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1. INTRODUCTION 

C i v i l  serv ice  re form i s  an issue whose t ime has come i n  Af r ica .  
Overs ta f f i ng  i s  pervasive i n  most A f r i can  governments and severe enough t o  cause 
important macroeconomic and s t r u c t u r a l  problems. Under the  best  o f  condi t ions,  
b loated p a y r o l l s  con t r i bu te  t o  f i s c a l  d e f i c i t s  and a host  o f  consequent 
macroeconomic problems. But t h e  problems o f ten  run  deeper. There i s  a 1 i m i  t t o  
what governments can r a i s e  i n  t a x  revenues ( i nc lud ing  t h e  i n f l a t i o n  tax),  and 
p u b l i c  sec tor  employment has grown so much i n  A f r i c a  t h a t  t he  l i m i t  o f ten  
impinges on the  government's a b i l i t y  t o  manage i t s  f inances i n  a reasonable 
manner. C i v i l  serv ice  o v e r s t a f f i n g  a lso a f f e c t s  the  p r o d u c t i v i t y  o f  t he  p u b l i c  
sector.  I n  p a r t i c u l a r ,  as t h e  c i v i l  serv ice  wage b i l l  grows, governments are 
forced t o  c u t  back on o ther  expenditures such as development spending and 
operat ions and maintenance. I n  more extreme cases, even those cu ts  do no t  
su f f i ce ,  and c i v i l  serv ice  wage rates begin t o  fa1 1, espec ia l l y  f o r  more s k i l l e d  
c i v i l  servants, even i f  the  t o t a l  wage b i  7 7 does not .  As the  sa lary  s t ruc tu re  
i s  compressed, s k i  11 ed employees 1 eave f o r  o ther  jobs (o f ten  abroad), f u r t h e r  
impa i r ing  t h e  c i v i l  serv ice 's  a b i l  i t y  t o  funct ion.  Other employees r e s o r t  t o  
moon1 igh t i ng ,  "day1 igh t i ng ,  " o r  accepting br ibes  t o  augment t h e i r  meager wages. 

As an example, Table 1 shows t h i s  p a t t e r n  f o r  Ghana. While poor record- 
keeping makes i t  d i f f i c u l t  t o  es tab l i sh  the  t o t a l  number o f  c i v i l  servants on a 
regu la r  bas is  (a problem t h a t  i s  endemic i n  A f r i ca ) ,  employment c l e a r l y  grew 
r a p i d l y  from independence i n  1961 t o  t h e  c i v i l  serv ice census i n  1984. 
Concurrently, t h e  government establ  i shed a v a r i e t y  o f  publ i c  en te rp r i  ses and 
na t iona l  i zed  many others, espec ia l l y  i n  the  mid-1970s. The f i s c a l  d e f i c i t  
expanded r a p i d l y  i n  t h i s  period, peaking a t  15 percent o f  GDP i n  1975. From then 
on, a se r ies  o f  shocks and chron ic  economic mismanagement prompted a sharp 
economic decl i n e  which reduced t a x  revenues and, w i t h  them, c i v i l  servants' pay. 
Senior c i v i l  servants saw an espec ia l l y  sharp decl ine, and many qua1 i f i e d  people 
l e f t  t h e  c i v i l  serv ice  (and Ghana) i n  the  e a r l y  1980s. 

More general ly ,  1 ack o f  data makes i t d i f f i c u l t  t o  demonstrate the  same 
p a t t e r n  i n  o ther  A f r i c a n  countr ies. '  Nevertheless, Table 2 shows data on c i v i l  
servantsy s a l a r i e s  and t h e  o v e r a l l  wage b i l l  f o r  t he  publ i c  sector  i n  several 
A f r i can  countr ies.  As one can see, wages f o r  i n d i v i d u a l  c i v i l  servants general ly  
f a l l  from 1975 t o  1985, wh i l e  the  p a t t e r n  o f  t he  wage b i l l  i s  much l e s s  
pronounced. Th is  combination - sharply decl i n i n g  wage rates w i t h  more s tab le  
wage bi  7 7s - imp1 i e s  a general increase i n  t h e  number o f  government employees 
i n  each country. A t  t h e  same time, governments have been unable t o  r a i s e  
revenues t o  pay these add i t i ona l  employees, so t h e i r  sa la r ies  must come from 
squeezing o ther  p a r t s  o f  t h e  budget, i nc lud ing  t h e i r  c o l l  eagues' sa l  a r i  es. 







Overs ta f f i ng  problems appear t o  have th ree d i s t i n c t  sources. F i r s t ,  many 
A f r i c a n  governments were establ  i shing themselves i n  t h e  1960s when the  s t a t e  was 
seen as an important  engine o f  growth. A t  t h a t  time, i t  was usual t o  suppose 
t h a t  a  v a r i e t y  o f  soc ia l  and economic problems could and should be addressed w i t h  
new m i n i s t r i e s ,  agencies, o r  state-owned enterpr ises.  Second, many governments 
guaranteed employment t o  a l l  u n i v e r s i t y  graduates as a  means o f  promoting 
education. And t h i r d ,  p u b l i c  sec tor  jobs were r e g u l a r l y  used as a  form o f  
pol  i t i  c a l  patronage. These problems are o f t e n  exacerbated by 1  abor 1  aws o r  
c o l l e c t i v e  barga in ing  agreements which make i t  d i f f i c u l t  t o  dismiss s t a f f .  The 
r e s u l t  i s  an abundance of s t a f f  who have 1  i t t l e  t o  do, bu t  cannot be l a i d  o f f .  

Over lay ing these fundamental causes i s  a  general l oss  o f  con t ro l  over 
h i r i n g .  Even though a l l  governments have some cen t ra l  agency ( the  Aud i to r  
General, Pub l i c  Serv ice Commission, etc. )  t h a t  i s  charged w i t h  moni tor ing 
p a y r o l l s ,  these i n s t i t u t i o n s  are o f t e n  unable t o  con t ro l  t h e  h i r i n g  decis ions o f  
more powerful  m i n i s t r i e s .  I n  the  worst cases, the  government cannot even account 
f o r  a1 1  o f  i t s  employees, l e t  alone con t ro l  f u r t h e r  h i r i n g .  

Whatever t h e  cause o f  ove rs ta f f i ng ,  i t  i s  important t o  note i n  t h e  context  
o f  t h i s  s e t  o f  case s tud ies  t h a t  t he re  i s  no j u s t i f i c a t i o n  f o r  i t  i n  terms o f  
publ i c  f inance theory. A t t i t u d e s  about t h e  p u b l i c  sec tor 's  r o l e  i n  economic 
development have changed dramati c a l  l y  s ince the  1960s; most professional  
economists now f e e l  t h a t  many publ i c  i n s t i t u t i o n s  i n  A f r i ca ,  whether m i n i s t r i e s  
o r  enterpr ises,  have no r a i s o n  d ' e t r e  e i t h e r  because they have proved i n e f f e c t i v e  
o r  because t h e i r  miss ion i s  more appropr ia te ly  c a r r i e d  ou t  by a  nonpubl i c  e n t i t y .  
Fur ther ,  economic theory  cannot j u s t i f y  patronage jobs o r  t h e  use o f  t he  p u b l i c  
sec to r  as an employer o f  l a s t  r e s o r t  f o r  t h e  educated. 

I f  the re  are  no good economic arguments t o  defend o v e r s t a f f i n g  then, 
conversely, t h e r e  are s t rong macroeconomic and microeconomic arguments t o  
e l i m i n a t e  it. Yet attempts t o  reduce the  s i z e  o f  t he  publ i c  sector 's  p a y r o l l  are 
few and f a r  between. The f i r s t  argument t h a t  any p o t e n t i a l  reformer i s  l i k e l y  
t o  face i s  a  socioeconomic one. Because t h e  p u b l i c  sec tor  has come t o  dominate 
formal sec tor  employment i n  many A f r i c a n  economies, i t i s  no t  c l e a r  t h a t  1  a i d  o f f  
c i v i l  servants could f i n d  employment i n  o ther  sectors o f  t h e  economy. I f  not,  
i t  would be i r respons ib le  and even c rue l  t o  throw c i v i l  servants out  on the  
s t r e e t .  Pub1 i c  sec tor  employment becomes a k i n d  o f  we l fa re  f o r  those who pol  i c y  
makers be1 ieve cannot f i n d  work e l  sewhere. 

While t h i s  i s  a  common argument, t he  p o l i t i c a l  costs o f  retrenchment 
programs are an even g rea te r  obs tac le  t o  reform. C i v i  1  servants have s i g n i f i c a n t  
pol  i t i c a l  power. They are  general l y  b e t t e r  educated than t h e  popul a t  i o n  a t  
large,  and they are concentrated i n  urban areas (most prominent ly  t h e  c a p i t a l ) .  
What's more, t o  t h e  ex tent  t h a t  patronage i s  a  source o f  ove rs ta f f i ng ,  one must 
recognize t h a t  c i v i l  servants who ho ld  patronage jobs  go t  t h e i r  employment 
because t h e  government found it po l  i t i c a l  l y  expedient t o  h i  r e  them. Laying them 
o f f  i s  t he re fo re  po l  i t i c a l  l y  r i s k y .  Nevertheless, a  few A f r i c a n  governments have 
begun t o  address t h e  issue of overstaf f ing.  Th is  paper describes t h e  reforms i n  



Ghana and Guinea, two count r ies  t h a t  have gone f u r t h e r  than most i n  reducing the  
s i z e  o f  t he  c i v i l  s e r v i ~ e . ~  

The development experiences o f  t he  two count r ies  are s i m i l a r  i n  many ways. 
Both embarked upon state-1 ed devel opment s t ra teg ies  soon a f t e r  i ndependence. 
While f i g u r e s  on t h e  s i z e  o f  p u b l i c  sec tor  employment are imprecise before the  
l a s t  few years - n e i t h e r  government kept ca re fu l  records on t h e i r  p a y r o l l s  - 
it i s  c l e a r  t h a t  t h e  c i v i l  serv ice  and o ther  p u b l i c  i n s t i t u t i o n s  grew rap id l y .  
At t he  same time, both su f fe red prolonged periods o f  d e c l i n i n g  per cap i ta  
incomes, w i t h  t h e  pace o f  t h e  d e t e r i o r a t i o n  acce lera t ing  i n  t h e  l a t e  1970s and 
e a r l y  1980s. A t  t h e  nad i r ,  each country su f fe red acute ly  from the  problems 
discussed above, w i t h  decl i n i n g  sa lar ies ,  f l i g h t  o f  sk i1  l e d  employees, widespread 
moon1 igh t i ng ,  and c r i p p l  i n g  shortages o f  mater i  a1 s  and equipment. I n  sum, the  
c i v i l  serv ice  and most s t a t e  enterpr ises  became dys funct iona l .  

The s e v e r i t y  o f  these problems i n  Ghana and Guinea probably caused them t o  
pursue c i v i l  serv ice  reforms more aggressively than o ther  A f r i can  countr ies,  but 
t he  dec is ion  was not  e n t i r e l y  voluntary.  Both Ghana and Guinea were e a r l y  
converts t o  t h e  wave o f  "Economic Recovery Programs" t h a t  i s  sweeping Af r ica ,  
l a r g e l y  because t h e i r  economic problems were so severe t h a t  they had no opt ion  
but  t o  t u r n  t o  t h e  donors f o r  assistance and accept t h e  cond i t ions  t h a t  
accompanied t h a t  aid. One such cond i t i on  i n  both Ghana and Guinea was c i v i l  
serv ice  reform. Thus, t o  some extent,  t he  reform programs were dr iven by the  
donors. It i s  no t  t h a t  t h e  respect ive  governments d i d  not  recognize ove rs ta f f i ng  
as a  problem - i t  was and i s  obvious t o  everyone, i nc lud ing  c i v i l  servants 
themselves - but  they had ser ious pol  i t i c a l  reservat ions about t h e  feas i  b i l  i t y  
o f  retrenchments. The a u t h o r i t i e s  bel ieved tha t ,  g iven the  s t a t e  o f  t he  l abo r  
markets and t h e i r  understanding o f  how they functioned, retrenched c i v i l  servants 
would not  be able t o  f i n d  acceptable employment . Nevertheless, each government 
d i d  take t h e  r i s k  o f  l a y i n g  o f f  c i v i l  servants i n  earnest, and each d i d  so 
w i thout  s i g n i f i c a n t  p o l i t i c a l  t u rmo i l .  I n  the  remainder o f  t h i s  paper, we 
descr ibe t h e  design, imp1 ementation, and outcomes o f  c i  v i  1  serv ice  reform i n  
Ghana and Guinea. Our pr imary aim i s  t o  exp la in  the  p o l i t i c a l ,  economic, and 
soc ia l  consequences o f  these reforms f o r  the  economy as a  whole and f o r  t he  
i n d i v i d u a l  c i v i l  servants who were l a i d  o f f .  

2 Th is  choice o f  count r ies  i s  no t  accidenta l .  The CFNPP has c a r r i e d  out 
household l e v e l  surveys i n  each country as p a r t  o f  i t s  l a r g e r  e f f o r t  t o  evaluate 
t h e  impact o f  s t r u c t u r a l  adjustment p o l i c i e s  on the  poor. These surveys enable 
us t o  discuss n o t  on l y  t h e  general c h a r a c t e r i s t i c s  o f  t he  retrenchment programs 
i n  these two countr ies,  bu t  a1 so t h e  experiences o f  t he  former c i v i l  servants 
themsel ves . 



2. C I V I L  SERVICE REFORM I N  GHANA 

By the time that Ghanaian policy makers began to consider civil service 
reform policies, the civil service was in very bad shape. From 1977 to 1983, the 
average civil service wage for an unskilled worker fell by two-thirds in real 
terms; that for senior staff fell by 90 percent. In 1983, the "compression 
ratio" of the highest civil service salary to the lowest was only 2.3. Most 
skilled civil servants had long since left, and those that remained had few 
materials with which to work. With the advent of the Economic Recovery Program 
(ERP) in 1983, the situation began to improve, largely because the government 
began to collect significantly larger amounts of tax revenue. By 1986, real 
salaries had risen by 75 percent for unskilled civil servants and by 320 percent 
for senior workers. The compression ratio rose to 4.1 during the same period 
(see Table 1). These improvements did not come through civil service reform, 
however, but rather higher spending financed by greater tax revenues. The 
government had pol i tical reservations about civil service reform (which we will 
discuss below), and it stalled the donors until 1987. At the signing of the 
first Structural Adjustment Credit (SAC) with the World Bank, however, the 
government did accept and implement a reform program. 

OBJECTIVES OF THE C I V I L  SERVICE REFORM PROGRAM (CSRP) 

The Redeployment Management Committee (RMC) states the objectives of the 
civil service redeployment exercises as: 

1) to remove all surplus or under-employed 1 abor from the civil 
service and to keep its size at an economically viable level; 

2) to use the savings from staff reductions to enable government 
to pay improved remuneration to workers who remain in the civil 
service, thereby improving morale; 

3) to relocate redeployed labor rationally within the private 
informal sectors of the economy; and 

4) to afford redeployed workers the opportunity to rediscover their 
potentials and develop them through retraining (Government of 
Ghana 1990). 

The first objective, retrenchment of significant numbers of civil servants, was 
clearly the most contentious, but it was also the most important in terms of 
rational izing the civil service. The remaining objectives were general ly he1 pful 
in making the layoffs palatable to civil servants. The second goal, in 
particular, was arrived at after considerable debate over whether the primary 
objective of reform should be fiscal stabilization through a reduction of the 
wage bill or recovery of the capacity of the civil service through improved 



remuneration and recruitment of more highly ski 1 1  ed peopl e. Given the overall 
wage bill was reasonable (usually less than 6 percent of GDP) and that fiscal 
stabilization was already a well-established component of the ERP, the latter 
goal prevailed. In the end, it was good that the government did not count on 
significant fiscal savings from the program. Because targeted redepl oyees were 
predominantly low-paid staff so the anticipated savings from retrenchment itself 
were modest. 

DESIGN OF THE C I V I L  SERVICE REFORM PROGRAM 

To achieve these goal s obviously required retrenchment of civil servants; 
there were simply too many employees to pay competitive salaries and at the same 
time maintain the fiscal discipline that has been the hallmark of the ERP. But 
the CSRP included other important pol icy changes, the most important of which was 
to strengthen the supervisory capabilities of the Office of the Head of the Civil 
Service (OHCS) . Ghana had never had effective, central ized control over ci vi 1 
service hiring decisions or payroll practices. The first step of the CSRP, then, 
was to design and install a centralized computer payroll that the authorities 
could use to control staffing levels and salaries. This was a critical step. 
Other attempts at civil service retrenchment in Africa have foundered because the 
government could not make the staff reductions stick: decentralized ministries 
and agencies hired new workers (or re-hired retrenched civil servants) as quickly 
as the reform program laid them off, yielding no net reduction.' Thus, a 
central ized payroll was a necessary prerequisite to the retrenchment program. 
An additional benefit of the payroll audit was that it identified many "ghost 
workers" - i.e., names on the payroll of people who actually do not exist.4 

Retrenchment and payroll control were the first aspects of the CSRP to be 
implemented; others have followed more slowly. While salaries were unified in 
1991 - i .e., all special allowances for housing, transport, lunch, etc. were 
incorporated into the basic salary - other aspects of the program aimed at 
rationalizing the incentive structure for civil servants have not yet taken 
effect. In particular, while the government has worked out a comprehensive 
redesign of the pay and grading system, it has not adopted the reforms. 

3 Even in Ghana, there has been no net reduction in Education Service 
staffing levels despite the fact that nonteaching staff were subject to 
redeployment, probably because .the centralized payroll does not extend to that 
Service. 

Usually, this "person's" salary was collected by someone else, often 
another higher ranking civil servant. For some ranking civil servants, this 
additional income helped to overcome their otherwise low salary. 



Job aud i ts5  were t o  be another i n t e g r a l  p a r t  o f  t h e  CSRP, b u t  they on ly  
began i n  earnest  i n  1991 and have progressed s lowly.  Nevertheless, i n  1992 the  
j o b  a u d i t s  replaced the  wholesale retrenchments o f  1987-1991. This  slowed the  
r a t e  o f  redeployment s i g n i f i c a n t l y ,  1  a rge ly  because the  aud i to rs  could n o t  cover 
enough o f f i c e s  d u r i n g  t h e  year.  

THE REDEPLOYMENT PROGRAM 

While o the r  a s ~ e c t s  o f  t he  CSRP are i m ~ o r t a n t  from a I po l  i c y  perspect ive, 
i t  i s  retrenchment ' t h a t  causes the  most concern and generates the  g rea tes t  
i n t e r e s t .  The design and implementat ion o f  t h i s  aspect o f  t he  reforms has been 
q u i t e  e f f e c t i  ve i n  Ghana. F i r s t ,  t h e  Redeployment Management Committee (RMC) and 
the  Labor M i n i s t r y  (now t h e  M i n i s t r y  f o r  M o b i l i z a t i o n  and Socia l  Welfare) managed 
t h e  p u b l i c  r e l a t i o n s  f o r  t h e  program d e f t l y .  They never r e f e r r e d  t o  " ret rench-  
ment" bu t  r a t h e r  "redeployment , " emphasizing t h a t  redeployment meant t rans fe r  t o  
another job,  perhaps i n s i d e  t h e  c i v i l  se rv i ce  ( i f  an appropr iate post  were 
a v a i l a b l e )  o r  e l s e  t o  the  p r i v a t e  sector .  An e a r l y  p u b l i c i t y  campaign used 
rad io ,  t e l e v i s i o n ,  and t h e  newspapers t o  exp la in  t h a t  t h e  government intended t o  
p rov ide  employment counsel 1  ing, f i nanc ing  f o r  r e t r a i n i n g ,  and o f  course, 
f i n a n c i a l  ass is tance i n  t h e  form o f  a  severance package. 

I n  i d e n t i f y i n g  c i v i l  servants f o r  redeployment, t h e  RMC adopted a  se t  o f  
t ransparent  and (reasonably) o b j e c t i v e  c r i t e r i a :  

1) s t a f f  whose output  and work h a b i t s  had p e r s i s t e n t l y  been 
negat i ve; 

2)  s t a f f  who exceeded the  mandatory re t i r emen t  age o f  60; 

3) s ta f f  whose output  was adversely a f fec ted  by phys ica l  i n f i r m i t y ;  

4) s t a f f  h i r e d  a f t e r  approved l e v e l s  f o r  an o f f i c e ,  agency, e tc .  
were exceeded ; 

5) s t a f f  who v o l  unteered f o r  redepl oyment ; 

6 )  ' s t a f f  whose e n t r y  q u a l i f i c a t i o n s  were proven t o  be f a l s i f i e d ;  

7) s t a f f  on secondment ou ts ide  t h e  c i v i l  serv ice  who were dispens- 
able; and as a  l a s t  r e s o r t  

8) s t a f f  most r e c e n t l y  h i r e d  ( l a s t  in ,  f i r s t  ou t )  (Government o f  
Ghana 1990). 

Job a u d i t s  rev iew t h e  present  s t a f f i n g  o f  an o f f i c e  and compare i t t o  t h e  
s t a f f i n g  t h a t  appears t o  be necessary f o r  t h e  performance o f  t h e  o f f i c e ' s  du t ies .  
Any d iscrepancies are then cor rec ted  through retrenchment o r  a d d i t i o n a l  h i r i n g .  



With the exception o f  teachers i n  the Ghana Education Service (GES) and medical 
employees o f  the M in i s t r y  o f  Health, no c i v i l  servant was o r  i s  exempt from 
redeployment, a t  1 east i n  theory. I n  pract ice,  the au tho r i t i e s  have concentrated 
on redeploying 1 ower echelon employees, which i s  qu i t e  reasonable given the 
"bottom-heavy" s t ruc tu re  o f  the c i v i l  service. I n  pa r t i cu l a r ,  sk i  11 ed s t a f f  
whose work i s  v i t a l  t o  t h e i r  agency's performance are re ta ined (even i f  they 
vol  unteer f o r  redeployment) . 

It i s  important t o  note t h a t  whi le the RMC establ ished these c r i t e r i a ,  
implementation was decentral ized. I n  each m in i s t r y  o r  department, a committee 
comprised o f  the department head, a representat ive o f  middle management, a 
workersy representat ive, and the  workplace CDR6 representat ive ac tua l l y  made the 
redeployment decisions. Decentral i z a t i o n  has meant t h a t  redeployment has been 
somewhat uneven across the c i v i l  service, w i t h  some m in i s t r i es  and departments 
redeploying many more than others. On the other hand, t h i s  s t ruc tu re  seems t o  
have helped avoid the use o f  redeployment f o r  v i n d i c t i v e  ends. While other 
retrenchment schemes i n  A f r i c a  have suf fered from the perception t h a t  they were 
appl i ed  on ly  t o  c e r t a i n  pol i t i c a l  o r  e thn ic  groups, Ghana's program has general ly  
been seen as f a i r ,  w i t h  l i t t l e  abuse o f  the program. 

I n  add i t i on  t o  equ i tab le  app l i ca t ion  o f  the c r i t e r i a  f o r  redeployment, the 
programy s c red i  b i l  i t y  has a1 so bene f i t ted  from the  payment o f  reasonably generous 
severance packages. Each redeployee i s  e n t i t l e d  t o  severance pay equal t o  4 
months base sa lary  p lus  an end-of-service bene f i t  o f  2 months pay f o r  each year 
worked i n  the c i v i l  ~ e r v i c e . ~  As we w i l l  see below, t h i s  package i s  s u f f i c i e n t -  
l y  a t t r a c t i v e  t o  encourage a considerable number o f  c i v i l  servants t o  volunteer 
f o r  redeployment. Even f o r  those redeployees who d i d  not  leave vo lun ta r i l y ,  we 
have found 1 i t t l e  b i t te rness,  except f o r  those who were redeployed i n  the f i r s t  
year o r  so o f  the  program. A t  t h a t  time, base sa lar ies  (and thus severance 
benef i ts )  were lower and there were considerable delays i n  payment o f  benef i ts  
which served t o  reduce t h e i r  r ea l  value fu r the r .  Nevertheless, once the 
government began t o  make severance payments promptly, the whole process seems t o  
have funct ioned w i t h  l i t t l e  acrimony. 

GLOBAL RESULTS OF THE REDEPLOYMENT PROGRAM 

Table 3 shows the number o f  redeployed c i v i l  servants and t h e i r  severance 
pay f o r  1987-1992. While the program was somewhat slow t o  get  going i n  1987, 
i t  d i d  meet o r  exceed the t a rge t  o f  12,000 redeployments per year t ha t  the 
government had agreed upon w i t h  the donors i n  each of the fo l lowing three years. 
The pace slowed considerably i n  1991 when the redeployment st rategy sh i f ted  from 

6 Committees for  the Defense o f  the Revolution. These are quasi-pol i t i c a l ,  
mostly l o ca l ,  i n s t i t u t i o n s  t h a t  the present government establ i shed as a means of 
promoting "grassroots" democracy. 

We w i l l  r e f e r  t o  these together as severance pay. 





t he  broad c r i t e r i a  out1 ined above t o  department and m i n i s t r y - s p e c i f i c  j o b  aud i ts  
which i d e n t i f y  unnecessary s t a f f  i n  the  context  o f  a more ca re fu l  eva luat ion  o f  
t h e  u n i t ' s  f u n c t i o n  and s t a f f i n g  needs. Such evaluat ions are time-consuming, and 
t h i s  seems t o  account f o r  t h e  reduced number o f  redeployments. Nevertheless, the  
pace appears t o  have p icked up again i n  1992. 

The 1 a s t  column o f  Tab1 e 3 shows a marked increase i n  t h e  severance pay per  
redeployee throughout t h e  past  s i x  years. Th is  i s  explained by the  general r i s e  
i n  c i v i l  serv ice  pay dur ing  t h e  per iod  (see Table l), and a lso  by the  sa lary  
u n i f i c a t i o n  o f  1991 which brought several allowances worth about 20 percent o f  
t o t a l  compensation i n t o  c i v i l  servantsy base pay.' The very low payout i n  1987 
was a l so  a f fec ted  by t h e  f a c t  t h a t  many o f  t he  redeployees i n  t h a t  year  had 
worked f o r  t h e  D i s t r i c t  Assembl i es .  Because these l o c a l  i n s t i t u t i o n s  pa id  ha1 f 
o f  t h e i r  employees sa la r ies ,  they were a lso  he ld  responsib le f o r  h a l f  o f  t h e i r  
severance pay, reducing t h e  cen t ra l  government's l i a b i l i t y  ( t h a t  recorded by the  
MMSW) considerably. As i t  turned out, many o f  t h e  D i s t r i c t  Assemblies d i d  not  
pay t h e i r  h a l f ,  which con t r i bu ted  t o  the  low severance payments and the  general 
b i t t e r n e s s  o f  these redepl oyees. 

Table 3 a lso  repor t s  t h e  gross reduct ions i n  c i v i l  serv ice s t a f f  due t o  
redeployment. Figures on ne t  reduct ions are more d i f f i c u l t  t o  obtain, bu t  Table 
1 shows t h e  best  data we could ob ta in  f o r  d i f f e r e n t  p o i n t s  i n  t ime i n  Ghana. For 
t h e  most pa r t ,  t he  gross reduct ions o f  t he  redeployment program seem t o  have 
t rans1 ated i n t o  s imi  1 a r  n e t  reduct ions:  the  government redeployed 60,000 c i  v i  1 
servants between 1987 and June o f  1992, and t o t a l  c i v i l  serv ice employment f e l l  
by 57,000 from 1986 t o  1992. While t h i s  ne t  change inc ludes normal a t t r i t i o n  as 
we l l  as redeployments, r e h i r i n g  has no t  negated the  m a j o r i t y  o f  t he  impact o f  t he  
redeployment p r ~ g r a m . ~  Th is  i s  p a r t i c u l a r l y  t r u e  since the  government has been 
pu rpose fu l l y  h i r i n g  t o  f i l l  vacant s k i l l e d  pos i t ions .  

A t  t h e  same time, i t  i s  i n t e r e s t i n g  t o  note tha t ,  a t  l e a s t  s ince 1988, a l l  
o f  t he  progress has come i n  t h e  c i v i l  serv ice  r a t h e r  than t h e  GES. I n  pa r t ,  t h i s  
i s  due t o  a planned expansion o f  t he  teaching s t a f f  ( f o r  t he  Jun ior  Secondary 
Schools), bu t  i t  i s  a l so  t r u e  t h a t  t h e  GES has never implemented a computerized, 
cen t ra l  system o f  recru i tment  con t ro l  such as t h a t  put  i n  place by the  OHCS. 
This has made i t  d i f f i c u l t  t o  mainta in t h e  s t a f f i n g  reduct ions brought about by 
redeployments i n  t h e  GES. I n  f a c t ,  t he  surge o f  redeployments from t h e  GES i n  

Recal l  t h a t  severance payments are a p ropor t i on  o f  base pay r a t h e r  than 
t o t a l  compensation. The marked increase i n  severance cost  pe r  redeployee t o  the 
government may have con t r i bu ted  t o  t h e  reduced pace o f  redeployments i n  1991. 
The government mainta ins ta rge ts  f o r  t he  f i s c a l  d e f i c i t  w i t h  t h e  IMF which i t  had 
d i f f i c u l t y  meeting i n  t h a t  year. 

These data do no t  agree w i t h  de Merode (1992) who c la ims t h a t  r e h i r i n g  
equal t o  about 25 percent o f  redeployments occurred i n  Ghana, o f t e n  f o r  t h e  same 
1 ower echelon jobs  t h a t  t h e  redeployment program was t r y i n g  t o  e l  iminate. We are 
unsure o f  t h e  source o f  t h i s , c o n t r a d i c t i o n ,  though i t  may be t h a t  the  s i t u a t i o n  
has improved g r e a t l y  s ince 1989 (when de Merode c i t e d  h i s  f i gu res ) .  



1989 and 1990 probably r e f l e c t s  the 1 ay-off  o f  a 1 arge number o f  (unplanned) new 
h i res :  average severance pay f o r  GES redeployees was qu i t e  low re1 a t i v e  t o  t ha t  
o f  c i v i l  servants t h a t  year, which i s  consistent  w i t h  t h e i r  having few years o f  
experience. 

The f i s c a l  impact o f  the  redeployments was minor i n  the f i r s t  several years 
o f  the program, although i t  has s ta r ted  t o  become s i gn i f i can t .  Table 4 shows 
t h a t  the net  cash f l ow from the program turned p o s i t i v e  i n  1990, and the 
cumulative savings d i d  so i n  1991. By 1992, a n o n t r i v i a l  proport ion o f  
government expenditures had been saved. Nevertheless, these data should serve 
as a warning t o  governments hoping t o  reap f i s c a l  bene f i t s  through retrenchment: 
such programs are investments whose payback per iod i s  drawn out over several 
years. One should not  expect t o  see s i g n i f i c a n t  reductions i n  t o t a l  spending 
u n t i l  a l a rge  number o f  employees have been retrenched and t h e i r  severance paid. 

IHPACT OF REDEPLOYMENT ON THE REDEPLOYEES'O 

The most pressing concerns about l a i d  o f f  c i v i l  servants i s  t h e i r  a b i l i t y  
t o  f i n d  other work and the incomes they receive from t h a t  work. Table 5 compares 
Ghanaian redeployees' l abor  force p a r t i c i p a t i o n  w i t h  t h a t  o f  resynden ts  t o  the 
1987 Ghana L i v i ng  Standards Survey (GLSS) who are 17 o r  o lder.  The pat tern  
o f  employment f o r  our sample, who we interviewed anywhere from one month t o  four  
years a f t e r  being l a i d  o f f ,  i s  v i r t u a l l y  i den t i ca l  t o  the populat ion a t  large, 
and the unemployment r a t e  i s  qu i t e  low i n  both cases. (This i s  not  a typ ica l  f o r  
a developing economy, where people simply cannot a f f o r d  t o  be unemployed.) 
Whaty s more, most redeployees had only short  spe l l s  wi thout  work a f t e r  they were 
l a i d  o f f .  F u l l y  63 percent had no spe l l  wi thout  work, mostly because they simply 
continued t o  work a t  a second j ob  t h a t  they already held whi le  they were i n  the 
c i v i l  service. For the  remaining 37 percent ( inc lud ing those who have probably 
withdrawn from the labor  force), the median spe l l  wi thout  work was only 13 weeks. 
Thus, fears  t h a t  redeployees would no t  f i n d  work appear t o  be exaggerated. 

Nevertheless, i t  i s  t r u e  t h a t  most redeployees are not  working i n  formal 
wage employment. As Table 6 shows, redeployees are more 1 i ke ly  t o  be s e l f -  
empl oyed than the popul a t  i on a t  1 arge, w i t h  correspondingly 1 ower proport ions i n  
wage employment and farming. The low l eve l  of wage employment r e f l e c t s  the s ta te  
o f  the  labor  market i n  Ghana dur ing the  ERP, when many t r a d i t i o n a l  sources o f  
formal sector  employment, inc lud ing State-Owned Enterprises and the C i v i l  Service 

10 This sect ion draws on Alderman, Canagarajah, and Younger (l993), which 
readers may consu l t  f o r  a descr ip t ion o f  the CFNPP survey and a more deta i  1 ed 
overview o f  i t s  r esu l t s .  

l1 The GLSS i s  a 1 arge, mu1 t i  purpose household survey based on a nationwide, 
random sample o f  the populat ion a t  large.  Because our own survey sampled on ly  
from three regions, Greater Accra, Central,  and Ashanti, a1 1 comparisons i n  t h i s  
paper are between our survey and the GLSS respondents res id ing  i n  these three 
regions. 









i t s e l f ,  a r e  no t  h i r i n g .  On t h e  o t h e r  hand, redeployees a r e  somewhat less l i k e l y  
t o  be farming, probably because t h e  v a s t  major i ty  o f  c i v i l  s e r v a n t s  a r e  urban- 
based. 

The 1 a r g e  propor t  ion o f  sel f-empl oyed redepl oyees may 1 ead t o  concerns t h a t  
t hey  a r e  underemployed, but Tables  7 and 8 should a l l a y  t hose  f e a r s .  Table 7 
compares medi an household incomes f o r  t h e  GLSS and redepl oyees . l2 Median 
household incomes f o r  redeployees a r e  very c l o s e  t o  t h e  populat ion a t  l a r g e ,  and 
t h e  median self-employed income i s  comparable as  well (and g r e a t e r  than median 
wage income f o r  t h e  popul a t  ion a t  1 a rge)  . 

The more alarming d a t a  a r e  t hose  f o r  farming incomes, which are q u i t e  low 
among redeployees .  This  concern i s  amplif ied by Table  8, which r e p o r t s  t h e  
propor t ion  o f  redeployee households t h a t  f a l l  i n  each GLSS income q u i n t i l e ,  by 
t h e  main t ype  of  work f o r  t h e  redeployee i n  the household. In gene ra l ,  
redepl  oyees'  households a r e  sl i g h t l y  overrepresented i n  t h e  1 ower two q u i n t i l e s ,  
1 a r g e l y  because households wi th  redeployees who a r e  no t  working o r  who a r e  
farming have very  low incomes. (The self-employed, on the o t h e r  hand, a r e  less 
l i k e l y  t o  be i n  t h e  lowest  income q u i n t i l e . )  I t  appears  t h a t  farming could be 
an important  t ype  o f  underemployment f o r  redeployees i n  Ghana. By s o c i a l  
t r a d i t i o n ,  most Ghanaians may r e t u r n  home t o  t h e i r  v i l l a g e  and r ece ive  land t o  
work, even i f  t hey  have been away f o r  some time. Thus, farming may be a f a l l -  
back op t ion  f o r  Ghanaians who cannot f i n d  o t h e r  work. Nevertheless ,  many 
redeployees do no t  appear t o  be doing well a t  farming. On average, p l o t  s i z e s  
a r e  sma l l e r ,  hours worked a r e  fewer, and y i e l d s  a r e  much worse than comparable 
f i g u r e s  f o r  t h e  popul a t  ion a t  1 a rge .  (See Alderman, Canagarajah, and Younger 
[1993] f o r  a more d e t a i l e d  d i s cus s ion . )  As a r e s u l t ,  farming incomes (and 
e f f o r t s )  a r e  q u i t e  low even when compared t o  o t h e r  Ghanaian farmers .  

There a r e  s u r e l y  a s i g n i f i c a n t  number o f  poor people among redeployees,  1 3  
p a r t i c u l a r l y  among t h o s e  who have not  found work and those  who a r e  farming. 
Never the less ,  i t  i s  no t  c l e a r  t h a t  t h i s  c a l l s  f o r  any spec i a l  cons ide ra t i on  f o r  
redeployees:  i t  appears  t h a t  t h e i r  household incomes a r e  only s l i g h t l y  worse 

.---than t h e  popula t ion  i n  gene ra l ,  s o  there i s  no compel 1 ing reason t o  c r e a t e  a 
s p e c i a l  an t i -pove r ty  program f o r  them. 

l2 O r i g i n a l l y ,  we made t h e s e  comparisons on a per c a p i t a  b a s i s  ( s e e  Alderman, 
Canagarajah, and Younger 1993).  But household s i z e s  i n  t h e  GLSS a r e  susp i c ious ly  
sma l l ,  4.3 people  per  household versus  5 .4  i n  our survey,  which i n f l a t e s  any per 
c a p i t a  incomes f o r  t h a t  survey. As a r e s u l t ,  we r e p o r t  on ly  t o t a l  household 
incomes here .  A t  t h e  same t ime,  household incomes from t h e  GLSS a r e  small 
re1  a t i v e  t o  expendi tures ,  especi  a1 l y  i n  Grea te r  Accra, and seve ra l  r e sea rche r s  
have concluded t h a t  incomes a r e  s e r i o u s l y  underreported i n  t h a t  survey ( s ee  
Alderman and Higgins 1992).  Our survey d i d  no t  c o l l e c t  expendi ture  d a t a ,  s o  we 
have no way o f  making a s i m i l a r  judgment about t h e  v e r a c i t y  o f  income responses  
f o r  ou r  households.  

l3 Boateng e t  a1 . (1989) f i n d  t h a t  about 35 percent  o f  t h e  Ghanaian populat ion 
i s  poor,  based on e s t i m a t e s  o f  minimal c a l o r i c  i n t ake  from t h e  GLSS d a t a .  







At the same time, one must recognize that redeployees have lost a 
considerable amount of income because their salaries were above average when they 
worked in the civil service (despite the fact that they were overwhelmingly from 
the lower echelons of the civil service). On average, current earnings for 
redeployees are 28 percent lower than their earnings when they were in the civil 
service. If we exclude a1 1 redeployees who are not currently working from the 
sample, the difference is 20 percent. To some extent, these losses are offset 
by the receipt of a severance package, but only partially. If we suppose that 
the redeployees could earn a 10 percent real return on their severance package, 
that income flow would be about 12 percent of their earnings while they were in 
the civil service. 

PROGRAMS TO COMPENSATE REDEPLOYEES 

When the redeployment program was 1 aunched, government off i ci a1 s pl aced 
great emphasis on the fact that their aim was to redeploy, not retrench. In 
addition to severance pay, redepl oyees were to receive employment counsel 1 ing, 
retraining, credit and manageri a1 assistance to he1 p with small business, and 
tools, seeds, etc. to begin- farms. In practice, only the severance program has 
been effective. There were considerable delays in implementing the other 
compensation schemes, partly because the donors who agreed in principle to 
support them were slow to allocate funds in practice. Thus, de Merode (1992) 
reports that by the end of 1989 only 100 redepl oyees had received retraining (out 
of 3,000 applicants). In our sample, 26 percent had received employment 
counselling; but only 1 percent had received tools or agricultural inputs and 8 
percent had received food-for-work.14 Thus, while the emphasis on these 
redeployment programs may have had an important public relations effect, the 
programs themselves have not had much impact.15 

The one compensation for redepl oyees that has been effective is reasonably 
attractive severance pay. Thi rty-three percent of our sample volunteered for 
redeployment, and our informal conversations suggest that the end-of-service 
benefit was an important (indeed, dominant) consideration in this decision. It 
is also interesting to note that redeployees saved or invested a large portion 
of the severance pay. Table 9 shows that redeployees used 21 percent of total 
severance pay to accumulate financial assets, and another 34 percent to make 
expenditures that are traditional ly considered to be investment . Redepl oyees who 
are currently self-employed or farming are even more likely to invest a 
significant proporti on of their severance, presumably in the businesses they are 
pursuing. Thus, severance pay alone seems to have assisted the development of 
a significant amount of small-scale enterprise among redeployees. 

l4 It is 1 i kely that not a1 1 of these received food-for-work because they were 
redepl oyees . 
l5 A t  the time we were surveying (late 1991), the MMSW's retraining and coun- 
selling efforts were picking up steam, but too late for the impact to show up in 
our resul ts . 





I n  the  end, l a c k  o f  a t t e n t i o n  t o  other  forms o f  compensation may have been 
f o r t u i t o u s .  Experience w i t h  such schemes i n  o ther  count r ies  has general l y  been 
unfavorable (see Kingsbury 1992a), and the  evidence t h a t  we c i t e d  above suggests 
t h a t  redeployees are no t  an espec ia l l y  disadvantaged group. What's more, 
severance pay i s  cos t less  t o  administer (once t h e  p a y r o l l  has been establ ished) 
and reasonably e f f e c t i v e  a t  a s s i s t i n g  redeployees e s t a b l i s h  new forms o f  
empl oyment . 



3. PUBLIC SECTOR REFORM I N  GUINEA 

Like Ghana, the f i sca l  condi t ions and e f f i c i ency  o f  the pub l i c  sector i n  
Guinea deter iora ted dramat ical ly  throughout the ea r l y  1980s. By the end o f  the 
F i r s t  Republic i n  1984 the pub l i c  sector wage b i l l  was estimated t o  account f o r  
37.3 percent o f  publ i c  expenditures. The re1 a t i v e l y  h igh share o f  t o t a l  spending 
for  wages, coupled w i th  the extreme low publ ic-sector  wage rates,  was a  
consequence o f  a  p o l i c y  t o  expand the r o l e  o f  the s ta te  i n  the economy. This 
occurred even though stagnant economic performance was l i m i t i n g  the resource base 
avai 1  able t o  the state.  

Publ ic  sector  growth was a  l o g i c a l  component o f  the s ta te 's  c reat ion o f  a  
command economy w i t h  cent ra l  cont ro l  over almost a1 1  economic a c t i v i t y .  But i t  
i s  a lso t r u e  t h a t  the government used a  wel l - funct ioning and expansive system o f  
patronage, most obviously manifested i n  the s ta te  prov is ion o f  jobs, t o  
l e g i t i m i z e  the s ta te  and maintain i t s  p o l i t i c a l  support. I r on i ca l l y ,  i t was the 
growing demands o f  the expanding pub l i c  sector work force t ha t  contr ibuted t o  
dec l in ing  condi t ions o f  serv ice f o r  pub l i c  sector workers. As po l i c i es  t ha t  
accompanied the burgeoning bureaucratic in f ras t ruc tu re  and s ta te  employment 
s t i f l e d  p r i va te  sector growth, the revenue base from which t o  pay a  growing 
number o f  publ i c  sector workers shrank. The government responded by freezing 
nominal wages i n  a  h i gh l y  i n f l a t i o n a r y  environment. The rea l  average base salary 
for  a  s ta te  worker decl ined t o  a  low o f  $16/month a t  the p a r a l l e l  exchange ra te  
i n  1984. 

I n  add i t i on  t o  r ea l  wage decl ine and salary compression, there were few 
performance incent ives i n  the form o f  advancement o r  opportuni t ies f o r  t r a i n i ng  
and s k i l l  development. Coupled w i t h  the f a c t  t ha t  there was v i r t u a l l y  no 
mechanisms f o r  accountabil i t y  i n  the publ i c  sector, t h i s  contr ibuted t o  a  system 
where r e n t  seeking and other abuses o f  power were common ways o f  ex t rac t ing 
add i t iona l  bene f i t s  from working f o r  the state.  I n  Guinea, then, the i n s t i t u -  
t i o n a l  mandate f o r  publ i c  sector reform was f a r  more compel 1  ing than accompanying 
budgetary pressures. 

Under the Second Republ i c y  the government moved qu ick ly  t o  both reduce the 
scope and improve the e f f i c i ency  o f  the publ i c  sector by implementing 1  ibe ra l  
economic p o l i c i e s  favorable t o  p r i va te  enterpr ise and fo re ign  investment. 
Economic reform measures were f i r s t  proposed i n  the Programme Intbr imaire  de 
Redressement Nat ionale i n  1985, which was subsequently elaborated i n t o  a  
s t ruc tu ra l  adjustment program f o r  1986 t o  1988, Programme de Redressement 
Economique e t  Financier  (PREF), supported by loans from the World Bank and IMF. 
The PREF committed the government t o  undertake a  number o f  concrete act ions t o  
reduce the r o l e  o f  the s ta te  i n  the economy and 1  i beral i ze  markets, inc lud ing the 
mandate t o  reduce the number o f  pub l i c  sector employees and p r i v a t i z e  o r  
1  iqu idate  most parastatal  s. 



OBJECTIVES OF THE PUBLIC SECTOR REFORM PROGRAH I N  GUINEA 

As part of the initial economic recovery program out1 ined in 1985, three 
targets were set to reduce the number of public sector employees and increase the 
efficiency of the sector: a redeployment program was to reduce total publ ic 
sector employment by 25,000 persons; a new pay and benefits framework was to be 
introduced to provide incentives for performance; and the skill levels of 
remaining publ ic sector employees were to be increased. The second phase of 
PREF, commencing late in 1988, focused on increasing the efficiency of the 
remaining publ ic sector employees through institutional reform. 

Li ke Ghana, the fiscal and institutional crises that confronted Guinea made 
reducing the number of workers a necessary first step, but also the most 
politically difficult for the new government's new reform program. At the same 
time, the overt failure of the state bureaucracy to provide even the most 
rudimentary services, whether economic or social, made improving the functioning 
of the remaining state workers an equally important long-term objective of the 
program. 

DESIGN OF THE REDEPLOYMENT PROGRAN 

The first major step to realizing the ambitious objectives of the reform 
program was a census of publ ic sector employees conducted between December 1985 
and April 1986 to determine the number of publ ic sector employees on the payroll. 
The census results indicated that 70,989 individuals were employed directly by 
the civil service; 17,111 were employed in parastatals, state banks, or attached 
to mining companies; 12,700 were enrolled in the military; and 2,000 were 
employed without a specified sector. 

Following the census, the government instituted a hiring freeze that 
included termination of employment guarantees for university graduates. This 
reversed a long-standing component of the previous regime's patronage system. 
The government also took several measures to reduce existing staff levels: 

1) a 1 arge number of publ ic sector enterprises and banks were closed and 
their employees were removed from the publ ic sector payroll; 

2) employees of the joint venture mining companies were removed 
from the publ ic sector payroll (a1 though most were re-empl oyed 
on a contractual basis); 

3) civil servants over the age of 55 and those with more than 30 
years of service were forced to retire; and 

4) mandatory skill testing of all civil service employees was 
instituted, to be followed by release of those found to lack 
required ski1 1 s. 



Concurrent ly,  t h e  a u t h o r i t i e s  developed th ree programs t o  1  essen the  soci  a1 
and p o l i t i c a l  impact o f  t h e  proposed reduct ions. F i r s t ,  t h e  Admin is t ra t lve  
Reserve Status program ( D i s p o n i b i l i t d  spdcia le)  was i n s t i t u t e d  i n  December 1985. 
The program p l  aced i n d i v i d u a l  s  redeployed as p a r t  o f  1  i quidat  i on o r  p r i v a t i z a t i o n  
o f  p u b l i c  sec tor  en terpr ises  on admin i s t ra t i ve  reserve status.  Th is  s ta tus  
provided them w i t h  s i x  months o f  base sa lary  a f t e r  te rminat ion  o f  t h e i r  
employment. Under po l  i t i c a l  pressure sa l  a ry  payments were 1  a t e r  extended u n t i  1  
December 1988. Subsequently, c i v i l  servants who f a i l e d  t h e  s k i l l s  t e s t  were a lso  
placed on Admin is t ra t i ve  Reserve Status. Delays i n  t h e  conf i rmat ion  process o f  
t e s t  r e s u l t s  al lowed some o f  those who d i d  no t  pass t o  remain on reserve s ta tus  
and cont inue t o  draw c i v i l  serv ice  s a l a r i e s  f o r  up t o  two years a f t e r  t he  i n i t i a l  
December 1988 deadl ine. 

Second, as a  complement t o  t h e  fo rced departure o f  persons from closed 
en te rp r i ses  o r  o f  persons who f a i l e d  sk i1  1  s  tes ts ,  a  Voluntary Departure program 
was created t o  encourage c i v i l  servants t o  leave t h e  employment o f  t he  s ta te .  
Under t h i s  program, incent ives  f o r  departure were provided o f  between 500,000 FG 
and 1,000,000 FG pa id  over 30 months. Th is  was roughly equivalent  t o  US$ 1,130 
t o  US$ 2,257 a t  t he  1987 p a r a l l e l  exchange r a t e ,  o r  t he  r e t u r n  t o  about 5  years 
of school ing.  The dead1 i n e  f o r  enrol lment  i n  the  vo luntary  departure program was 
December 1988 and those who opted t o  take t h e  c i v i l  serv ice  s k i l l s  t e s t ,  
regardless o f  whether the  outcome was favorable o r  not,  f o r f e i t e d  t h e i r  
e l  i g i  b i l  i t y  f o r  t h e  program. I n d i v i d u a l s  p a r t i c i p a t i n g  i n  the  Voluntary Departure 
program were a l so  e l i g i b l e  t o  rece ive  p r i v a t e  en te rp r i se  development loans and 
t r a i n i n g  from t h e  Bureau d 'a ide  B l a  reconversion des agents de 7a f o n c t i o n  
pub l ique (BARAF). Th is  i n i t i a t i v e  was intended t o  f a c i l i t a t e  t h e  t r a n s i t i o n  of 
redepl oyed workers i n t o  t h e  nascent p r i v a t e  sector.  

THE GLOBAL RESULTS OF THE REDEPLOYMENT PROGRAM 

Between 1985 and 1990, the  government p r i v a t i z e d  o r  l i q u i d a t e d  over 70 
percent o f  s t a t e  enterpr ises  and removed t h e i r  employees from s t a t e  p a y r o l l  s. 
A t  t h e  same time, employment w i t h i n  the  publ i c  sector  was repor ted ly  c u t  by 27 
percent.  To v e r i f y  t h e  e f fec t iveness o f  these e f f o r t s  t o  reduce t h e  s i ze  of t he  
p u b l i c  sector ,  a  second census o f  p u b l i c  sec tor  employees was undertaken a t  t he  
end o f  1989. This census found t h a t  32,639 workers had been taken o f f  t h e  publ i c  
sec tor  p a y r o l l s  s ince 1985. Table 10 shows t h e  number o f  departees, by sector  
and departure program, f o r  t h e  per iod.  Departures o f  m i n i s t r y  c i v i l  serv ice  
s t a f f  accounted f o r  a  1  i t t l e  over h a l f  o f  a l l  reduct ions and redeployments from 
s t a t e  banks, pa ras ta ta l  s, and mining companies accounted f o r  t h e  remaining 
departures. Over t h e  same per iod,  t h e  s i z e  o f  t h e  m i l  i t a r y  a c t u a l l y  increased 
i n  number from 12,700 t o  15,000 persons. C lear ly ,  i n  terms o f  exceeding i t s  
t a r g e t  o f  removing 25,000 persons from t h e  p u b l i c  sector  the  census s t a t i s t i c s  
suggested t h e  redeployment program was a  major success. However, as we s h a l l  
see, t h i s  success was tempered by quest ions about t h e  re1 i a b i l  i t y  o f  p a y r o l l  
i n fo rma t ion  and t h e  commitment o f  t he  government t o  pursuing more far- reaching 
i n s t i t u t i o n a l  reforms i n  the  wake o f  these i n i t i a l  gains. 





Compensat i on programs a1 so appear t o  have e f f e c t i v e l y  ta rgeted t h e  m a j o r i t y  
o f  redepl  oyees. O f  t he  32,639 departures, 10,120 departed under t h e  vo luntary  
departure program; 4,700 r e t i  red; 6,526 r e t  i red  ear ly ;  and 4,245 were removed 
from Admin is t ra t i ve  Reserve status.  A l l  these persons were e n t i t l e d  t o  receive 
f i n a n c i  a1 compensation and/or re t i rement  b e n e f i t s  and, as w i  11 be discussed 
below, most d i d  rece ive  some form o f  compensation. Further,  many o f  t h e  5,617 
mining sec tor  c i v i l  servants who were removed from t h e  c i v i l  serv ice  r o l l s  were 
r e h i r e d  on a cont rac tua l  bas is .  

A t  t h e  same time, more long-term i n s t i t u t i o n a l  reform measures q u i c k l y  
eroded t h e  budgetary savings from employment reduct ions. The most important o f  
these were t h e  r a p i d  wage increases among remaining c i v i l  servants. Between 1985 
and 1986, i n d i c a t i o n s  are t h a t  t he  base sa la ry  increased more than threefo ld, I6 
and between 1986 and 1990 r e a l  government wages increased by 150 percent (Table 
11). Wages as a percentage o f  t o t a l  publ i c expenditures f o l l  owed a simi 1 a r  
pa t te rn .  I n  t h e  e a r l y  pe r iod  o f  t h e  redeployment program (between 1986 and 
l987), wages as a percentage o f  t o t a l  publ i c  expenditures dropped from 12.8 
percent t o  10.4 percent.  However, t h i s  t rend  was soon turned, as wages as a 
share o f  t o t a l  spending rose t o  17.5 percent i n  1989, and then an est imated h igh  
o f  22.1 percent  i n  1992 as a d i r e c t  r e s u l t  o f  cont inu ing r e a l  wage increases. 
Thus, t h e  f i s c a l  savings o f  t he  l a y o f f s  were overwhelmed by t h e  imperat ive o f  
improving t h e  cond i t i ons  o f  serv ice  i n  the  sec tor  over t h e  longer term. 

While t h e  re form program was able t o  exceed t a r g e t s  i n  terms o f  t h e  number 
o f  workers t o  depart  t h e  c i  v i  1 service, several admini s t r a t  i v e  problems m i t i ga ted  
i t s  success. Few i n d i v i d u a l  s repor ted  actual  l y  vo lunteer ing  f o r  t he  "vol  untary"  
departure program. Indeed, most claimed they were chosen by t h e i r  supervisors. 
Fur ther ,  program b e n e f i t s  were poor l y  understood and most departees be1 ieved they 
would rece ive  much more compensation than they a c t u a l l y  d id .  The mandatory 
t e s t i n g  program was a1 so unequal ly imp1 emented across m i n i s t r i e s ,  w i t h  the  
M i n i s t r y  o f  Education and Heal th f o r  t h e  most p a r t  being exempted. Problems such 
as t h e  design o f  f unc t  i on-speci f i c t e s t s  and the  f requent  re-organi z a t i o n  o f  
m i n i s t r i e s  hampered t h e  progress. I n  add i t ion ,  wh i l e  about 23,000 c i v i l  servants 
were t e s t e d  between 1986 and 1990, some o f  those f a i l i n g  the  t e s t  were never 
o f f i c i a l l y  n o t i f i e d  and cont inued t o  work i n  t h e  c i v i l  serv ice.  Each o f  these 
problems leads us t o  wonder whether t h e  program was as i m p a r t i a l  as i t  was on 
paper.I7 F i n a l l y ,  on l y  3.2 percent o f  those leav ing  t h e  publ i c  sec tor  through 
the  vo l  un tary  departure program a c t u a l l y  secured loans o r  t r a i n i n g  from BARAF. 
No t r a i n i n g  o r  employment assistance was provided t o  the  96.8 percent o f  
vo lun tary  departees who d i d  no t  secure loans o r  t h e  l a r g e r  popu la t ion  o f  
redepl oyees. 

l6 The f a c t  t h a t  some in -k ind  payments were e l im inated suggests t h a t  t he  
increase i n  t h e  r e a l  va lue o f  compensation was much less .  

l7 We have, nonetheless, no evidence t o  suggest t h a t  t h e  dev ia t ions  were 
systematic.  





A t  t h e  same t ime t h a t  i t reduced s t a f f i n g  l eve ls ,  t h e  government took a  
number o f  o ther  ac t ions  t o  improve the  e f f i c i e n c y  o f  t h e  sec tor  i n  the  area o f  
a c c o u n t a b i l i t y  and resource use through the  newly created M i n i s t r y  o f  Reform and 
C i v i l  Serv ice (MRAFP). Furthermore, t h e  evidence ind i ca tes  t h a t  redeployment 
e f f o r t s  had a  subs tan t ia l  impact on t h e  average s k i l l  l e v e l s  o f  p u b l i c  sector 
employees s ince those who remained on t h e  p a y r o l l  were b e t t e r  educated than 
departees, as were t h e  new r e c r u i t s  t h a t  j o ined  t h e  ranks o f  t h e  c i v i l  serv ice  
d u r i  ng and subsequent t o  the  redepl oyment programy s  imp1 ementat i on. 

Despi te these accomplishments there  i s  a  common percept ion t h a t  t h i s  second 
wave o f  c i v i l  se rv i ce  reforms l o s t  momentum and even eroded a f t e r  1988. Perhaps 
most impor tant ly ,  t ransparency and accuracy i n  p a y r o l l  and personnel in format ion  
proved d i f f i c u l t  t o  e s t a b l i s h  and mainta in desp i te  two publ i c  sec tor  censuses i n  
f o u r  years. A  v e r i f i c a t i o n  exerc ise i n  Conakry i n  1987 suggested 5 percent o f  
p a y r o l l  records were improper and a  second p u b l i c  sec tor  census i n  1989-1990 
showed f u r t h e r  eros ion  i n  t h e  accuracy o f  p a y r o l l  in fo rmat ion .  Correspondingly, 
CFNPP survey r e s u l t s  suggest t h a t  o f f i c i a l  government s t a t i s t i c s  (see Table 10) 
s i g n i f i c a n t l y  overs ta te  t h e  e f f e c t s  o f  t he  redeployment program on publ i c  
employment (M i l  1  s  and Sahn 1993). I n  fac t ,  these r e c r u i t s  may have eroded 
adver t ised s t a f f  reduct ions  by upwards of 50 percent.  Under pressure from the  
World Bank and t h e  In te rna t iona l  Monetary Fund (IMF) , outs ide  technical  
assistance was provided t o  overhaul and computerize t h e  c i v i l  ser-vant r o s t e r  and 
p a y r o l l  system. Yet, progress i n  establ  i s h i n g  a  c l e a r  system o f  accounting f o r  
publ i c  sec tor  workers cont inues t o  move slowly. 

Adoption and implementation o f  systems o f  improved accountabi l  i t y  have 
a l so  met w i t h  s t i f f  res is tance,  s ince many c i v i l  servants b e n e f i t  from the  
cu r ren t  s ta tus  quo. Overal l ,  there  i s  s t i l l  1  i t t l e  empi r ica l  basis f o r  arguing 
whether o r  n o t  t h e  e f f i c i e n c y  o f  t h e  publ i c  sec tor  has increased. I n s t i t u t i o n a l  
re1 a t  ionships do n o t  change w i t h  po l  i c y  pronouncements, bu t  w i t h  t h e  i n s t i t u t i o n  
o f  t he  proper i n c e n t i v e  s t ruc tu re .  The redeployment program was on ly  a  f i r s t  
s tep i n  es tab l  i s h i n g  t h i s  type o f  i ncen t i ve  s t ruc tu re .  I n  a  country 1  i ke Guinea, 
where du r ing  t h e  F i r s t  Republic a  number o f  i n s t i t u t i o n a l  mechanisms developed 
t o  promote rent-seeking behavior, p a r t i c u l a r l y ,  cen t ra l  i zed dec is ion  making, poor 
mon i to r i ng  and c o n t r o l  o f  resources, and cumbersome bureaucrat ic  r u l e s  i n h i b i t e d  
the  transparency o f  act ions, a  l a r g e  p o r t i o n  o f  c i v i l  servants who b e n e f i t  by 
perpetuat ing  t h e  s ta tus  quo can be expected t o  oppose reform e f f o r t s .  Current ly ,  
i t  i s  unclear  i f  the  government has t h e  p o l i t i c a l  s t rength  t o  conf ront  these 
groups. 

Survey r e s u l t s  o f  i n d i v i d u a l s  1  i v i n g  i n  Conakry, t he  c a p i t a l ,  who l e f t  t h e  
publ i c  sec tor  between 1985 and 1988 i n d i c a t e  t h a t  publ i c  sector  departees were 

l8 This  sec t i on  draws on M i l  1s and Sahn ( l993),  which readers may consu l t  f o r  
a  d e s c r i p t i o n  o f  t h e  CFNPP survey and a  more d e t a i l e d  overview o f  i t s  r e s u l t s .  



l ess  l i k e l y  t o  re-enter  the p r i va te  labor  market i n  Guinea than i n  Ghana. 
Further, f o r  those who d i d  f i n d  another job, the durat ion o f  the  j ob  search was 
qu i t e  long. Table 12 shows t h a t  81.7 percent o f  i nd iv idua ls  leav ing the  publ i c  
sector  dur ing the 1985-1988 per iod experienced a spe l l  wi thout  work.'' As o f  
1992, 4 t o  7 years a f t e r  leav ing the publ i c  sector (depending on the date o f  
departure), j u s t  over one-th i rd o f  the redeployees, and near ly  one-half o f  the 
r e t i r ees ,  were s t i l l  no t  working. Equal ly s t r i k i n g  i s  the f a c t  that ,  o f  those 
not  working, 43.9 percent overa l l  and 58.3 percent o f  redeployees were s t i l l  
a c t i v e l y  seeking work i n  1992. Clearly, invo luntary  unemployment among former 
publ i c  sector  workers remains a problem. I n  1992 t h e i r  overa l l  unemployment r a t e  
was 21 percent. This r a t e  i s  h igher than the overa l l  unemployment r a t e  f o r  
Conakry o f  12 percent despi te the f a c t  t h a t  the ma jo r i t y  o f  departees reside i n  
age and gender cohorts w i t h  the lowest ra tes  o f  unemployment (Glick, Sahn, and 
del Ninno 1992). 

Un l ike  Ghana, 69 percent o f  publ i c  sector departees between 1985 and 1988 
who found another pos i t i on  re-entered the wage sector, w i t h  the remaining 31 
percent undertaking sel  f-empl oyment . *O  Thi s i s  unexpected since only 49.5 
percent o f  persons i n  Conakry are engaged as wage workers, and most employment 
created dur ing the past  few years has been i n  the informal, nonwage sector. The 
1 ong dura t ion  o f  unemployment, coup1 ed w i t h  the 1 ow share o f  redepl oyees enter ing 
i n t o  the r a p i d l y  expanding informal and sel f-employment sector, suggests t ha t  
publ i c  sector  workers are w i l l  i ng  t o  wa i t  f o r  other wage sector opportuni t ies.  
Possible reasons f o r  t h i s  queuing inc lude perceived low re turns to,  and high 
r i s k s  of ,  self-employment. I n  addi t ion,  there are a lso ind ica t ions  t h a t  the 
severance pay retarded the r a t e  o f  l abor  market re-absorption ( M i l l s  and Sahn 
1993). This suggests t h a t  pol  icymakers should focus t h e i r  e f f o r t s  on i d e n t i f y i n g  
oppor tun i t i es  f o r ,  and removing ba r r i e r s  to,  enter ing the nonwage sector i f  they 
wish t o  lower the unemployment r a t e  among redeployees. However, the BARAF was 
an example o f  such a po ten t ia l  i n te rven t ion  and i t s  f a i l u r e s  suggest the 
i n s t i t u t i o n a l  capaci ty o f  the government t o  imp1 ement sophist icated 1 oan and 
r e t r a i n i n g  programs a lso need t o  be taken i n t o  account. 

I n  terms o f  the  impact o f  the redeployment program on workers and t h e i r  
households, the r e s u l t s  are mixed. A comparison between the cur rent  earnings o f  
the  redeployees who re-entered the labor  market w i t h  t h e i r  earnings a t  the time 
o f  departure from the c i v i l  services ind icates  t h a t  near ly  two-thirds o f  
departees who found other work i n  the wage sector had higher earnings i n  1992 
than a t  the  t ime o f  t h e i r  departure from the publ i c  sector, and the same i s  t r ue  
f o r  around ha1 f o f  those redepl oyees who became sel f-empl oyed (Tab1 e 13). Thus, 
those who have found work since redeployment do no t  appear t o  have suf fered a 
l oss  o f  income. But earnings o f  the approximately one-th i rd o f  the persons who 

19 The f i g u r e  was s l i g h t l y  higher f o r  persons who were r e t i r ees  than 
redepl oyees. 

20 Self-employment f i gu res  may be i n  p a r t  lower, due t o  lack  o f  farming 
oppor tun i t ies .  







are not  working, i nc lud ing  those searching and not  searching, are zero, and thus 
are c l e a r l y  lower s ince leav ing the employ o f  the state.  But given t h a t  more 
than h a l f  o f  these nonworkers are not  searching f o r  a job, we should not  assume 
t ha t  they would have s t i l l  been employed as c i v i l  serv ice workers i n  the absence 
o f  the redepl oyment program. 

O f  course, making comparisons o f  an i nd i v i dua l ' s  wage earnings before and 
a f t e r  redeployment t e l l s  on ly  pa r t  o f  the s to ry  concerning how household welfare 
has changed. Unfor tunately,  our survey does not  a l low us t o  compute broader 
ind ica to rs  o f  we1 f a r e  (e .g., consumption) before and a f t e r  redepl oyment. We 
can, however, address two other questions: How does the welfare o f  households 
w i t h  redeployees compare w i t h  the general populat ion a t  la rge? And i s  there a 
d i f fe rence  i n  the  we1 f a re  of households where the redeployee has found another 
job, and where t he  redeployee i s  not  working? 

The f i r s t  row o f  Table 14 shows t h a t  i n  1990, 33.1 percent o f  the 
i nd i v i dua l s  who continued t o  work i n  the pub l i c  sector (i.e., nonredeployees, 
nonret i rees,  and new r e c r u i t s )  were from households t h a t  f e l l  i n  the lowest two 
consumption q u i n t i  1 es .21 By contrast,  49.1 percent o f  the ind iv idua ls  who had 
l e f t  p u b l i c  sector  pos i t i ons  between 1979 and 1990 were i n  the lower two 
qu in t  i 1 es. Ind iv idua l  s 1 eaving the publ i c sector due t o  ret i rement were 
p a r t i c u l a r l y  vulnerable, w i t h  54.6 percent fa1 1 i ng  i n t o  the lowest two 
consumption q u i n t i l e s .  

The employment t r a n s i t i o n  o f  ind iv idua ls  appears t o  be f a r  more important 
than t h e i r  reason f o r  1 eaving the publ i c  sector i n  determining the probabi l  i t y  
o f  the household f a l l i n g  i n  the lower per cap i ta  consumption qu in t i l e s .  Among 
redepl oyees who successfu l ly  t r ans i t ed  i n t o  a p r i va te  sector  pos i t ion ,  42.5 
percent resided i n  households i n  the lower two consumption q u i n t i l  es as compared 
t o  55.3 percent f o r  redeployees who d i d  not  subsequently f i n d  work. S imi lar ly ,  
among r e t i r e e s  who found other pos i t ions i n  the p r i va te  sector, 46.2 percent who 
were from households i n  the lower two consumption q u i n t i l e s  versus 60.0 percent 
o f  r e t i r e e s  who remained unemployed. 

However, M i l l s  and Sahn (1993) repor t  the r esu l t s  o f  a household wel fare 
func t ion  (where wel fare  i s  measured by per cap i ta  expenditures), showing t ha t  
having been redeployed does not  lower household wel fare a f t e r  cont ro l1  i n g  f o r  the 
human c a p i t a l  endowment and demographic makeup o f  the household. Thus, the 
r e s u l t s  i n  Table 14 may simply r e f l e c t  the f a c t  t ha t  l o w - s k i l l  workers were more 
l i k e l y  t o  be redeployed. While the analysis cannot i nd ica te  whether the low 
economic s ta tus  o f  households w i t h  redeployees i s  a funct ion o f  t h e i r  j ob  loss,  
i t does ind ica te  t h a t  the a b i l i t y  t o  f i n d  other employment appears t o  be the 
major determinant o f  the  wel fare o f  redeployees' households. The two-thirds o f  
persons who searched fo r ,  and were able t o  f i n d  other employment appear t o  be, 
on average, a t  l e a s t  as we1 1 o f f  as before redeployment, as measured i n  terms o f  

The d i s t r i b u t i o n  o f  household per cap i ta  consumption by q u i n t i l e  f o r  the 
general populat ions i s ,  by d e f i n i t i o n ,  20 percent f o r  each q u i n t i l e  group. 





both t h e  i n d i v i d u a l  's  earnings and t h e  household's we1 fare .  By contrast ,  t he  
i n a b i l  i t y  t o  f i n d  o ther  work has t rans la ted  i n t o  c o s t l y  t r a n s i t i o n s .  

PROGRAMS TO COMPENSATE REDEPLOYEES 

There are  two primary forms o f  compensation f o r  workers l eav ing  the  publ i c  
sector :  pensions and severance pay. Pension schemes have been i n  p lace s ince 
before  t h e  Second Republic and a l l  p u b l i c  sec tor  workers over 55 years o f  age o r  
w i t h  over  30 years o f  p u b l i c  serv ice  are e l i g i b l e .  As discussed previously,  
severance pay programs were i n s t i t u t e d  a f t e r  1985 as p a r t  o f  t h e  redeployment 
program and sought both t o  induce the  vo luntary  departure o f  publ i c  sector  
workers and prov ide redeployees w i t h  cont inued sa lary  payments f o r  shor t  periods 
under t h e  Admini s t r a t i  ve Reserve Program. The BARAF program, as discussed, was 
supposed t o  prov ide  loans and t r a i n i n g  t o  vo luntary  departees; however, on l y  3.2 
percent  o f  vo lun tary  departees ever secured 1 oans and even fewer received 
t r a i n i n g .  

The e f fec t i veness  o f  t a r g e t i n g  i s  c l e a r l y  shown i n  Table 15 where 
compensation from 1 as t  publ i c  sec tor  p o s i t i o n  i s  examined by reasons f o r  l eav ing  
t h e  p o s i t i o n .  Ret i rees  appear t o  be e f f e c t i v e l y  ta rgeted by pensions plans: 
87.8 percent received pensions and re1 a t i v e l y  few, 8.1 percent, received 
severance b e n e f i t s  ." By contrast ,  redepl oyees compensation comes p r i m a r i l y  
from severance pay, 63.0 percent, w i t h  on ly  9.4 percent rece iv ing  pensions and 
34.0 percent r e c e i v i n g  no compensation. 

Un l i ke  Ghana, compensation appears t o  have had l i t t l e  impact on employment 
c r e a t i o n  o r  en te rp r i se  development. M i  11 s and Sahn (1993) f i n d  t h a t  severance 
payments a c t u a l l y  had a negat ive impact on the  p r o b a b i l i t y  t h a t  a redeployee 
would take o the r  employment. The median compensation payment was 700,000 FG and 
t h i s  money was p r i m a r i l y  used f o r  consumption a1 though, averaging across 
households, 29.4 percent was a1 1 ocated f o r  investment i n  income generat ing 
a c t i v i t i e s .  However, t h e  p o s i t i v e  and s i g n i f i c a n t  parameter est imate o f  t h e  
compensation v a r i a b l e  i n  t h e  model i n  Table 16 i nd i ca tes  t h a t  a h igher  percentage 
o f  compensation was a1 located t o  investment a t  h igher  t o t a l  compensation 1 eve1 s, 
suggesting t h a t  a t  h igh  l e v e l s  o f  compensation i n d i v i d u a l s  become more w i l l  i n g  
t o  inves t .  Since payments were dispersed over a 30-month period, t h e  r e s u l t s  
a1 so suggest t h a t  one lump sum payment may have been more e f f e c t i v e  i n  s imula t ing  
investment i n  income-generating a c t i v i t i e s .  

22 Compensation percentages do n o t  sum t o  100 percent s ince some i n d i v i d u a l s  
received more than one form o f  compensation. 







4. CONCLUSIONS 

ADMINISTRATIVE CONSIDERATIONS 

The examples of civi 1 service reform examined here provide several lessons 
for other African countries that confront similar problems. in their public 
sectors. First and probably most important is a simple administrative point: 
the government must be able to monitor and control its own hiring and employment 
for a reform program to work. It makes no sense to dismiss publ ic employees at 
a cost if the government then turns around and rehires them (or someone in their 
place). In Ghana, this appears to have happened in the Education Service (where 
centralized control over hiring and payroll is weak), but not in the civil 
service proper, which implemented a much stronger control system. In Guinea, the 
government's inability to maintain a hiring freeze and accurately monitor its 
payroll cast doubt on whether net reductions in public employment are as large 
as advert i zed. 

In countries where patronage hiring has been an important part of the 
publ ic sector it is not easy to establ ish a strong system of recruitment control. 
Nevertheless, there are some "techno1 ogical fixes-hat can he1 p reforming 
governments. Central i zed control of the payroll is important to avoid 
uncontroll ed recruiting at the ministry or agency 1 eve1 , and computerized payroll 
systems can be very helpful. In the Ghanaian civil service, for example, the 
change from a decentralized payroll in which pay clerks distributed wages in cash 
to a computerized payroll that issues workers checks from one small office was 
a critical aspect of the civil service reform. Because payroll records are 
centralized and easily accessed, it is a simple matter to check changes in the 
payroll from month to month to be sure that individual spending units are not 
hiring beyond their limits. Of course, establishing a computerized payroll is 
not in and of itself a sufficient condition for recruitment control. Guinea also 
adopted such a system, but was unable to use it effectively to monitor the 
evolution of the payroll, probably for political reasons. Thus, the agency in 
charge of recruitment control must be dedicated to enforcing hiring limits and 
have the support of the highest political authorities. 

At the same time that a government establishes effective control of its 
payroll, it should implement a hiring freeze. Even though the number of 
redeployees in Ghana and Guinea seems large, only 3 to 5 percent of publ ic sector 
employees were redeployed in any given year, an amount easily offset by 
unrestricted hiring. This hiring is particularly expensive since it entails not 
only the new employeesy salaries, but also the eventual cost of redeploying them 
(or others in their place) if the reform program is to progress in the future. 
What's more, evidence on turnover rates for publ ic sector employees in Guinea 
suggests that an effective hiring freeze with no redeployments would have worked 
almost as well as the redeployment program combined with the actual hiring that 
occurred. 



In both Guinea and Ghana, t he  government chose t o  use broad-based layoffs  
based on a few simple, observable c r i t e r i a  such as job type, tenure, or  
paras ta ta l  firm closings.  Some c r i t i c s  have argued t h a t  i t  would have been more 
sensible  t o  begin the  reform programs with job audi ts ,  identifying unnecessary 
posts and laying of f  those par t i cu la r  employees ra ther  than relying on a ra ther  
blunt wholesale approach. In a public sector  where the  required number of 
layoffs  are  few, and the  pattern of employment r e l a t i ve ly  ra t iona l ,  t ha t  is a 
val id  point .  However, t he  degree of excess employment throughout the publ i c  
sectors  of both Ghana and Guinea was (and remains) so severe in the lower 
echelons t h a t  wholesale layoffs  were unlikely t o  e r r  in the  sense t ha t  the  publ i c  
sec tor ' s  abi l  i t y  t o  function was hampered by the  loss  of a par t i cu la r  employee. 
(Both programs protected more ski 11 ed employees from redeployment . ) Li kewi se ,  
the  obvious ineff ic iency of most paras ta ta l  enterpr ises  makes t h e i r  closure a 
1 ogi cal pol icy . In addit ion,  even i f  a broad-based 1 ayoff occasionally redeploys 
the  wrong people, i t  i s  e a s i e r  t o  subvert a redeployment program based on job 
aud i t s  a t  lower l eve l s  of the  c i v i l  service.  A t  the same time, the  Ghanaian 
experience has shown tha t  job audi ts  are time consuming exercises t ha t  would 
del ay s ign i f ican t ly  the implementation of publ i c  sector  1 ayoffs. Even an 
apparently simple exercise such a s  the  s k i l l s  t e s t s  in Guinea can lead t o  
s i gn i f i c an t  delays while the  au thor i t i es  decide on appropriate t e s t s  f o r  
d i f f e r en t  types of posit ions within the  public sector.  In the  end, the  use of 
generalized layoffs  f i r s t ,  with job audi ts  and other more precise measures 
following only several years l a t e r ,  i s  probably appropriate. 

In sum, the  experience in Ghana and Guinea suggests t ha t  the  proper 
sequence of h i r ing and f i r i n g  is: 

1) es tab l i sh  e f fec t ive  control over the  payroll;  

2)  freeze a l l  new hiring;  

3) implement a broad-based redeployment program based on a few 
ea s i l y  ver i f i ab le  c r i t e r i a  ( fo r  publ i c  sectors  with serious 
overs taff ing problems) ; and 

4) only then continue with agency-specific job audi ts  t o  ident i fy  
remaining excess labor.  

BUDGETARY SAVINGS 

For f i scal pol icy , the  impact of redepl oyment programs i s not dramatic i n  
t he  shor t  run. In f a c t ,  the  cos t s  of severance pay generally outweigh the  
savings i n  wages f o r  the  f i r s t  few years of a program, so the  net impact on the  
budget i s  negative. Nevertheless, the  internal  r a t e  of return t o  t he  government 
i s  g rea te r  than 60 percent i n  Ghana, so over several years, t he  government i s  
1 i kely t o  real  i ze  s ign i f ican t  savings. Thus, retrenchment makes sense 



f i n a n c i a l l y  as l ong  as severance payments are n o t  exorb i tan t ,  bu t  t he  payo f f  i s  
small and perhaps negat ive i n  the  e a r l y  years o f  a program. 23 

Another p o i n t  t h a t  i s  c l e a r  i n  Ghana, Guinea, and many o ther  A f r i can  
coun t r i es  i s  t h a t  t h e  government cannot pay appropr iate s a l a r i e s  t o  p u b l i c  sector  
employees w i thout  i n c u r r i n g  untenable f i s c a l  d e f i c i t s .  To the  ex tent  t h a t  poor 
s a l a r i e s  a f f e c t  t he  work e f f o r t  and moral r e c t i t u d e  w i t h  which p u b l i c  sec tor  
employees c a r r y  ou t  t h e i r  du t ies ,  increasing them i s  important f o r  the  
r e s t o r a t i o n  o f  an e f f i c i e n t  publ i c  sector.  I n  tu rn ,  f i s c a l  respons ib i l  i t y  
requ i res  t h a t  s t a f f i n g  l e v e l s  decl i ne  before s a l a r i e s  increase. Thus, 
redeployment o f  p u b l i c  sec tor  workers i s  a key component o f  any e f f o r t  t o  improve 
the  e f f i c i e n c y  o f  t h e  p u b l i c  sec tor  i n  A f r i ca .  

SOCIOECONOMIC IMPACT ON REDEPLOYEES 

Our r e s u l t s  on the  soc ia l  costs o f  redeployment are mixed. With the  
except ion o f  farmers i n  Ghana, former c i v i l  servants who have found work appear 
t o  have earnings which are comparable t o  t h e  popu la t ion  a t  l a rge  and no t  g r e a t l y  
d i f f e r e n t  than t h e i r  earnings wh i l e  they were employed i n  the  p u b l i c  sector.  
S i m i  1  a r l y ,  these redepl oyees ' fami 1 i es have incomes ( i n  Ghana) and expenditures 
( i n  Guinea) t h a t  are s i m i l a r  t o  the  populat ion a t  la rge.  O f  course, both o f  
these coun t r i es  s u f f e r  widespread poverty, so many redeployee households are 
s u r e l y  poor. But there  does no t  appear t o  be any soc ia l  wel fare argument f o r  
t a r g e t i n g  a n t i  -poverty  programs a t  redepl oyees as an especi a1 l y  hard-pressed 
c l  ass. 24 

At  t h e  same time, t h e  l a rge  number o f  unemployed former p u b l i c  sector  
workers i n  Guinea and underemployed ( i n  farming) redepl oyees i n  Ghana suggests 
t h a t  t h e  t r a n s i t i o n  from publ i c  sec tor  employment t o  product ive p r i v a t e  sector  
a c t i v i t y  i s  n o t  necessar i l y  smooth. Because these redeployees s u f f e r  very 1 ow 
earnings and household incomes, there  i s  speci a1 cause f o r  concern about poverty  
among redeployees who do no t  successfu l ly  re-enter the  l a b o r  market. To date, 
n e i t h e r  government has developed an e f f e c t i v e  program t o  he lp  them f i nd  o r  
develop product ive  work. I n  fac t ,  t h e  h i s t o r y  o f  specia l  programs t o  compensate 
redeployees i s  bleak, i n  these two count r ies  and others as we l l .  Admin is t ra t ive  
capac i ty  i s  almost by d e f i n i t i o n  poor i n  count r ies  t h a t  need c i v i l  serv ice 
reform. I n  Ghana, spec ia l  p r o j e c t s  t o  a i d  t h e  redeployees were very slow t o  

23 For example, i f  wages are 40 percent o f  t he  o v e r a l l  budget and 4 percent 
o f  p u b l i c  sec tor  workers are l a i d  o f f  per  year, the savings on wages i n  the  f i r s t  
year  are on ly  1.6 percent o f  expenditures i f  a representa t ive  group o f  c i v i l  
servants are  1 a i d  o f f .  Recognizing t h a t  i t  i s  much more 1 i k e l y  (and appropriate) 
t o  l a y  o f f  u n s k i l l e d  employees, the  savings are 1 i k e l y  t o  be much less.  Never- 
theless,  t h e  annual savings accumulate so t h a t  they can become appreciable i n  a 
few years. See Table 4 f o r  an example from Ghana. 

24 There may be, however, p o l i t i c a l  considerat ions t h a t  lead a government t o  
es tab l  i sh speci a1 programs f o r  redeployees. 



develop. I n  Guinea, they never d id.  What's more, generating a  new bureaucracy 
t o  administer such p ro jec ts  runs counter t o  the s p i r i t  o f  redeployment. Special 
c r e d i t  schemes such as the BARAF i n  Guinea are o f ten  poor ly  administered and have 
repayment ra tes  t h a t  are so low t h a t  the loans end up look ing much more l i k e  
add i t iona l  severance pay than bona f i d e  loans ." Further, such t rans fe rs  are 
made i n  a  much less  ob jec t i ve  and equi table fashion than the actual severance 
Pay 

I n  the end, i t may be best t o  s t i c k  t o  simple severance programs. They are 
easy t o  administer and i n  the case o f  Ghana, there  i s  evidence t ha t  many 
redeployees used a  s i g n i f i c a n t  p a r t  o f  t h e i r  severance pay f o r  investment 
purposes and sel f-empl oyment generation. I n  Guinea, use o f  redepl oyment benef i ts  
f o r  consumption was much higher, but  the government could have increased the 
investment r a t e  out o f  severance pay by paying i t  out i n  one ( large) lump-sum 
ra the r  than 30 monthly insta l lments.  

One f a c t o r  which g rea t l y  increased the p r o b a b i l i t y  o f  a  smooth t r a n s i t i o n  
from the  c i v i l  serv ice  i n  Ghana i s  "moonlighting" o r  "day l ight ing"  before 
redeployment. C i v i l  servants who had a  second job  whi le  i n  the c i v i l  service 
usua l l y  had no spe l l  o f  unemployment because they simply moved i n t o  t h a t  j ob  as 
t h e i r  main work. To the  extent  t h a t  these jobs involved "day l ight ing"  - i.e.  
working a t  the second job  dur ing hours i n  which one should be working i n  the 
c i v i l  serv ice - an e f f e c t i v e  technique f o r  se lec t ing  those c i v i l  servants for  
redeployment may be t o  simply i n s i s t  t h a t  c i v i l  servants show up a t  work f o r  a  
f u l l  8 hours. This, combined w i t h  some incent ive  t o  leave such as severance pay, 
may encourage c i v i l  servants w i t h  second jobs t o  volunteer f o r  redeployment. As 
we have seen, these are p rec ise ly  the pub l i c  employees who are l e a s t  l i k e l y  t o  
s u f f e r  soc ia l  costs o f  redeployment. 

POLITICAL CONSIDERATIONS 

I n  many respects, the p o l i t i c a l  circumstances i n  Ghana and Guinea were 
s i m i l a r  a t  the t ime the redeployment programs began. Both countr ies had m i l i t a r y  
governments t h a t  had recen t l y  come t o  power. Both had suf fered prec ip i tous 
economic decl ines under previous governments. Further, both publ i c  sectors 
suf fered from extremely low pay and morale, and d i d  no t  perform even the basic 
funct ions o f  government we1 1, if a t  a l l .  These condit ions, wh i le  unenviable, are 
p rop i t i ous  f o r  pub l i c  sector  reform. Low pay meant t h a t  the cost  o f  a  j ob  loss  
t o  a  publ i c  sector  employee was lower i n  Ghana and Guinea than i t  would be i n  
o ther  count r ies  where c i v i l  servants are a  re1 a t i v e l y  wel l -paid and p r i v i l eged  
c lass.  Lower cost, i n  turn,  lessens an employee's i n t e r e s t  i n  mounting o r  
support ing p o l i t i c a l  opposi t ion t o  the  reforms. On the other side, the f a c t  t ha t  
ne i t he r  government was subject  t o  the overs ight  o f  a  parl iament o r  the approval 
o f  the  e lec to ra te  reduced the l i k e l y  ef fect iveness o f  any p o l i t i c a l  opposit ion. 

25 See Kingsbury (1992a, 1992b) f o r  reviews o f  special compensation programs 
i n  o ther  A f r i can  countr ies.  



I n  addi t ion,  the general economic c o l l  apse 1 e f t  each country desperate f o r  
fo re ign  assistance, and the donors conditioned t ha t  assistance on publ i c  sector 
reform i n  both. It would be wrong t o  suppose t ha t  the donors imposed reform on 
unwi 11 i n g  governments o r  populations, though. Both the government and publ i c  
employees themselves i n  Ghana and Guinea recognized the absurdity o f  the 
s i t u a t i o n  i n  the pub l i c  sector, even i f  they feared t ack l i ng  the problem. C i v i l  
servants also recognized, a t  l eas t  i n  pr ivate ,  t ha t  t h e i r  sa lar ies  could not  r i s e  
t o  reasonable l eve l s  u n t i l  t h e i r  numbers f e l l .  I n  these circumstances, the 
donorsy prodding f o r  reform appears t o  have encouraged governments t o  take 
measures which they recognized as important but nonetheless feared. 

It seems t o  us useful t o  consider two p o l i t i c a l  hurdles t ha t  a redeployment 
program must pass t o  succeed. The f i r s t  i s  the general opposit ion from c i v i l  
servants t h a t  w i l l  accompany the announcement o f  a program. Even though only a 
small t o  moderate proport ion o f  a1 1 publ i c  sector employees w i l l  be retrenched 
ex post, the ex ante  p o s s i b i l i t y  o f  l os ing  t h e i r  jobs w i l l  cause most c i v i l  
servants t o  oppose the program. I n  both Ghana and Guinea, the government cleared 
t h i s  hurdle by o f f e r i n g  more benef i ts  than i t  del ivered i n  the end. The publ ic  
re1 a t ions campaign i n  Ghana was p a r t i c u l a r l y  e f fec t i ve ,  emphasizing the 
(undeniable) need f o r  retrenchment on the one hand and an emphasis on re t r a i n i ng  
and redepl oyment benef i ts  on the other. These promises were not  necessari 1 y 
disingenuous: many members o f t h e  government apparently thought t h a t  they should 
de l i ve r  such services. But e i t he r  f o r  f i s c a l  or  administrat ive reasons, they d i d  
not. The proposals did, however, help t o  assuage c i v i l  servants i n i t i a l  fears. 

The second p o l i t i c a l  hurdle i s  t o  avoid the wrath o f  the c i v i l  servants who 
ac tua l l y  are retrenched. Here i t i s  important t o  note t ha t  each government, even 
i f  i t  d i d  not  del  i v e r  a l l  t h a t  i t  promised, d i d  del iver .  Severance payments were 
general ly  prompt26 and the government allowed employees t o  stay a t  t h e i r  posts 
u n t i  1 t h e i r  bene f i t s  were paid. Severance pay was a1 so reasonably generous whi le 
s t i l l  s a t i s f y i n g  the demands o f  t i g h t  f i s c a l  po l icy .  Just  as r e l a t i v e l y  low 
c i v i l  serv ice sa la r ies  minimize the pol  i t i c a l  f a l l o u t  from redeployment by 
reducing the cost  o f  l ayo f f ,  h igh severance pay increases the v i a b i l i t y  o f  
redeployment. O f  course, paying severance t ha t  i s  generous r e l a t i v e  t o  l o s t  
earnings i s  more expensive i n  countr ies where c i v i l  service sa lar ies  are high, 
so programs i n  such countr ies w i l l  have t o  proceed more s lowly i f  f i s c a l  
const ra in ts  are a problem. 

F ina l l y ,  the vast ma jo r i t y  o f  involuntary redeployees i n  both countr ies 
came from the lower echelons o f  the c i v i l  service and were therefore  the l eas t  
l i k e l y  t o  w ie ld  s i g n i f i c a n t  p o l i t i c a l  power. This was probably not  done f o r  
reasons o f  p o l i t i c a l  expedience - those same lower ranks are the ones where 
overs ta f f i ng  i s  most severe - but i t  d i d  help minimize organized opposit ion 
a f t e r  the retrenchments began. 

26 The exceptions t o  t h i s  include l a t e  payments t o  redeployees i n  Ghana i n  
1987. This was behind most o f  the b i t terness we observed among redeployees i n  
t h a t  country. 



In the end, neither government faced serious pol i t ical  problems with the 
redeployments, although we must also recognize that  each backed off certain 
controversial parts of i t s  original program. In both countries, the general 
rules for  redeployment were not enforced equally across the public sector.  In 
Ghana, some off ices  managed to  avoid having the i r  employees redeployed and publ i c  
enterprises remained outside the program. In Guinea, many c iv i l  servants avoided 
the s k i l l s  t e s t s .  Such exceptions may be pol i t ica l ly  practical in the short-term 
as a means of avoiding confl ic ts  with powerful e n t i t i e s  within the publ i c  sector, 
but they a1 so have a long-run cost because they diminish the credibil i t y  of the 
overall program. Fortunately, the pattern of exceptions was not such as to  
encourage a mobil ization of 1 arger pol i t i ca l  interests  against the program in 
ei ther  country. 27 

I t  i s  also t rue that  the program in Guinea did not persis t  past the stage 
of broad-based layoffs and, in general, appears to  have los t  momentum. Rehirings 
also appear t o  have been more common than in Ghana. After making the easiest  
layoffs of poorly paid, lower echelon workers, the government has not had the 
pol i t ical  strength t o  continue. The Ghanaians, on the other hand, have carried 
on with the program. There seem t o  be several possible explanations for  th i s  
difference. F i r s t ,  redeployees in Ghana have had much shorter periods of 
unemployment fol lowing the i r  1 ayoff, suggesting that  t he i r  cost of redeployment 
was lower than tha t  of the Guineans. In addition, the authori t ies  i n  Ghana 
played the i r  cards bet ter  on salar ies .  Both governments used the argument that  
layoffs were necessary t o  allow increased public sector sa la r ies  (because the 
wage b i l l  could not increase), but the Ghanaians made bet ter  use of i t .  Pub1 i c  
sector sa la r ies  were increased substanti a1 ly  soon af te r  the redeployment exercise 
began in Guinea, a move that  both reduced the government's leverage for  further 
1 ayoffs and a1 so increased opposition because c iv i l  servants would now lose a 
1 arger sal ary (whi 1 e severance benefits remained t ied t o  pre-i ncrease sal ary 
levels) .  In Ghana, the government was much more conservative, arguing that  a 
small layoff (3 percent per year) did not jus t i fy  a large salary increase in the 
short  r u n .  The public relat ions e f for t  on t h i s  point was so successful that  i t  
i s  quite common for  c iv i l  servants to  understand and agree with the notion that 
salary increases must be t ied  to  further reductions i n  publ i c  sector  payrolls. 

27 In other West African countries, redeployments directed a t  specific ethnic 
groups or pol i t ica l  parties quickly failed because of the pol i t ical  opposition 
they generated (see Kingsbury 1992a). 
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