.

The county councils are also responsible for
ourpatient medical care at haspiral clinics and
disteict health ceners. This care includes mater-
nity and child health centers. The county
councils are aiso responsible for public dennal
services, psychiatric care, vaccinations and X-
ray cenfers.

According to the Act Conceming Support
and Services for Persons with Certain )
Functional Impairments, which went into effect
in 1994, people wich intellecmal disabilites and
certain severe disabilities are entitled to a per-

homes that provide round-the<clock supervision, -

A third key portion of the Social Services Act
concerns financial and other aid to individuals

sonal and help from 2 conrace person.
Most tasks under this act are delegaced 1o the
municipalities, while others are handled by
county councils,
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The caunty councils alsa operace certain
training programs in nursing and other healch
care professions, both at upper secondary level
and as part of the higher education system.
Many county councils also subsidize theatrical,»
musical and ocher cultural activities in their
territories. County councils together with the
Seate provide selective support 1o small and
medium-sized companies through rtgtoml
development funds.

Local government boundaries and

jocal democracy

The division of Sweden into about 2,500 muni-
cipal districes in 1862 was hased on the old
parish boundaries. These districes sarvived undl
1952, whena reform cur their
number ro 1,037; During 1962-74 a furcher re-
organization was carried out. One of the main
reasons was a major shift of populztion from
rural to urban areas, which undermined the
economic viability of small municipalisies. As
of 1995 there are 288 munikipal governmeats
{which cover the entire territory of Sweden} and
23 county council areas. The 1952-74 merger
process had a favocable impact on municipal
finances and administration, while one disad-
vaneage was the shacp reduction in the number
of chected represencatives.

The 1991 Local Government Act prowides a
framewodk designed, among ocher things, to
strengthen local & y. Strong emphask
has been placed on the impartance of providing
local inhabitants with opportunities to monitor
and influence the decision making process, The
municipal and county council branches of
political parries play an imporzant role in this
context. Parties that have seats in municipat and
councy councils receive State subsidies.

Organizational structure
A fundamental principle of Swedish local
administrarion is that it is supervised by elecred
representatives. There are currently about
50,000 positions in the municipalitics and
coumy councils Iuld by directly oc indirectly
ves, Each e ive
holds an.wmgc of L5 such posmom.

Every municipalicy has a decision-making
body cafled the municipal council (ommuen-
fullmiksi e). The regional equivalent is the
county o incil fandstingsfultmékiige). The
regular a1 J deputy members of these bodies are
directly elected by the people ar general

Munlcipal employess by sactog, 1954

clections cvery four years, on the same day a5
the parliamentary clection. In 1994 Parliameac
decided that beginning with the September 1994
clection, its own terms of officc and those of the
municipal and county council: would be
extended from thiee years (cheir length since
1970} so four years. The votes cast in local
elections ace always for 2 party list rather than
for an individual candidate, but in the 1994
election, seven municipalities experimented with
few systems thet include an clement of vodng
for individuals.

All Swedish citizens officially registerad as
residents of 2 municipality or counry council
area and at least 18 years ol on dlection day
are entitled to vote. The same is true of resident
aliens, provided they have been officially domi-
ciled in Sweden for ac least three years, counting
from Movember 1 three years before the
elettion. Anyone who fulfills the requirements
1o vote i also eligible to become 8 regular or
depusgy member of a municipal or county
council.

The cauncils make all impontant decisions of
principle for their respective terricorics. They
cstablish poals and guidelines for kocal govern-
ment operations. They decide whar comminees
there should be, as well as their structure and
upeeating methods, They also sppeove the
budper, sct the local inconk 1ax rate and decide
other imparcane financial ulten, including e
size of the foes charged for cortain hocal services,

The Excctie Connnitice

Aceoeding 1 the Local Governaent Act, dhe
sk of the exccutive conmitien b 1@ supervise
ihe adiministration of maaicipal affairs amd 10
kerp isell informed alkeut the activities of all
the ather, specialized municipal commictees. The
exccutive commine closely momitors any issucs
that may affect the growth and financial post-
sion of the Jocal government. I¢ drafis the
budger. It may also handle administracive 1asks
that would atherwise falf wichin the jurisdiction

municipalities 5o divide 1p sacial service issucs
amang three comminecs: 2 child and youth
welfare service committee that may also include
school marters, a committee on the elderly and
a committee on specizl services for individuals
and familics. Many municipalities have merged
their environment and heakth protection
commitiee and their bulldlng mmmmee imo a

single building, planning
committee. )
Anacthee organizational model that has

become common is the *purchaser/provider™
model, which bas been whelly or partly
adopred by about 40 municipalities and 2 few
county councils. One concept behind this model
is 10 introduce market mechanisms by exposing
public-sector activities to more competirion.
Another is to create a clearer distinction
herween the rokes of clecred officials and of
local governmenc civil servants. The task of
clecred officials is to represent the local ichabi-
tants. They may choose 1o purchase services
cither from their own public agencies or from
private cantractors, while dhe civil servanes
assumc responsibility for production, i.c. day-to-
day public administration.

All local povernment conwmirtees are required
o
—ensure that operations in their respective
arcas of respunsibility comply with the objec-
tives and puidclines approved by the council
wind thwe spevial bepgislation apr-ln:ahl:- 10 ese
OPCTATHIRS,

—wrprake devisions o anatters debepaced 16 them
b che coanil,

“The comuittors abar prepase items of busi-
uess for devisicn-naking, by the avwsicipal oe
county outien], then implement the councl’s
decisions,

Al comamines members are cketed by the
council, primarily oa the basis of policical party
affiiation and by using a system of
proportionat distribution of seats among the
pamcs reprcumcd an the council. Some local
3 have choscrl 1o establish

aof a specialized co such as goncy
CIVices OF property management. The executive
commiriee tversees municipal operarions thac
are carried out in company form. Mast deci
sions made by the municipal councal must be
prepared by the execurive committee. This is
necessary in ordez 10 ensure proper coording-
tion of the municipality’s overall opecations.

There are exccutive committees wich similar
functions ar the county counal bevel.

The exceutive commitiees are clocted by cheir
respective municipal and county ceuncils, They
must have at deast five members, bur normally
have 11-17.

Specialized commitiees
The Local Gavernment Act allows municipali-
ties and caunty councils to decide their awn
organizational structuse. Local poveraments
wore previously required to have scpacate
comminees for cducation, social services,
planning and building matters and environment
and health protection. Nowadays manicipalities
and county councils temsclves can decide what
wommittees they shauld have and whae
specialized aceas each aunmim:edmu!d he

ible for. Many icipalitics have
mcrged the operations of several commirees,
and in samc cases they have divided up anc
commitiee’s opcrations among several com-

For ¢ ple, it = mow commeon for

pmfcssumal aperating boards™ whose mem-
hers are not selected on political grounds, Siace
1980, municipalitics have abso been entitled 1o
use & gmgraphu::lh decentralized sysiem of
district ¢ cach responsible for 3
number of specialized fields in cheir respective
pormion of the municipal territory. There ace
currently about 20 municipalicies char use 2
comminiee system partly or whally based on
grographic decentralization,

In recent years, an increasing aumber of
municipalitics and county councils have given
full-time jobs 10 one or more of their clecred
representatives, known as municipal commis-
sioners (bommsnairdd or borgarrdd) oc county
council commissianers [endstingsrad), Where
there iy ane such full-time representative, this
person is ordinanly the chairman of the
expcutive commince. Where there anc several,
they are oficn members of the executive
commirce plus chaicmen of orher imporant
comminges.

Political structure
The 1994 ceation led to a major shifc of votes
from right s ke, which bad reporcussions ac
boch regional and municipal levels,

Afcer the 1994 clection, the politica] sinuation
in Sweden’s municipaltities is s follows: 146
have a socialist majurity {Social Democraric plus



