FIRST DRAFT FOR DISCUSSION
APPROACH TO CIVIL SERVICE REFORM

A competent, effective and neutral Civil Service is the backbone of a country’s governance structure. Countries that do not have an Organized Civil Service system are at a relative disadvantage in executing their programs and policies. Pakistan was fortunate in having inherited a steel frame for its bureaucracy from the British. The purpose and motivation of the British in developing and supporting this steel frame were quite different from the requirements of an independent and sovereign country. This steel frame can, however, be modified to suit and adapt to changed circumstances but there is not much point in dismantling the structure itself.
2.
There is a general consensus that the performance of the Civil Service in terms of output, efficiency, neutrality, objectivity and attitude towards common citizens does no longer meet either the standards set by the British or the exigencies of the new state. The same set of complaints is also reverberated in India that has preserved the same structure of the Civil Service as inherited at the time of their independence. Pakistan, on the other hand, has brought about major structural changes the most prominent amoung them were introduced in 1973 and later in 2001.  It is important to evaluate the impact and efficacy of the major changes in Civil Service structure introduced in 1973 and 2001 before developing the approach to civil service reforms. The time elapsed since 1973 has been more than three decades and therefore the evidence and analysis can be relied upon with some degree of confidence. The period since 2001 is still a period of transition and all the stipulated changes have not yet been put in place. Therefore the analysis has to be more tentative and the conclusions more cautious.
3.
The intent of the 1973 reforms has not been fulfilled in practice as only the quasi – monopoly of the former Civil Service of Pakistan in apportionment and allocation of high level positions was substituted by the quasi monopoly of all the cadres recruited through the Central Superior Services. The majority of the Civil Servants in the ex-cadre or non-cadre jobs who formed the core of service delivery remained outside this small elite group and were not treated at par with the established cadres, services and occupational groups. The majority of officers outside these cadres and groups had limited opportunities for career advancement or progression to top managerial positions. The resultant de-motivation, de-moralization and despondency among the majority of the Civil Servants 
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are reflected in poor service delivery to the citizens, attitudes of indifference and apathy towards their clients and a mindset that inculcated risk aversion, indecision and self-preservation at all costs. Paradoxically, the members of the cadres and services are equally unhappy. The induction of officers through lateral entry was resented by the incumbents as the process of selection was considered politically motivated. Thus the 1973 changes have not succeeded in bringing about the intended impact of the reforms.
4.
The 2001 system of the devolution to local governments abolished the posts of Deputy Commissioners and Commissioners and replaced them by the elected Nazims as head of the District Administration. This new system has begun to bring about positive change in so far as the priorities and choices for development projects are now determined by the representatives of the communities and intended beneficiaries of those projects. But those reforms have also created a void in the areas of law and order, disaster management, revenue administration – to name a few. The public-at-large yearn for a one-stop politically neutral but legally empowered representative of the Government at the District or Tehsil level who can listen to their grievances and get them relief and justice. In case of violation of their fundamental rights or police excesses they could approach an individual who symbolized the writ of the state. The Nazim, who is an elected representative, has his strong political likes and dislikes and therefore is not perceived as a neutral symbol of the state power or authority. At times his opponents feel, rightly or wrongly, that they will not get justice and fair play as long as the Nazim is in power. The already existing polarization and divisiveness among the communities living together on the basis of biradris, sects and ethnicity has been further compounded by the divisions caused by political affiliations. Police force is neither trusted by the non influential and common citizen nor has any checks upon it against its arbitrary and discretionary powers. Examples range from collusion between the Nazim and Police on one hand to open confrontation between the two. In very few instances a proper balance is struck. The MNAs, MPAs Ministers elected from those districts are also unhappy as they believe they have lost out on influence and authority in their own constituencies due to the dominant role assigned to the Nazims viz-a-viz the police. Under these conflicting pressures the role of District Police Officers and the SHOs has become even more contentious.
5.
In case of the breakdown of law and order there is a lot of ambiguity, lack of clarity and operational difficulty in identifying the locus of responsibility for action. Similarly, in the recent cases of earthquake, floods and other disasters the Armed Forces had to play the leadership role as the capacity at the district level to meet these exigencies has been eroded.

6.
The District Coordination Officer who now enjoys the powers to supervise the officers of other departments in the District is popularly perceived to be the logical successor to the Deputy Commissioner but no longer enjoys the same powers. This gap between the expectations of the citizens and his actual capacity to deliver causes frustration. The separation of judiciary from the Executive is a welcome step in the right direction. However, practical experience has demonstrated that the matters of price controls, removal of encroachments, municipal laws etc. could be satisfactorily resolved only when the powers were conferred upon the Executive Officers by the High Court or by the legislation such as the Finance Act.
7.
In several districts, revenue records have been tampered as a result of collusion between the Nazim and the local revenue staff. In the NWFP where revenue records are maintained centrally the complaints are fewer.

8.
The above analysis does not, by any means, imply that the old system should be restored but the deficiencies, flaws and weaknesses that have emerged in the implementation of this system should be examined in an open, dispassionate and holistic manner. Remedial measures should then be put in place to overcome these defects.

9.
This approach paper begins by looking at the broader aspects of the whole Civil Service Structure. The gradual deterioration in the capacity of Civil Servants overtime can be ascribed to a number of factors. The most important factors that have been identified are: 

(i) neglect in harnessing the potential of Civil Servants, and providing a transparent, predictable, level playing field for all civil servants.
(ii) transformation of civil servants into risk averse individuals who avoid taking timely decisions for the general welfare of the citizens,
(iii) pressures and compulsions that push the Civil Servants into taking partisan positions favouring the ruling party in power rather than adopt a neutral stance,
(iv) tilting the balance in favor of a small group of encadred Civil Servants for training, development, promotion and status,

(v) tendency to over-centralize all the decision making and a fear of delegating powers to the lower tiers,

(vi) relying on antiquated and outdated rules, procedures and regulations and failure to adapt to the changed circumstances,

(vii) turf fighting and preservation, perpetually adversarial relationship and silo like mentality among the different ministries, between the Federal and the Provincial Governments and between the Provincial and District Governments,
(viii) absence of internal accountability for the results and outcomes and convoluted and formalistic accountability before the public.

10.
If the above diagnosis is accepted to be true then the future reforms of the Civil Service should be aimed at addressing these above factors. The guiding principles for the Civil Service reforms should therefore be:

i) Highly qualified and able individuals should be attracted, motivated and retained in the Civil Service.
ii) Civil Services should be organized to meet the demands of Governments at all levels – All Pakistan, Federal, Provincial and Local Governments.

iii) Equality of opportunity should be provided for career progression and appointment to senior managerial positions to all members of the Civil Services whether they belong to Services, Cadres, Occupational groups and ex-cadre positions.

iv) Standards, eligibility criteria, assessment methods, and selection procedures should be equally rigorous for all new entrants whether recruited by the Federal or the Provincial Governments.
v) Post-induction, in service on-the-job training should be imparted to all Civil Servants and linked to their promotion. Specialized and professional training will be given equal weight as managerial training.

vi) Performance evaluation system should be redesigned and reoriented. Goals, targets and key performance indicators should be agreed upon and performance of the individual appraised against these benchmarks.
vii) Rules of business, Estacode, Financial and Audit Rules have to be revised and powers delegated so that the Secretaries and heads of departments are fully empowered to take decisions.

viii) Secretaries Committees at the Federal and the Provincial Governments should be used more frequently for coordination, consultations, articulation of diverse view points and dispute resolution among various ministries/ departments.

ix) Career progression should be based on performance on the job and demonstration of potential rather than on seniority-cum-fitness criteria.

x) Efficiency and Discipline Rules should be revised to allow officers to take initiative, solve problems and be held accountable for results rather than to go through the rituals and processes.
xi) Audit function should be strengthened whereby financial accountability of the Secretary or head of the department is established while he/ she is in office. The present practice of submitting reports to PAC when the responsible Secretary has retired or moved on dilutes the accountability.

11.
Keeping the above principles in mind and taking into account the functions of the state it is proposed that the following formally constituted and encadred services should be retained or established at different levels of the government.
All Pakistan
National Executive Service




Pakistan Administrative Service



Police Service of Pakistan


Federal
Pakistan Foreign Service




Pakistan Audit and Accounts Service




Pakistan Taxation Service


Provincial
Provincial Management Service


District
District Management Service

12.

The major changes proposed in this paper compared to the present system are as follows:

(i) All cadres and occupational groups will have a uniform nomenclature i.e service.

(ii) A new All Pakistan Service – the National Executive Service (NES) for filling senior positions (Grade 20-22) in the Federal/ Provincial Secretariat and other identified but select key positions in the same grades in other bodies will be constituted. The NES will be open to all existing officers serving the Government and also to the professionals from outside meeting certain eligibility criteria.

(iii) Fresh recruitment to some of the existing cadres and occupational groups will be discontinued.
(iv) A new District Management Service encompassing posts of Grades 1-16 will be established for each district or group of districts Article 240 of the Constitution of Pakistan stipulates, that there would be All Pakistan, Federal and Provincial Services. The constitution does not mention a District Service. In view of the fact that most of the interaction of a common citizen takes place at the district level such a properly constituted and well trained group of civil servant is essential at the District level.
(v) Separate cadres of Income Tax and Customs and Excise will be merged to form Pakistan Taxation Service.
(vi) District Management Group would be renamed as Pakistan Administrative Service.
(vii) Provincial Management Services with multiple cadres such as Executive, Education, Health, Engineering Services etc. will be set up by such province.

13.
The details of the above civil service structure will be developed separately once the above approach is accepted.
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