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1 Introduction

This paper proposes a strategy for the reform of the Public Administration in Lebanon. It is presented
to the new Government as a professional contribution to the difticult choices to be made by this
Government. While the need for profound reform has been clear and ureent for quite some time, tha
arrival of the new Government provides a unique opportunity to embark on this in a dynamic and
focused way. The intention of this paper is to emphasize the urgency of reform, o outline possible
strategic choices and to present suggestions for action in the short and medium t2rm.

The paper is a product of cooperation between the Office of the Minister of Statz for Administrative
Reform (OMSAR) and the Program Monitoring Consultancy (PMC) ! of the ARLA Prozramme and
builds upon earlier work by OMSAR and PMC. OMSAR and the PMC, have worked togethar in the
context of ARLA for almost one year on an analysis of the problems of the administration and on
possible approaches towards resolving these problems. This kas included an in-dzpth assessment of
strengths and weaknesses of a considerable number of government agencies, a review of deficiencies
and possible priorities, preparation of support packazas for core agencies and selected line ministries
and a presentation of international experiences on public sector reform.

This paper does not pretend to provide a blusprint for the Lebanese Administration. Only the
Government, the concerned agencies and the citizens of Lebanon can, jointly, develop and introduce
such solutions. It is, however, cur hope that this paper contrinutes to a shared sense of urgency, to
serious and frank reflection on the present situation and to well-informed decisions, at the highest
possible level, 1o embark on the difficult but essential process of reform of the Administration. While
our proposal does not offer guarantees for resolving thz shortzomings of the present arrangements, we
are convinced that further delays in tackling these shortcomings will result in incrzasingly severe
problems that could atfect the credibitity and effectiveness of the new Government and henceforth the
stability and futurs prosperity of Lebanese saciety.

Beirut, 30 October 2000

OMSAR

' This is part of the extensive support package provided by the European Union , the Assistance to the Re-

Establishment of the Lebanese Administration (ARLA). For more details, see chapter 7 and the [nception Report
of ARLA (April 2000).
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2 The Need for Reform

2.1 Backeround

The attempts of Lebanon to rebuild its economy and society since the end of the civil war in 1990
have highlighted the many serious shortcornings of the public administration and its ability to play an
effective role in the reconstruction program. There is no doubt that the poar state of the public
administration is to a great extent the result of the serious damage inflicted on it during the civil war.
Burt we should not overlook the fact that, since 1959, Lebanon has not witnessed any serious and
effective atlempts to reform and improve its public administration. Since more than 40 years,
Ministries and agencies have been established without much reference to any kind of master plan for
the administration at large. As a result, a regulatory regime had evolved portraying a bewildering
patchwork of overlapping responsibilities®. It should not surprise that this led to inconsistencies in
terms of policy making and implementation, and to poor accountability of the public sactor as a whole,
thus undermining the government's reputation with the Lebanese population®.

Without apportioning any blame for the daterioration of the Lebanese public admixnistration dus to
war- related and other causes during this long period of benign neglect, it needs to be szid that in its
present form the public admiristration in Lebanon is not an adequate vehicle to deal with the normal
tasks assigned to ir, much less to embark on the daunting task of reconstruction and the central role
expected from it as a key instrument for reunifying the country. In its present form, the public
administration cannat serve as an effective tool for implementing the policies of tha State and
providing needed services 10 the citizens. Civil servants are caught in a mix of regulations, mandates
and institutions and often lack the means to o their work eftectively and efficiently. Buz most of all
the citizens of Lebanon suffer from a very low level of sarvices. errasic poticy making and application,
excessive ragulation, corruption and political intecfer2nce in the burzuucracy. Morsover, private sector
agencies suffer from the lack of a stable, transparent and efficient framework of rezuiations and from a
weak infrastructure, and the mounting debi, whereas foreign investors hesitate to invest their capital in
tha country in view of these factors®.

fris well known that the delay in administrative reform and modacnization threatens the continuation
of a number of existing programs. The complicated, ritualized and ineffective work methods and
procedures have paralyzed the work of the private sector. Citizens experience the unresponsiveness of
the administration due its centralized nature and tortuous decision maxing. the same time, dono:

agencies observe that their assistance is not absorbed and have, increasingly, cut back on their
commitments’.

[n view of the above, it is quite clear that the issue of administrative reform in Lebanon assumes great
urgency. Failure to address this problem as soon as possible carries great risks for Lebanon both
internally and externally. There are many who believe the viability of the Lebanese political system
depends on the ability to modernize and reform the public administration in order to make it an
effective instrument of government.

PSeeeg “loterim Strategy Repont”. drafted by Nick Manning/IDU, or Adnzn Iskandar's “Public Service Accoentability in Lebanon™
(1996).

* Seeeg. “Institutional Development Strategy™. dralted by OMSAR/IDU (1998). Aisa: fskardar (1993}, “Administrative Reformin Lebanon
~ Issues and Priorities™, and “In Service of Lebanon™ (UNDP, 1993

* As debt servicing exceeds 100 percent of annual revenue {net in the least given the poor receipts from indirect (VAT and custams) 1ax, and

the amuntesty on dirzct tax defaultersy, all money for salarizs. running services. and investinents, is (o be barrawed, starving the private sector
of much needed credit

! The World Baak, for example, provided Lebanon since 1993 with 12 loans, wtalling 750 mithon USS, but as of today ealy 300 million
USS were actyally spent, equal to an average spending vate of close 1o 6 percent. Main reasan foe the spending delays, according to Waorld
Bank officials, are the work methods and grocedures in Lebanun's public sector and the outdated faws.



2.2 Main Problems of Lebanese Public Administration

Before addressing the need for an overall strategy for administrative reform, it is essential that we
come to grips with the core problems which continue to plague the Lebanese public administration.

2.2.1 Anoverburdened State

The tasks and responsibilities assumed or claimed by the State, do not reflect the comparative
advantages and essential functions of the State. In many operational fields commercial agencies and/or
Non Government Organizations (NGOs) would be better equipped to act. The relative absence of
effective support from civil society and the private sactor for administrati ve reform efforts, and the
failure of the government to mobilize outside groups and involve them in the reform process
perpetuate the present stalemate. The inevitably limited capacity of the State is not sufficiently focused
on its core tasks, as a result of which the State has become ineffective and tnefficient, and deprives
other sections of society from opportunities to perform.

The structure of the public administration is highly compartmentalized and concentrated at the level of
the central and autonomous agencies. It must be pointed out that the high degree of concentration
applies both to the different levels within ministries in Beiruz as well as to the {limited} disiribution of
authority between the Beirut and regional levels. Indezd. there |5 2 high degree of centralization in the
Lebanese government, with very limited authority delegatad to Iocal government, despite rep2atad
promises by previcus governments to decentralize authority to the over 700 municipalities in Lebanon.
On the one hand this reduces the responsiveness o the Star2 an-d prevents the mobilization of Iocal
resources and creativity. On the other hand, there is 2 growing beliaf among politicians that
decentralization within the context of a weak State and befora rastoring and re-asserting its central
authority could undermine the unity and cohesion of Lebanzse sociery.

2.2.3 Weak policy making

General and sectoral policies are often poorly conceived and ouidated. The quality of data and analysis
that feed into policy making is often poor. Many of the existing laws and regulations need to be
updated and modernized in the light of new changes and developments. There is a lack of policy-
making capabilities, including lack of management information systems, which can ensure needed
data and analyses for making sound decisions. Evaluation and monitoring are poorly developed and
there is very little feedback of the lessons of experience towards future planning. Policies are often not
linked to a larger vision on the role of the State and, as a result, 1end to insert piecermneal solutions that
may create problems cr confusion in the larger setiing.

2.2.4 Inadequate Civil Service

There are a large number of vacancies in the classified civil service. 10 is estimated that 10,600
positions out of a total of 22.000 are now vacant. There are also indications that the shertage is more
acute in the upper ranks of the civil service, which include junior. middle and upper management
positions. Equally important is the fact that there are serious shortages within the public administration
of certain important skills, especially in engineering. scientific and information technology skills,
basically as a result of the fact that the private sector is able to offer these people much higher salaries.

In other areas, however, applicants are still keen to join the government because of the prestige and
security of tenure that a civil service job guarantees. The many temporary and daily workers, in
particular, who are mostly not recruited according to merit standards, are often of very poor quality
and find themselves employed in the lower ranks of the civil service. There are many indications that

-



there is significant overstaffing in those ranks and of 2 weakening of the role of merit in mattars of
recruitment, mobility and staff careers.

Finally, the recruitment and testing system is outdated and cannot reliably help in detecting necessary
skills and abilities in various jobs, especially in the absence of a job description and classification
system. Training programs for civil servants are furthermore outdated and of limizad guality. They
need a serious overhaul on the basis of a comprehensive study of training nesds and priorities
throughout the public administration.

2.2.5 Poor Governance

There are strong pressures on the public administration and frequent interference in its work, which
has led to a patron-client relationship with politicians acting as intermediarias to s2zure favors and
services for the citizen from a highly inefficient and unresponsive bureavcracy. As a result, there are
many who believe that the Lebanese public administration has become a vehicle for serving the
interests of political leaders,

There is political and administrative corruption which has reached new and unpreczdented progortions
and which constitutes a significant drain on the economy. Therz is a profound lack of trust between tha
citizens and the public administration as a result of this. The citizen does not view the public
administration as an instrument for serving his needs and interests, and the behavicr of the public
administration does not raflect an awareness and understanding of its role in serving the public and
respoading to his needs. This situation will ultimately lead to a more dangerous atiitude of lack of
popuiar trust in the State itse!f and a further ercsion of its legitimacy.

2.2.6 Lack of Accountability

The systems of control and accountability in both the political and administrative ¢omains are highly
ineffective. Legislative oversight of the public administration is seriousty lacking and judicial control
is ineffective. Despite the relatively large number of controls and disciplinary agercizs within the
executive branch it has not been possible to curb violations and mismanagement within the public
administration. Moreover, ministries do not even submit a report about their activities every six
months, though they are presently required to do so by law.

The highly routinizad, complex and cumbersome work mathods and procedures constitute, togather
with corruption, the most important source of citizans' complaints, as well as the most important cause
of inefficiency and poar service delivery in the public administration. Work metheds and procedures
in Lebanoa place undue emphasis on legality compliance and caution at the expensz of initiative,
speed, efficiency and the achievement of purposes of laws and regulations.

Finally, the operational systems of the public administration suffer from poor techrology and a very
weak resource base. Information technology, which could be of tremendous value in increasing
efficiency and transparency, is under-utilized. Data storage is often by hand, communication only by
traditional means and the power of the Internet is not used for making the State accessible and
comprehensible to the citizen, nor for providing opportunities to solicit inputs from citizens.

2.2.7 Absence of client orientation and responsiveness

The State is seen as primarily serving the interests of politicians, civil servants, and particutar factions
and partisan priorities. The existing machinery does not have strong incentives to take the needs and
views of citizens as the essential point of reference. Tortuous and non-transparent procedures face
emerging entrepreneurs, clients of social services, municipal administrators, seekers of legal assistance
and others who need support from State agencies. While individual civii servants may be concerned
with their needs, the actual incentives to take those needs seriously are weak. The extreme



concentration of power and the emphasis on procedural detail prevent the agencies and their officials
to respond flexibly and alertly to new problems, opportuaities or changes in the external environment.

2.3 The failure of earlier reform efforts

Most of the above problems are not new and many, within and outsidz of Government, have argued
for more or less far-reaching reform. However, this has produced little result. The slow pace of the
Lebanese reform can be explained by the interplay of factors, some of which were already mentioned

above. In general, all of them indicate that *pressures for reform’ are still insufficient to brzak the
current deadlack:

2.3.1 Little pressure from the top of the administrative system

The Government has so far not been able to push through 2 vision on the rol= of tha Stat= and its
commitment to reform. Neither the National Administrative Rehahilitation Program (INARP}, which
was formulated in 1994, nor the Statement on the Administrative Reform Strategy {1993) was
developed into a legally binding documeant, or re-affirmed through later policy decisions. The same
holds for the Institutional Development Strategy (1993) developed by the OMSAE.

Though the outgoing Government has expressed its concern to brinz down public debt, revizw the role
of the State and re-think the structure and the process of its administration. These intentions have not
reachead the stage of implementation.

Institutionally, the Parhament's capacity for monitoring thz Governmant is weak. [1 does not extend

beyond raising periodic questions to Government and participating in criticizing it during its genera!

sessions. Political identity and allegiunce furthermore used to focus on individuals, political families
ard religious communities, thus impeding the possibility for the Parliament to take up a more unified
pro-active reformist stance.

2.3.2 Little pressure from within the administration

The average age of graded positions in the Lebanese administration is attaining 56 years. Needless to
say that the age factor will not decrease the natural resistance within administrative agencias to accept
change. This has a negative impact on the absorptive capacity of the administration for change. The
unctear accountability structures further impedes change. As OMSAR is a non-executive authority, it
is neither in a position to force its recommendations through. Functional overlaps with the other main
administrative reform players in the country on roles and mandates in the sphere of administrative
reform has further reduced the pressure from within the admiaistration to accept reforms.

2.3.3 Little pressure from outside the administration

Elsewhere public pressure is often an important external incentive for administrative modernization.
Hzre one of the peculiarities of Lebanon, its pluralist and seemented society, comes at play. Political
views among communities are not unitied on the main tssues, In fact, contradictory and conflictual
socio-political forces often dominate. It has been widely observed that the lack of political consensus
has only increased the gap between State and society.

The structural under-performance of the public administration, and widespread perceptions regarding
corruption, has further contributed to the development of such a profound distrust and cynicism that it
has become difficult to persuade the public that improvements are at all possible. On the positive side,
the Lebanese can count on many non-governmental orzanizations (NGOs), professional associations
and institutions. However, there is no institutionalized platform through which NGOs can exert



pressure on the Government, and the involvement of NGOs in the Government's decision-making
process is therefore indeed very low.

Regarding the private sector, Lebanon can rightfully claim to have favored private initiative through a
liberal economic tradition, based on a market economy and a relatively small number of public sector
enterprises. The Government intends to further minimize its role in the Lebanese economy by
privatizing some of its operations. As with NGOs, pressure from the private sector towards better
performance of the Lebanese administration is, however, not instituiionalizad and the privatization
process s ctouded by lack of transparency and insufticient extarnal control.

In short, the Lebanese administration is caught up in a vicious circlz of low commitment for reform ar
the highest levels, reducing the pressure on the administrative system to improve its performance.
This, in turn, has reduced the accountabdility for reform within the administration. The major targets for
reform (the core administrative agencies) were able to ward off changss they did not want by
challenging the legal prerogatives and legitimacy of the OMSAR. piaving into the hands of those who

are mostly resisting change. This further slowed down another possibie key-driver to administrativ
reform: the pressure from civit society.

2.4 The Lebanese Reform Program in Retrospective

Leoking back at the early efforts of reform undertaken by the Lebaresz Government it sezms justifizd
to conclude that they were mainly aimed at the development of human resources and organizaticnal
improvements within individual organizations, They hardly touched upon the strategic and structura!
probiems related to the lezal mandate of institutions nor did they providz 2 decisive Government’s
vision on the overall role, position and character of the Lebanese administration. The emphasis, i
other words, has been mora on rehabilitation and maodernization, and mzch less on reform

For over 40 years, the Lebanese administration did not witness any major review of its structure,
Consequentiy, the present set up of the Lebanese civil service requires urgent and comprehensive
renovation to mest the requirements of a medern State. The vicious circle of poor performance and
limited accountability calls for urgent formulation of a framework within which administrative
reforms should be conceived and implemented. The next chapter will offer the basic principles that
should inspire such a framework, while chapter fodr outlines a strategy framework.



3 Principles of Modern Public Administration

3.1 The functions of the State

The ultimate goa! of the recommended administrative reform strategy is to set up an efficient, flexible
and dynamic public administration that will be able 1o ensure the country’s social and economic
development, while securing basic social services and national tntegration, and adhering to principles
of good governance. Civil service has to be output orisated, and concerned with performance and
achievement of resclts on the basis of economy, efficiency and effectiveness, while utilizing
opportunities that new information and communication technologies provide. New and open
relationships have to be established with the public with emphasis on transparency, accountability and
quatity of service delivery, including close partnerships with the private sector and civil society, in
order ©0 ensure the legitimacy of the public administration.

In order to address the overdue reform of the public administration, it is important to take account of
the ‘core functions’ of the State. Among the most important tasks of the State are:
* Ensuring the integrity of the country and providing basic security agzainst internal and external
aggression
» Conducting foreign relations
¢ Establishing and preserving the rulz of law
Macroeconomic management, i.e. stabilize macroeconomic conditions and ensurs the
mobilization and effective application of capital
* Ensuring the availability and adequate functioning of basic infrastructurs
* Ensuring the protection of the weak and the vulnerable
* Ensuring the framawork that enzbles civil sociaty and the private sector o funstion and
cevelop
* Protecting the environment and preserving scarce nazural resources for future gerarations
Given such core functions, the following ‘basic principles’ should govern modern administrations:

3.2 Legality

The consistent and fair enforcement of laws is an essential elemant in maintaining the foundations of a
stable society and a legitimate State. Respect for the legal framework and adherence to the rule of law,
mvolving fundamental values like integrity, reliability, predictability, and objectivity, while ensuring
equal rights for all, is probably the most fundamental of all precepts for public administration. To
maintin legality of public administration, the judiciary should be independent from policy-making
and ensure effective compliance and enforcement of law.

3.3 Good Governance and Civil Society

Civil society occupies the middle ground between the public and the private sector. Building civil
society, and developing civic engagement and participative options for citizens and professional
organizations are essential elements for ensuring legitimacy of public administration. The preseace of
a strong and vivid civil society is a precondition for *good governance’, as it helps to establish the
countervailing powers that will correct the State or private sector. Good governance is characterized
by openness, a willingness to account, attention to all clients and adherence to agreed plans.

3.4 Accountability
Accountability means, in this context, that any administrative body should be answerable for its

actions to other administrative, legislative or judicial authorities in exchange of delegated powers and
responsibilities. More in general, accountability involves ministers and civil servants, internal
1



hierarchies and networks in the civil service, as well as relations between administrative authorities
and citizens. As such, accountability is essential for sustaining democracy. Effective accountability
mechanisms require: clear roles and responsibilities, wel! defined management structures, appropriate
monitoring regimes, and openness and transparency of decisions taken by the public administration.

3.5 Responsiveness

The concept of client-responsiveness of public administration implies a basic shift from a bursaucratic
structure to an open-system approach. Responsiveness in public administration should be a principle
that links the administration to its clients, thereby safeguarding the quality, accessibility and
transparency of public service delivery. It means that government measures are informed and guided
by the needs of citizens and take into account the changing priorities and resources of these citizens.
Citizens need to be able to understand the decision making processes that affect them and to articulata
their needs, regardless of social, ethnic or political backgrounds.

3.6 Result- and Performance-orientation

Service delivery by the public administration should be cutput oriented, ard adhere to the principles of
efficiency, effectiveness, and economy. These principles complament more traditicnal principles such
as legality, accountability, equality of rights and proper manazzment of public money. Hence,
bureaucratic standards are to be abandoned for a more result-orizntad public administration, by satting

clear targets and quality standards, and monitoring implementation so as to ensure bettar rasults
against lower costs,

3.7 Balanced relationship with the Private Sector

Government fuactions should promote and facilitate private ssctor development, while safeguarding
social interests. To advance soctal and ecoromic development, tailored partnering arrangements
batween public and private sector are essential in order to improve service delivery of public goods by
using the higher efficiency of the private sector in many operational fislds. This can take many forms,
reflecting the nature of the activities, strength of commercial azzncies and the capacity of the State.

3.8 Capacityv to Learn and Renovate

The capacity to learn, adapt and improve current public institutions, and, if necessary, close down
some Or create new ones, is an essential prerequisite to ensure adequate performance of the public
sector in cementing social and economic development. Moreover, upcoming developments and future
trends need to be anticipated and monitored on a continuous basis.

As observed before, many of the noted principles are not adhered to in the current Lebanese
administration. Hence the next section will focus on the strategies that need (o be adopted to
strengthen the capacity of the public administration and enablz it to guide the Government in case it is
willing to take the bold steps which are necessary to avoid a further decay of Lebanon.



4 Reform Strategy
4.1 Objectives

The proposed comprehensive administeative reform strategy for Lebanon, which should address the

need for reform, as discussed in chapter 2, and account for the ahove principles for modern public
administration, should have the following components:

a) Focus the role of the State on core functions and tasks

b) Ensure effective and coherent structures of the public administration
c) Strengthen policy making and implementation capacity

d) Ensure high quality civil service and civil servants

e) Streamline and modernize procedures and systems

f; Enhance the quality of governance

g) Improve client and result orientation

Based on these strategic objectives, a coherent approach towards reform and modemization of the
public administraticn is to be drawn up. The key strategies in such an approach shall reflect the
fundamental choices, elaborated towards specific interventions and measures that will help to establish
methods, procedures and systems of rational orzanization, operation and stafting. Moreover,

individual measures must fit with the overall administrative reform goals and be ir Line with the earlier
adopted principles.

4.2 Strategic objectives and interventinns

4.2.1 Promote focusing of the State on core functions and tasks

The State has to focus on what the State can and should do best, teaving other activities and roles to
private sector and civil society. The State should da less but do that better. This can be pursued

inrough the following interventions:

Clarify the mission of the State in terms of core functions (strategic policy making, planning,
coordination and control) and complementary operational tasks;

Assess budgetary and hivman resources available for meeting the above core furctions, and
detennine the scope to mobilize these; '

*  Decide on scope for phasing out operational functions in the various sectors:

Discontinue State involvement in service delivery (and production) on a lurge scale;

Re-allocate tasks and roles, by way of deliberate and step by step measures like privatization,
creation of executive agencies. sub-contracting to the private sector and enliancing the role of ;
civil saciety organizations;

Develop, test and fine-tune a menu of options for privatization and provide results to the Higher
Privatization Conunilice, composed of five ministers, with the responsibility of overseeing the
whole privatization program,;

“Establish t!te'po[icy_frcr)uéworkfor privatization and the legal provisions for ensuring
accountability-and credibility for this sensitive process;

‘Establish open interfaces benveen public agencies, civil soctety and privare sector, and promote
exchanges of views, people and initiatives.

4.2.2 Ensure effective and coherent structures of the public administration

The core functions of the State need to be organized in a coherent and effective manner, putting

responsibilities at the lowest possible level and allocating roles in a systematic and consistent manner.

This can be pursued through the following interventions:

*  Re-design organizational structures based on re-examination of the overall structure of
government administration and the mandates of individual ministries and autonomous agencies
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with a view to rationalizing and streamlining core functions and responsibilities amaong them. This
includes the possible integration and/or merger of ministries and government support
organizations, transfer of mandates, competences and responsibilities, removal of duplications
and overlaps ete.;

*  Unbundle government institutions: ensure clearer demarcations of distinct responsibilities with

their particular competences for the separate roles of policy making, plunning, resource

allocation and control, execution and monitoring;

Review all executive agencies and either put them at greater distance, with strict accountability in

terms of measurable results, or phase out towards complete independence (assuming the

character of private sector or civil society institutions);

*  Re-distribute functions and competences berween the central governmen! departments and the
regional administration, or the local government units (devolution, deconcentration andior
decentralization), to allow ministries to focus on policy farmulation and decision making, and
discontinue executive functions while ensuring greater responsiveness @t lower levels;

¢ Re-size and re-shape ninistries to meet policy making, planning and regulatory requirements
while removing ulterior agendas and fiefdoms. Phase out surplus staff and close the gap benween
responsibility and authority;

L

Establish the principle of constant organizational adaptation and promote the concept of so-called
“virtual organizations"(fluid task-oriented netvorks);

* lwroduce incentives for civil servants to cross the boundaries of their sectoral agencies and
cooperate in flexible ways with other agencies at horizontal and vertical dimensions;

Introduce the notion of constant adaptation of orzanizational arrangements, including virtual

organizations and networks, and experiment voith new forms of public sector operation that have
shown promise in other counrries.

4.2.3  Strengthen policy making and implementation capacity

The State neads to be capable to focus its limited resources and prioriies on carefully selected levels

and areas of intervention. These priorities need to be founded in solid data. rational balancing of

alternative approaches and transparent decision making in the contex: of more enCempassing

strategies. Policy decisions need subsequent translation towards operational plans, budget allocations

and increasingly specific targets for implementation. Implementatior. needs rigorous monitoring,

lzading to fine-tuning and modification and to cumulative learning a: all levels. These capacities can

be enhanced by the following interventions:

*  Establish ‘policy units” in ministries o facilitate policy formudation, planning monitoring, and
evaluation

e Enhance the quality and depth of the policy debate in sociery, parlicment and ministries by
training, exposure, de-politicization

* Disaggregate functions of policy making, planning. budget aliocation, implementation and
monitoring into institutionally separate entities with specific and limited mandates:

*  Strengthen economic planning capacity {e.g. Planning Commission model);

*  Build up capacity in areas such as demographic and statistical analysis;

*  Develop solid data collection and management capaciny, establish benclunarks for operational
tasks and invest in monitoring capacitios;

Invite civil society, like research and study agencies to enter inen policy debaies and joint reviews

4.2.4 Ensure high quality of civil service and civil servants

The civil service needs to be the essential instrument for the State, of high quality and integrity, driven
by competence and commitment, and allowing flexible allocation of staft. The number, nature and
allocation of civil servants should reflect the medium term needs of the State, rather than short term
politics or long term job entitlements. Professional quality should increasingly focus on rational
decision making and client/result oriented management of scarce resources, rather than on legal and
administrative procedures. These qualities may be promoted through the following interventions:

¢ Bring the civil service size in line with overall requirements reluted 10 core functions and with
realistic estimates af available budyetary resources



b1

e Develop new legislation on the civil service, stressing accountability and introducing greater
fexibility and stronger performance orientation;

* [ntroduce a recruitment/selection system and a career development system exclusively bused on
merit, with a simple grading and ranking system;

* Introduce a transparent and objective performance measurement system, regarding quality and
productivity of civil servants;

¢ Introduce common standards in civil service, a common job description program for ali public
servanis and a broader scope for inter-ministerial mobility of staff:

*  Develop the framework for a mediunt term Huwman Resources Management and Development
approach and establish capacities for HRD and HRM at the level of individual ministries and
agencies;

*  Gradually shift emphasis in civil service core competence away from procedures and legality
focus towards management, nevvorking and strategic policy and planning skills

* Increase salary levels and ensure fulfilling work to enable hiring of better qualified staff. while
introducing strict performance criteria simulianeously;

*  Develop flexible incentives that are strictly related to owtpuws and performance;

L]

Invest in quality training (not necessarily through government institutions) of civil servants within
the framework of flexible career development plans and allowing lateral transfers;

Open new channels for temporary or medium term recruitment of higher level staff, especially
Sform private sector backgrounds.

4.2.5 Streamline and modernize procedures and systems

Procedures, regulations and systems in Government need to be eatirely transparent, focused on results
and accountability for results, and allow for flexible responses to a changing environment. Regulations
need 1o reflect carefully selected areas where tha Stats necds 2 intervene, reed 1o be kzot simple and
should reflect the operational realities of the areas to be regulated. Systams for communication, data
storage and analysis need to meet increasingly high stzndards of technical quality, efficiency and
internal as well as external transparency. This can be pursued through the following interventions:

*  Rationalize the consultative administration (through the restriction of advisory boards and
comniittees in the various minisiries);

*  Review all regulations on their justification, costs and enforcement opportunities and phase out
unnecessary or overly costly forms of regulation;

L ]

De-bureaucratize the government administration through the simplification of work methods and

procedures wherever possible: ‘

*  Prepare and introduce a Code of Administrative Procedures that emphasizes result orientation,
integrity and efficiency of procedures:;

*  Complete with greater uirgency the rehabilitation of the physical Infrastructure and equiptitent

needed for agencies to function efficiently;

Introduce the extensive use of modern information and conmunication technology, to substitute

the routine bureaucratic procedures and accelerate decision-making;

Open virtually all government databases, procedures and decision making records to the general

public by way of the Internet;

¢ Opennew ways for citizens 1o apply for services, licenses, resources, etc by way of web-based

information and procedures.

4.2.6 Enhance quality of governance

The State needs to re-win the confidence of its citizens and needs to ensure that its procedures and use
of power meet the highest standards of integrity, openness and the rule of faw. The interaction between
the State and non-State organizations and citizens should be open to public scrutiny and without
political or factional interests. This can be promoted through the following interveations:
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Improve financial accountabiliey of public agencies by way of transparent accounting procedures

and emphasizing the use of inputs in proportion to agreed outputs;

* Introduce performance auditing, where the relevance and effectiveness of activities replace the
fixation on procedural detail and inpurs;

¢ Strongly promote the highest standards of integrity and ensure adequate punishment of civil
senvants caught in corruption, regardiess their level or political affiliation;

* Investin creating a climate of rational debate, allocation of budgets and governmeni positions,
moving away from factional agreements:

*  Build up the strengths of administrative bodies at middle and lower levels, and ensure their

relative awronomy by increasing control over their income and staffing:

Support the mobilization of countervailing powers by allowing civil society to review and criticize

government actions;

Ensure greater independence of the judiciary by penalizing any rype of political interventions at
this level.

4.2.7 Improve client and result orientation

In the end, the State exists to serve the citizens and its justification can only be found in the citizens’

perception that this State effectively serves their collective and, at times, individual interests. This

requires a constant awareness among civil servants of this service orienzation and the need for them to

espond to the legitimate but variable needs of their clients, the citizens of Lebanon. The concept of

measurable results, rather than procedures, nzeds to permeate the operation of ageacies. The voice of

citizens needs to be accepted and respended to. Success of agencies needs to become increasingly

subject to public scrutiny in terms of their actual contribution to solving problems and enhancing the

aspects of the quality of life that relate to the conzernad sector. Thess objectives can be pursuead

through the following interventions:

*  Promote appropriate interfaces between the povernment administration and civil society,
including e.g. effective complaints systems and the introduction of Ombudsmnan’s office)

e Develop surveys and systems to monitor citizen’s satisfaction with the performance of the public
sector

*  Setbenchmarks for time and quality of service delivery, compare with relevant countries and set
targets to gradually improve against such benclonarks:

¢ Introduce a Citizens Charter for key minisiries and establish arrangements that involve
prospective clients in monitoring against such a charter;

*  lutroduce the ‘one stop shop’ principle in each Ministry;

* Change the role and orientation of civil service from legality compliance and control 1o the
delivery of better quality services to tangible clients:

*  Fromote continuous learning based on client satisfaction surveys

For those fields where government agencies remain involved in operational services, open ways 1o

compare their effectiveness and cost-levels with commercial and NGO provision of similar
service.

4.3 Priorities and sequencing

[tis clear that Lebanon carnot sustain a comprehensive reform eftort aimed at dealing with all these
strategic issues at the same time. The experience in comparable couatries suggest that massive and
abrupt efforts have a much higher chance of failure than gradual and incremental approaches based on
a realistic and consistent choice of priorities. In fact, in Lebanon, the many possible obstacles to
reform, as depicted in Chapter 2, including the limitations of financial resources, absorption capacity,
number of qualified personnel, vocal constituencies for reform and the likely resistance against
reforms from within the public administration itself, dictate such a phased approach to administrative
reform. Moreoves, the present capacity of the public administration and the political system to design,
organize, plan and execute complex and far reaching reform efforts is limited. [n fact the first step may
well be to establish such a capacity,
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The overall reform effort needs to be guided by strategic concepts that makes it possible to identify
and solve problems at different levels in a logical and time-bound manner. Such a logic has been
developed in ARLA's documents on the subject and can be summarized as follows:

a) Vision: first 2 comprehensive vision on the role of the State and its basic characteristics is
required. This relates to issues like: core functions and capabilities of the State, relationships
between State and private sector and civil saciety, deconcentration and decentralization, and civil

society, key characteristics of the civil service, overall arrangements for accountability,
transparency and performance orientation,

0) Focus: then the key roles and mandates of specific agencies ars to be idantified and elaborated.
This should lead to sharply defined roles, required outputs and positioning of specific agencies
vis-3-vis each other, and towards private sector and civil society

¢) Structure: subsequently the specific organizational arrangements that will enable agenciss to
fulfill their roles are to be elaborated. This concerns the overall structural arrangements for
particular sectors, including the vertical grouping of agencies and intemnal organizational
structures.

d) Performance: finally the operational arrangements that wili ensure that agencies are not only
effective, but also efficient. This relates to aspects as staff competence, use of resources,
application of information technologies, monitoring arrangements and the use of incentives

The Government needs 10 set priorities among and within the various key strategies. Not all strategies
are equally urgent and some will have a much longer gestation tirme than others. In our view. the order
in which the seven key strategies were presented before reflects a logical equence regarding the
overall priorities. Moreover, regarding the planning and sequencingz of actixities, one could
differentiate berween:

1) Strategic plans for approx. five years, cutlining key siratezies, and azreed 2nd monitored at the

highest political (= Cabinet) and administrative (= Core Agznoiesg level;

2) Master plans, setting priorities and goals for specific sectors for the madium term, and ozreed and
moniterad at line ministry level,

3) Operational plans, elaborating specific activities and staft deploymert schedules on an annual
basts, and agreed and monitored at dzpariment and agzncy level.

While conceiving the various types of plans, it should be kept in mind that there are four types of
interventions, each with its own character, limitations and scope:

a) Legislation: key features of public administration systzms and procedures are subject to
formal law and can only be modified through legislation, to be adopted by Parliament. This is
lengthy and, at times, difficult process, but required for such changes.

b) Decrees: the Government, as the Executive Agency, has the power and facilities to issue
Decrees. These can change or impose structures and processes and are formally binding.
although with less weight than laws. Depending on the political situation, such Decrees can
have far-reaching implications, They are easier to issue than laws and allow more flexibility.
Much of the earlier reform efforts in Lebanon followed from such decrees.

¢) Policies and measures: the Government of the day has considerable power to determine
policies and can allow much fatitude to ministries and agencies to set or elaborate policies at
their levels. This process is considerably more flexiblz than the two above, but has its
limitations in terms of legal aspects.

d) Programs and cooperation: ministries, departments and agencies have the means to develop
and execute programs and enter into various forms ol cooperation within and beyond the
boundaries of the public administration. This is the most flexible and operational level.
Contacts with private sector and civil society can be pursued, staff deployed and budgets
allocated.

The reform effort will require interventions at all four levels and needs caretul orchestration of the
short, medium and long term actions at the respective levels. Before putting such plans together the
most essential step is to decidz on the machinery that may be put in place in order to prepare and
facilitate all subsequently steps. This is taken up in the next chapter.

"
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5 The Machinery for Reform

5.1 The need for a strong machinery

The main objective of administrative modernization and reform in the Lebanese context is the
deveiopment of a dynamic and efticient public administration as a tool of the political authority for
nationzl integration, social and economic development and good governance. Such a comprehensive
and deep reform falls beyond the capabilities of the various existing central agencies.

The experience of many countries, including those with an advanced administrative structure, clearly
indicates that the success of reform efforts depends to a great extent on the existence of an effective
and independent central reform machinery, connected with the center of political power, that can deal
with reform issues and problems on a regular and continuous basis. In recognition of such a need, the
administrative reform movement of 1959 in Lebanon decided to establish such a machinery through
the creation of the Research and Guidance Department within the Central Inspection, which was
entrusted with the responsibility of administrative reform and improvement throughous the public

administration. Unfortunately the R&G Department did not prove Lo be an effective instrument of
reform for a variaty of reasons®.

Many years later, the Office of the Minister of State for Administrative Reform (OMSAR) was
progressively established by a Council of Minister's decision in Jure 1995. OMSAR was to prepare
the long term framework of the Administrative Reform Strategy of the Government of Lebanon within
which administrative development in the country should be implemented, promote the strategy on the
level of the Government as well as on the level of each administration and agency, ard play a central
coordinating role and mobilize resources for the implemzntation of the Administrative Paform
Strategy of the Government. However, reform policy decisions with major structura! impact have not
been taken since, as a result of which OMSAR did not have the envisuged impact during the five years
of its existence’.

In view of the failure of earlier administrative reform effors, as discussed in Chapter 2, and given the
inadequate nature of the Lebanese administrative institutions currently involved with administrative
reform and devezlopment, there is a need to look for other avenues to guide, shape and fazilitate this
tremendous activity.

? Some of these reasons were: ) RGD did not have the necessary staturs and prestia= because it was located within Centrai Inspection rather
than being an independent agency inits own Aght like Cenral inspection (Cl and the Civil Service Board (CSBy b a department hike RGD,
which has a futurisiic and developmental orientation, cannat function propecly as part of a control and policing ageacy whose main concem
is ensuring compliance and inflicting puaishment on violators within the public service; ¢) RGD was not given authority to initiate refonm
studies and implement needed changes (its rol¢ in this regard was purely aduisory) dj) RGD did not have the proper leadership needed at the
critical founding stags in its development.

! This can be explained by 2 number of factors: a) lack of executive authority of OMSAR, by conflicting and duplicating mandates of the
government institutions that deal with the administrative reform process. o) resistance within the administrative agencies to accep! change
(core administrative agencies that are also entrusted with administrative reform roles are mostly intensively resisting changes by challenging
the legal prerogatives and legitimacy of the OMSAR), d) OMSAR - s1aff, paid by UNDP, are often not regarded as civil servans, and ¢)
there has been no solid pelitical backing of OMSAR at the highest level. In sum, OMSAR. inits present shape, does noet play the role of the
central administrative reform and coordinating bady, as sugzested by its mandate.

\



k5

5.2 Different options

A starting point for the new Government of Lebanon for redesigning the overall Lebanese
administrative architecture will be the decision on an agency taking up the task of administrative
reform and development. This agency should develop general policies of a central nature in the pursuit
of national administrative reform, translate policies into operational plans, 13sue executive guidelines,
detecmine principles for the proper functioning of the State apparatus, coordinate and motivate tha
activities of the reform process, and monitor all aspects of administrativa reform and dzvelopment so
that efforts will be unified within a comprehensive framework.

Basically, there are three distinctive ways to tackle this issue:

1.

|38 ]

Establishing a Ministry of Administrative Reform and Development (or Ministry of Public
Administration). In many countries, such 2 ministry is 2 separate entity (Italy, France, Spain,
Portugal, Sweden, Luxembourg. Norway, Belgium, Grezce etc.). In the latter two countries such a
ministry is combined with the Ministry of Interior, as a Ministry of the Interior and Public
Administration. In Norway it is combined within a Ministry of Labor and Government
Administration. The key advantage of this option may bs the professional strength, continuity and
weight of such a ministry. The negative side is the risk of political hijacking and the lack of
leverage over other ministries.

I a few countries, the functions of the proposed new agzency fall within the mandars of another
ministry, with special units that dea! with issues of civil service, and administrutive reform and
modernization schemes (e.g. Austria, Dznmark, Finland, Ireland. Iceland within tha Ministry of
Finance, and the Netherlands within the Ministry of Homa Affairs). The risk of fragmentation and
sidetracking of the reform effort, and the lack of consolidation in procedures and structures, makes
this alternative less attractive for a country such as Lebanon, which is in dear need for a much
more cemprehensive administrative reform.

Designate and charge a Minister of State Administration (without portfolio) with the
responsibilities of administrative reform and the overall management of the civil service. This
minister is tc mobilize and co-ordinate the activities of the ministries and other administrations.
He/she can be assisted by a Committee for Administrative Reform or another supportive
organization. The advantage of this option can be the opportunity to mobilize speciatized
professionals (as was done in OMSAR), the direct involvement and inputs of the various
ministries and the removal of potential resistance. Tre dnwn side may be the possibie lack of
weight of such temporary arrangements, the paralysis duz to non-cocperation by established
agencies and the ‘outsider’s’ position vis-a-vis temporary specialists/employees.

Alternately, one could also think of giving the mandate for administrative reform te a Minister of
Public Service (without portfolio), directly answerable to the Prime Minister or the Council of
Ministers, 1o oversee several distinct units responsible for administrative reform (e.g. in the United
Kingdom, an “Office of Public Service” was created within the Cabinet Office, which oversees a
group ot different units such as e.g. Citizen's Charter Unit, Efficiency Unit, Market Testing Unit,
Next Steps Team/Executive Agencies). The need to cemant those various units into a cohesive and

effective body, however, poses a serious additional burden in the Lebanese context, which makes
this variant less attractive.

Creating a central reform ageney which will be attached to the Prime Minister's Office. This
agency should enjoy independence and immunity with a responsibility for administrative reforms
and improvements in public administration. This agency could also serve as the main reform
instrument in case a Minister for Administrative Reform (without portfolio) would be appointed.
The advantage lies in the immediate access to political power and the easier coordination with
other agencies attached to the PM's Office. The possible drawback is the risk of politicization,
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instability when Prime Ministers change and the possible burden of a large volume of operational
tasks (with the concemned staff) to a set up that is not geared up to this.

Also for this option, some alternatives exist. For example, one may entrust various entities with
specific mandates for the reform process and connect them directly with the Prime Minister's
Office or the Council of Minristers. This would imply expandinz the tasks of tha PM's Office and
establishing substantial professional capacity at this level. Another possibility would be to
establish a Higher Council or Commmittes in the Prime Minister’s Office (e.g. Japan), or ¢creating a
Higher Committee for Administrative Reform consisting of members of the Council of Ministers
(e.g. Saudi Arabia), or ever forming special ad-hoc commissions for designing and proposing
reforms in the public sarvice (e.g. Canada, USA, Australia and New Zealand,, with the mandate to
supervise administrative reform programs and speed up the process.

5.3 Weighing of pros and cons

[ order to choose the best possible option, several pros and cons have to be weighited azainst each
other. A special Ministry for Administrative Reform or Development, similar to the practice followed
in many European countries, may or may not be the best option for Lebanon, at tha presant juncture.
While the model is quite popular in Europe, one should also bear in mind that a!l western democracies
have resolved to a great extent the problem of political interference in the public administration, which
in Lebanon is still one of the most important obstacles that impede reform efforts. Moreover, neither a
Ministry, nor for that matzer any of the other opticns discussed before, does necessariy safeguard
continuity in reform initiatives. Hence, there is no single option that scores positi-z on zll possible
dimensions. This may be clear when we list the three options azainst a set of relzvant criteria

Options
Dimensions I Minisiry for Adininisteativg 1 2 Mnister of Stz 3 Cenirsd pzform agency Linked 0
Rzform and Develooment ‘ Administrative Pe the Poims Ministzr's Offics
2 Spezd of establishment . \ P e
b. Likely resistance from core .- ‘ + -
2220CHe5
¢ Likzly resistance from ling - ‘ - +
micisiries
4. Availability professional suppor: FRS | + - .
e Likely costs . ; +- -
f. Risk of pelitical interference - i + -
¢ Building on present competanca +4+ | + .
h. Risk of political instability + | + P
i. Sustainability of effort ++ | - | + -

The choices to be made are partly political, partly technical, partly tactical. Moreover, the decision
making progress will also affect the roles, functions and mandates of the existing Central Government
institutions that present!y deal with specific aspects of the reform process in Lebanon. More in
particular, one needs to decide about ways and means to integrate responsibilities in the field of
persoanel administration, strategic human resource management and the regulatory framework for
personnel management {currently resting with CSB) into the mandate of the new azency. Similarly,
part of the present functions of the Research and Guidance Department (RGD) in Cl, particularly those
relating to the strategic reatlocation of tasks, strengthening of agencies and simplification of
procedures and processes, may need to be merged into the operations of the new agency.

The fact that there seems to be no perfect option is. by itself. not problematic. as long as the decision
makers realize the risks or drawbacks of the option they select. These risks can in each of the different
options be mitigated. The real risk is that no choice would be made at all, and that the future of
Lebanon’s public administration reform would be left in the dark.
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6 Implementation of the Reform Process

6.1 The test of realitv

None of the goals, principles, objectives and strategies for public administration reform are of any use
or relevance without substantial, focused and systematic implementation. Lebanon has gone through
series of promises and statements of intent, without coaverting these into strategic cheices regarding
organization and implementation. In that sense, decisions about implementation modalities arz much
more crucial than the adoption of whatever new principles. If the new Governmeat does not ensure
forceful and large scale implementation of increasingly specific interventions, guided by, but not
limited to, strategic choices, nothing will change. This chapter focuses on these spacific and often
painful decisions at practical levels and makes an attempt to formulate an agenda for the reform
process. Without such an agenda no progress is likely to be made. In view of that, this chapter ends
with 2 menu for the most immediate decisions to be made by the new Government,

6.2 The need for political support

The earlier experiences with Public Administration Reform in Lebanon are not encouraging and it is
essential to avoid the weaknesses that defeated those attempts. The main reasons for failure were:

lack of consistent political support, weak stratzgizing and sequencing, poor organization of the reform
process and lack of incentives for those involved. International experience shows that the first aspect is
the most crucial one. Without solid, consistznt and effective support from the highest palitical lavel,
any serious attempt towards reform will, at best, result in som= cosmazic and incidental changss, at
worstin bitter conflicts, cynicism and lack of commitment to anx furiher efforts.

The arrival of a new, dynamic and result oriented Govarnment providzas Lebanon with a unique
opportunity to embark on profound reform. But only if the new Govarnment commits itself explicitly,
publicly and specifically to Public Administration Reform and establishes an adequate policy
framework and institutional conditions. The new Government may give utmost pricrity to deciding on

the overall approach, sequencing and organization of the reform process.

6.3 Sequencine and Timing

The problems of the Lebanese Administration are wids ranging 2nd szrious. They should not be
tackled all at the same time or in the same way. Successful reform efforts are characterized by their
strategic timing. logical sequencing and careful orchestration. They take several years, involve many
different stakeholders and are a mix of policy level interventions. organization reform, training,
expertmentation and continuous fine-tuning. They include mistakes that convert into learning
opportunities and visible successes that build confidence and support.

The schedule below is only one option and should be modified at the earliest as required. But even
while such schedules may impress as somewhat arbitrary or overly ambitious. we are convinced of the
need 10 establish a tight timeframe. This will force decision makers to resolve dilemmas, commit all
stakeholders to a transparent process and help to build momentum. Without such momentum and
agreed targets the reform process will run out steam and leverage.

A reform process for Lebanon should be properly sequenced in order to safeguard its effectiveness. In
the following schedule, we suggest a five years time frame. by way of illustration. In the end, more

important than the precise timing of various elements, is the principle of sequencing the reform
process.
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An intensive four menths period to establish basic consensus at the highest level and to decide on
the scope, nature and direction of reform and on the appropriate machinery. Strategic
responsibilities at Cabinet level are allocated and key principles established.

Anintensive four month period of wide-spread debate and discussion on the problems and
proposed strategies. This should result in an explicit endorsement of the overall thrust of the
propased strategy under the auspices of the Council of Ministers. Alongside, a platform for
interaction and consultation between governmsnt agencies, private sector and ¢ivil society is to be
established and massive publicity is given to the principles of, and approaches towards,
administrative reform.

An intensive four months period for developing sequential activities plans and for equippingz the
selected central agency with the mandate, responsibilities, staff and other resources for facilitating
and guiding the reform process. In this period, this agency wili also be provided with a cadre of
key staff, and complementary facilities (building, budget, etc.).

A ten month period in which activities take place at four levels:

1) Government takes specific decisions on kay issces, in r2sponse 10 position papers and proposals
prepared by the central reform agency

2) The initially selected agencies develop coherent reform strategies for their own roles and
functions, and embark on the process after receiving the go-ahead from Government

3) Options for deceatralization and privatization of central gnvernment tasks are investigated and
discussed, resulting in a range of choices ready for political and legal decision making

4) A nationa! platform involving State, civil society and private sector orzanizes extensive
discussions and invites inputs from all interesied parties.

5) Performance Improvement Planning takes off a: 2 wider snale.

A two month review of the reform process so far, ceacerning direction | roles and responsibilities,
the need for external and internal support and n2xt sieps to maintain or inzreass the political
momentum and to expand the actual reform process.

The third year would sez a process in which the selected azzncies complate their reorganization,
legal conditions arz developed, and the next generation of azanciss embark on the reform process.
The privatization process intensifies. Traininz and motivation of civil servants expands (including
in use of modern IT facilities). Resizing scenarios for selectzd ministries, departments and
executive agencies start to be executed. Key officials are trained in modam management and
planning techniques. Arrangements ensuring accountability and transparzncy are established.

The fourth year would bring further re-sizinz. initial steps towards decentralization, out-
contracting formar governmental activities and massive training of middia level officials.
Executive Agencies will be abolished. merged with ministrizs or put at graater distance. Internet
technologies are widely introduced for transparency and efficizncy reasons.

The fifth year would see evaluation of the process up to that time, finalization of the
decentralization and out-contracting. review and, if reeded, revamping of the central reform
agency and planning for the next period.

6.4 Create interest and demand for reform

Public administration reform in the context of Lebanon will run into many obstacles and, at times,
major resistance. This makes it essential to ensure that the reform effort is broadiy and genuinely
supported. This support cannot be taken for granted and needs active mobilization. This concerns
different parties, each requiring a distinct approach:

a)} Civil servants: the frustration about current conditions among civil servants can be turned into

support for a well-targeted reform process. There is much expertise. creativity and loyalty among
them and this can be used for developing new strategics, plans and organizations. To do so
requires clear objectives, conditions and adequate support. The central reform agency should
develop information and training materiats, and conduct training and motivation work in each of
the involved agencies. It needs to set the framework that will channel inputs from civil servants
into constructive plans. At the same time, the Government reeds to set parameters on how future
reorganizations will affectcivil servants and what will be done to cushion them. This can range

Republic of Lebanon
Office of the Minister of State for Administrative Reform
Center for Public Sector Projects and Studies
(C.PS.ES.}
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from job-guarantees and re-training support for specific categories to golden handshakes and
assistance to find new employment.

Citizens: the reform effort will only be politically and socially accepted to the extent that the
genera! public will be convinced that this will enable Government to serve their needs better. To
that end, it is essential to open effective communication channels with the general public and with
specific categories. This can be done through a concerted media campaign, the organization of
consuliative meetings, and the opening of web-sites to inform and invite inputs. This can also be
done by mobilizing specific elements in civil society and involving them directly in thinking about
present achievements, standards, possible changes and alternatives.

Private sector: 2 range of operational tasks now residing with Govermment will be handed over to
commercial agencies. Private sector resources will need to be mabilized to supplement or
substitute State resources. At the same time, the private sector will benefit from better and more
transparent policy making, deregulation and deburzaucratization. To arrive at arrangements that
will match the strengths of both parties, it will be essential tg involve the privae sectar in the
reform process. This can be done by establishing a platform for public-private partnerships,
systematizing consultation of the various categories of commercial agzncies and by capitalizing on
earlier positive experiences of public-private partnarships.

Donor agencies: the pressure from international agencies towards reform can be turned to
Lebanon’s advantage. The lessons from earlier assistance for this purpose from World Bank,
UNDP, European Union and others, should be learned in order to benefit from access to financial
and technical support, while avoiding the risks of confusion, dependency and undue interference.
The Government may charge the central reform agency with the task of mobilizing and channeling
external support to the reform process and facilitate ongoing dialoguz on selected issues.

6.5 The need to protect. anchor and support the reform Nrocess

The reform process will be confusing, difficult and, to 2 considarable extent, unpredictable. Without
sufticient political stability and high level support it will go astray. Without a proper institutional
foundation it will not even get off the ground. These risks can be reduced by the following measures:

a)

b}
c)

d)

Establish cross-party support for the principles and overall strategy. This may be done by way of
intensive debate, exposure to other approaches in surrcunding countries, training, intznsive use of
mass media and mobilization of views and stirring debates in civil society;

Ensure direct access to political power, preferably at Prime Minister and Cabinat level:

Create incentives and tools for open discussion, gznuine innovation, and permitted errors. This
may be pursued by rewarding openness and experimentation, making available technical and
financial support for experiments, allowing pilot projects and by establishing platforms for review
and debate with multiple stakeholders;

Ensure that the orchestration and facilitation of the reform process is solidly anchored in a
competent organization that has a strong and specific mandate, political support and adequate
resources (the various options for such an institutional base were discussed in the previous
chapter). The point is not that any of those options may be perfect (because that is not the case),

but to take a well considered choice and deliberately deal with the disadvantazes of the chosen
option.

6.6 Short term choices to be made

The experience in Lebanon once more illustrates that discussions on public administration reform do
not necessarily lead to tangible resuits. The experience of OMSAR shows that detailed investigations,
extensive debates and preparation of sound proposals provide no guarantee for subsequent
implementation. Action and results will only come about to the extent that the new Government is
ready to make and enforce major decisions.



20

It is unrealistic to expect that the new Government will come up with a blueprint for public
administration reform or even have all key decisicns taken in a fe'w months. This would not only be
impossible, but also unwise, as it would exclude other stakeholders from the process and compress the
deciston making process into too short a time frame. Nevertheless, it is essential that the new
Government soon takes a number of clear and practica! decisions to actuzliy initiate the process and to

enable others to mobilize support. These decisions should be mace in ths next three months and relata
to the substance of reform and to the organization of the reform process.

6.6.1 Decisions on substance

a) Establish basic principles: the first and most profound decisions to be made concern the urgency
and basic directions of reform. The Government should make a considered and carefully crafted
statement that gives highest priority to reforming the public administration arrangements of Lebanon
and that outlines the basic principles and direction of the intended reform. This statement should be
widely communicated to the citizens of Lebanon,

b) Set time frame: when embarking upon the process, the overall time frame should be clear. This in
order to underline the scope and significance of the exercise and ts ensure that expectations on
outcomes will be realistic. While the first years of the reform process wil] bring much change and
possibly confusion, they will not show immediate results. Only a longer term perspective will justify
this. At the same time decisions on a medium-term timeframe will make it possible to allocate
substantial resources for the process and, where needed, attract these from outside sources.

c) Select and arrange the machinery: there nesds to be 2 central agency that has the mandate, legal
means, staft and financial resources for guiding and supporting the reform process. Currently there is
no agency that meeis these conditions. This paper has presented conceivable options and it is essential
that a basic and unambiguous choice i3 made at the earlizst and, immadiatzly thereafter, the chosen
agency or arrangement is fully equipped for its task.

d) Establish leverage to the process: the suggested reform efforts are likely to generate significant
resistance and possibly sabotage. This can derail the process. Even passivity of key civil servants can
block the process, minimally by withholding valuable expertise and élan. This can only be countered
by consistent political pressure from the highest lavel.

¢) Ensure reguiar decision making: once the basic decision to embark on the reform process has
been made, there will be an increasing number of major and minor issues that wil! need to be decided
in a timely and coherent way. The major issues wiil need cabinet tzvel approval and it will be essential
to ensure direct access to this level of decision making.

f) Consider early reform measures: while it is unavoidable that the reform process will take
considerable time, it is important that some early measures will be taken that are eye-catching and
attractive to the citizens of Lebanon and that confirm their confidence in the reform orientation of the
Government. One can think of initiatives to expand the use of the Internet to establish easy access to
governmental information, the establishment of an Ombudsman, the introduction of E-Government for
a selected agency, or the adoption of a Citizens Charter. OMSAR and the ARLA project have already
proposed a number of such early measures.

6.6.2 Decisions on process

The urgent high level decision making required to start and sustain the reform eftort should also

extend to the organization of the process itself. The following issues need clear decision in the short
term:



a) Agree on platform with civil society: if it is accepted that the citizens of Lebanon will need to be
informed about, and involved in, drawing up the strategies for public administration reform, this needs
to be given practical shape, right from the start. The new Government will need to decide about the
use of the media in this context , the establishment of various types of consultation with the general
public and mechanisms that enable interested parties to make inputs. [t will also need to establish a
suitable interface with NGOs and other actors in Civil Society, that may become involved in
appraising the effectiveness of current State arrangements and in developing alternative cones.

b) Agree on platform with the commercial sector: the positive involvemant of this sector is equally
important. Opportunities for sub-contracting and privatization will depend on the interest and capacity
in each sector. At the same time it is crucial to take the perceptions and views of this sector into
account, while searching for more effective ways 1o develop ard apply policies. A regular interface

will be urgently required 1o capitalize on the vibrancy of this sector and 10 generate support from this
side .

<) Establish a platform for coordination of donor support to reform: it is likaly that, besides the
European Union, other international donor agencies will be interested to provida technical and/or
financial support to the reform exercise. It is important to start mobilizing such support at the earliest,
as this assistance has a long gestation time. It is also important to ensure cocrdination among the
various support packages, in order to ensure optimal use and adequate moniterinz,

d) Ensure total transparency : as noted, the reform process will be controvarsial, occasionally
painful and always complicated. To make sure that the process continues nevertheless, and that it has
broad-based support, it is necessary that it will be entirely transparent. This may be ensured by
arranging for direct involvement of the mass media, by openinz & web-site which gives access to all
documents and data, by conducting special information campaizns and by frequant preseatation of
steps and results in op2n conferences and Newslatizrs,

) Allocating key responsibilities: as the new Government takes on policy aspects and establishas tha
framework, it will be necessary to allocate specific roles and responsibitities to officials at diftarent
levels. If instructions are not issued from the highest level, it is Likely that a number of officials will
not make sufficient time available, or that confusion arises on who will be daing what.

f) Issue instructions and time-frame to OMSAR: 25 explained earlier, the entirs process hings

upon the availability of an adequately equipped and mandate cantral reform agency. This may of may
not be OMSAR in a probably changed configuration. Whils it may take semz time for the Government
to take policy decisions on this issue, the opportunity to use OMSAR in the mzantime should not be
lost. It is recommended that the new Government takes pragmatic decisions on the contribution that
OMSAR and ARLA can make in the very short term.

g) Decide on short term donor support: while it will take time for the Government and ather
stakeholders 1o come to conclusions on the scope and nature of external assistance to the reform
process, the Government may capitalize on the present availability of EU support through ARLA. The
nature of that support is described in the next chapter. The point here is that these resources may be
(re-)aliocated in the short term in order to assist the Government in going through its decision making,
strategizing and planning. Immed:ate action and pragmatic decision making by Government, EU,
OMSAR and project staft can ensure optimal use of such resources in getting the reform process
conceptualized and started.
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7 The ARLA Program

The reform process will need financial and technical assistance to take place efticiently and
affordably. For that purpose, donor resources may need to be mobilized. The most appropriate
resource, in current conditions, might well be the program for Assistance to the Re-establishment of
the Lebanese Administration (ARILA )for which the European Commission has granted 38 miliion
Euro. Through ARLA, the EU supports OMSAR s mission to help turn the Lebanese administration
into a dyramic, efficient, transparent and client-oriented administration in partnership with the private
sector and civil society. While these resources will not be sufficient, the ARLA program could provids
support at relatively short notice. For that reason, the program is briefly dzscribed below.
Specific objectives of the ARLA program, according to the ToR, are:
s “Reorganizing the management functions of the various institurions concerned, through tie design
and implementation of appropriate management systenms and training of existing staff:
Improving the regulatory and procedural framework for public administration through the review
of documents and the simplification and streamlining of procedures, especially those related to the
delivery of services to the population;

Developing the capacity of targeted institutions to identify, evaluare, design, implement and
monitor projects

Improving the planning, regulatory, supervisory and monitoring functions of these institutions,
especially with respect to public utilities and services nervorks

Developing the capacity to better appraise sector issues and requirements and subsequentiy 1o
Jformulate, program, implement and monitor appropriate, feasible and cost-effective sector
policies, in line with the Government's overall recovery strategy;

Fostering the decentralization process through specific management support to targeted areas of
local government in order to facilitate their re-vitalizarion”

The Program Monitoring Consultancy (PMC). which involves the first activity of the prozram, assists
OMSAR inthe identification, design. programming, tendering, monitoring and evaluation of
administrative modernization activities with selectad organizations and providas direct assistance to
central government agencies. This builds upon the earlier work and available strength of OMSAR,

which has explored reform and rehabilitation issuzs of the Lebanon's public administration since
1993,

In accordance with the Financing Agreement signad between the European Commission and the
equipment, studies and services, training and operational expenses. The Financing Agreement also
lays down that assistance is to be provided to four categorizs of institutions:

*  OMSAR and core administrative agencies

« Central administrative institutions

» Public utilities and service networks

» Local administrations
So far the ARLA programme has produced a number of studies, conducted some training and has set
in motion a considerable number of support packages for central agencies and line ministries. This
Strategy Paper is one of the products of the cooperation between OMSAR and PMC consultants. in
ARLA’s first year.
Our recommendation to the Government and to the European Commission is to consider the technical
and financial requirements for the initiation, organization and execution of an ambitious reform
strategy. Depending on subsequent decision making by the Government and the European
Commission, the mandate, program and institutional affiliation of ARLA may be modified to better fit
in a new encompassing strategy for public administration reform. If this would indeed be the case, it
will be essential to establish (more) flexible procedures with both the EC and the Government, in
order to ensure that available resources will be used at the right time, at the right level and in the right
format.
In addition to this, the Government may consider other sources of financial and technical assistance to
(aspects of) public administration reform, safeguarding the coherence and coordination of the various
packages.

A}
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8 Conclusion

This paper advocates the extreme urgency of profound and far reaching administrative reform in
Lebanon. It also argues that earlier efforts, however well intended, have failed to deliver, due to a
combination of political, institutiona! and practical factors. Time is running out in Lebanon. In terms

of re-establishing the legitimacy of the State, reviving the economy and averting social crisis, it is,
truly, *five to twelve’.

The new Government is faced with dramatic problems and challenges, in the naticnal and intzrnational
context. It is, however, also faced with a unique opportunity to mobilize commitment, creativity and
laverags for designing and embarking upon comprehensive reform. Our investigations in many
agencies and ministries have shown a wide-spread awareness of requirements and real interes: to make
a forceful start with this process.

If indesd the Government, together with senior civil servants, politicians and representatives of civil
society and the private sector, can convert this interest into strategic steps towards reform, the present
opportunity should be grasped. This requires boldness and imagination, expertise and resources. But
most of all this requires political will and the courage to embark on a complex and difficult journey.

INow is the time and if this moment is lost, Lebanon will lose much more.

Republic of Lebanon
Office of the Winister of State for Administrative Reform
Center for Public Sector Projects and Studies
(CRSPS)
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