
10 Managing the public service

Earlier chapters have proposed various measures
for improving the performance of the public sec-
tor. Success in implementing these measures is
largely determined by a government's ability to
staff and manage its public service. That in turn
depends partly on attractive salaries and career
prospects in the public service and partly on po-
litical leaders' being committed to high standards
of performance and integrity. Even then, public
servants often have to work through and with
institutions that have been established only re-
centlyand in conditions that may not be con-
ducive to efficiency. In many developing coun-
tries, public servants have a more challenging task
than their counterparts in developed countries.

This chapter is divided into three sections. The
first traces the growth of public employment and
the skill shortages faced by the public service; the
second, the role of training in overcoming them;
and the third identifies improvements needed in
personnel management. A concluding note stresses
the importance of cultural and political factors in
reforming a country's management practices. The
chapter has three main findings:

Public employment in developing countries
has grown rapidly in recent years in response to
the demand for improved public services. But often
there is overstaffing at lower levels, accompanied
by shortages of professional and technical staff.
These shortages are exacerbated by the "brain
drain."

Public service training needs to be made more
relevant to the demands of the job. This requires
forging closer links between trainers and trainees
and between training and career development, as
well as developing local training materials and
programs.

A strong civil service requires a personnel of-
fice that actively manages rather than passively
administers personnel policies. Strengthening per-
sonnel management demands, above all, improv-
ing the management capabilities of personnel of-
fices and giving them the status they need to carry

out policy reforms. Other policy measures include
establishing career schemes for occupational groups,
instituting an effective system of performance
evaluation, and avoiding big salary differentials
between the private sector and the civil service.

Availability and distribution of skills

The labor force in developing countries is expected
to grow by 588 million people between now and
the year 2000. Finding productive work for them,
and for the millions who are already unemployed
or underemployed, is a fundamental challenge of
development. Although developing countries have
made remarkable progress in education and train-
ing, most still have large reserves of unskilled la-
bor alongside severe shortages of skilled people.
This imbalance is most acute in the public sector,
which provides a high percentage of modern sec-
tor employment. Governments are under strong
political and social pressure to employ more peo-
ple, while facing strong competition from the pri-
vate sector for technical and professional staff.

Growth in public employment

Recent data for about seventy-five countries show
that as countries grow richer public employment
increases on a per capita basis but declines as a
share of nonagricultural employment. The indus-
trial market economies have about twice as many
public employees per 1,000 people as the devel-
oping countries, but public employment in devel-
oping countries has grown three to four times faster
in recent years (see Box 10.1). This often makes
the state the dominant employer, particularly of
professional and technical personnel. In Kenya,
for example, a 1976 study revealed that roughly
70 percent of these people were employed by the
government.

This rapid growth partly reflects the demand for
more public services. For example, the number of
primary school pupils in developing countries in-
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Box 10.1 Trends in public service employment
According to recent ILO data from a
sample of countries, public service em-
ployment in some developing countries
increased three to four times faster than
in developed countries in the mid- and
late 1970s and two to three times faster
than the population at large. In most cases
this was to be expected, given the small
public service with which many devel-
oping countries started at independence.
While public employment fell in some
developed countries (such as Canada and
the United Kingdom) between 1976 and
1980, it increased in all the developing
countries surveyed.

In industrial countries the share of
public employment in total employment
has risen gradually, from 12 percent in
1960 to 18 percent in 1979. On a per cap-
ita basis, these countries now have more
than twice the number of government
employees as the developing countries.

Growth in government employment
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This disparity is largely explained by ag-

riculture's high share of the labor force
in developing countries (more than 70
percent in low-income economies and 40
to 45 percent in middle-income econo-
mies, compared with barely 5 percent in
industrial market economies); and agri-
culture is almost entirely in the private
sector. A different picture emerges when
agriculture is excluded. In a sample of

twenty-eight developing countries, an
average of 27 percent of salaried jobs in
the nonagricultural sectors were in gov-
ernment, compared with 20 percent in
industrial countries. In India the rate was
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as high as 54 percent; followed by Lib-
eria, 53 percent; Benin, 50 percent; and
Tanzania, 46 percent. In developed
countries the ratio ranged from a low of
9 percent in Japan to a high of 30 percent
in Sweden.

Grouped by different levels of govern-
ment, the figures show that state and
local government account for 60 percent
of total government employment in in-

dustrial countries compared with 14 per-
cent in developing countries. In the Af-
rican countries surveyed, less than 7
percent of government employment is at
the local level.
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figure and the one below are based on the
findings of a survey conducted in 1982 by
the IMF; they cover the period between the
late 1970s and the early 1980s.

Developing countries

Latin
Africa Asia America

Central Local
government government

veloping countries are grouped by region
in the table.

102

Central
government 18 26 30

Local
government 2 4 8

Total
government 20 30 38

Africa Asia
Latin

America

Central
government 30.8 13.9 15.8

Local
government 2.1 8.0 4.2

Total
government 32.9 21.9 20.0

77

Jl



creased from about 117 million in 1960 to more
than 236 million in 1975, requiring a proportional
growth in the number of teachers. Another prin-
cipal reason for the rapid growth in public em-
ployment is the understandable desire of govern-
ments to improve tribal, ethnic, or regional
representation, or to use public payrolls as a means
for combating unemployment. The governments
of such countries as Egypt, Ivory Coast, Mali,
Mauritius, and Sri Lanka have at various times
explicitly acted as "employer of last resort," par-
ticularly of university graduates. In Egypt, accord-
ing to an ILO estimate, overstaffing was almost
42 percent of total civil service employment in 1976.
A consultant's recent study of two ministries in a
West African country classified as redundant 6,000
out of 6,800 headquarters' staff. In some oil-
producing countries, governments have hired extra
staff as a way of distributing oil revenues.

A clear distinction must be drawn between man-
fling the public service with competent staff and
using it to tackle unemployment. For the latter,
temporary public works (or food-for-work) pro-
grams are cheaper and more effective than indis-
criminate increases in public employment. Over-
staffing imposes a financial burden on the state,
undermines morale, and obstructs efficient man-
agement. Several countries have therefore started
to reduce the number of staff members, in part
prompted by recession and fiscal stringency.
Among industrial countries, the Federal Republic
of Germany, United States, Japan, United King-
dom, and Canada have recently trimmed or cur-
tailed the growth of their public service. Among
developing countries, Turkey's government
stopped hiring in 1980 and has since maintained
strict control over staff. In Yugoslavia the govern-
ment is encouraging older federal officials to retire
early, and Egypt is trying to limit the growth of
staff at lower levels.

Skill shortages

In most developing countries, overstaffing at lower
grades coexists with severe shortages of senior
professional and technical peopleshortages that
can often be made good only by employing ex-
patriates. More than half the technical assistance
received by developing countries is used to finance
expatriates, while much of the rest goes for the
overseas training of developing country nationals
(see Box 10.2). This imbalance of skills is partic-
ularly severe in African countries: at indepen-
dence, more than three quarters of the jobs for

university graduates were held by expatriates. Since
then this ratio has been steadily reduced.

While skill shortages are hard to quantify, the
World Bank finds that two-thirds of its borrowing
countries face serious difficulties in filling certain
posts in the public sector, particularly for engi-
neers, managers, accountants, economists, and
doctors. These difficulties are compounded by a
tendency for the more experienced staff to quit the
public service in search of better jobs. In about
half the countries, the outflow from government
is mostly toward employment abroad; in the other
half, mostly toward the domestic private sector.
Vacancy rates derived from manpower surveys also
provide partial evidence of shortages. A 1977 sur-
vey in Nigeria, for example, found a 22 percent
vacancy rate for modern sector occupations; rates
for scientists, secondary school teachers, and other
professionals all exceeded 40 percent.

Shortages are most severe in local government.
In Nigeria a third of the primary school teachers
possessed no qualifications beyond a primary school
leaving certificate and most worked in rural areas.
This bias extends to technical assistance person-
nel. For understandable reasons, rural institutions
everywhere find it hard to lure staff away from
the attractions of urban life.

In many developing countries, skill shortages in
the public service are as much qualitative as quan-
titative. This stems from the uneven quality of
secondary and higher education in most devel-
oping countries, the strong demand from the pri-
vate sector for good graduates, and the fact that
government salaries are too low to attract or retain
enough capable individuals. All these problems
are made worse by emigration.

The brain drain

For many developing countries the export of labor
and skills makes an important contribution to their
balance of payments. But, given the shortage of
professional and technical people in many devel-
oping countries, their emigration often has serious
consequences for development management. The
brain drain has some harmful effects even in the
few instances in which there appears to be a rel-
ative abundance of skilled people (such as doctors
and engineers in urban India), since emigrants are
then replaced by people who might otherwise have
worked in rural areas. Some countries undoubt-
edly benefit substantially from their emigrants,
whose remittances more than offset the cost of
their education. For most developing countries,
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Box 10.2 Technical cooperation in development

Between one-fifth and one-quarter of of-
ficial aid flows goes to financing tech-
nical cooperation for the purpose of
transferring knowledge and skills to de-
veloping countries. Although the figures
are not complete, they suggest that total
disbursements of technical assistance in
1981 were some $7-8 billion, mostly in
the form of grants. More than half ($4.6
billion) was provided by OECD countries
on a bilateral basis, most of the rest by
the UNDP, $730 million; other UN agen-
cies, $540 million; and the World Bank,
$510 million. The International Monetary
Fund (IMF) and the regional banks were
also important sources of official tech-
nical assistance, as were the countries of
Eastern Europe and some of the devel-
oping countries, such as China and In-
dia. Private voluntary agencies too had
technical assistance programs (more than
$40 million for the Ford Foundation

alone), and developing-country govern-
ments contributed heavily to meeting lo-
cal costs.

The biggest recipient of technical as-
sistance was sub-Saharan Africa, ac-
counting for 30 percent of the UNDP's
field expenditures in 1981 and 40 to 50
percent of the disbursements of OECD
countries. Other big recipients were
Bangladesh, Brazil, Egypt, India, Indo-
nesia, Morocco, Peru, Philippines, and
Thailand. Saudi Arabia and other Middle
Eastern oil exporters obtain considerable
amounts of (reimbursable) technical as-
sistance from a variety of sources, in-
cluding the World Bank.

More than half the recorded spending
on technical cooperation is used to fi-
nance expatriate staff. Overseas training
of developing-country nationals ac-
counts for about one-tenth of the total
outlays of both OECD countries and the

UNDP; OECD countries provide roughly
110,000 fellowships a year and the UNDP,

10,000. Technical cooperation aid is also
used to provide equipment (particularly
in fields of high technology), design and
feasibility studies, economic and social
surveys, and research.

In recent years there has been a steady
growth of technical cooperation between
developing countries (TCDC). Of the
10,000 experts serving in the field in 1981
under programs financed by the UNDP,
37 percent came from developing coun-
tries compared with fewer than 25 per-
cent in the early 1970s. The UNDP can
now use up to 10 percent of its funds for
TCDC. Bilateral technical assistance is still
mostly tied-provided by people or or-
ganizations in the donor country-but
some donors such as Sweden are fi-
nancing training and other technical as-
sistance from third countries.

a. Excluding French assistance of $687 million to its overseas territories.
Source: DAC Secretariat.
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Technical assistance from DAC countries, 1981
(millions of dollars)

Recipients

Donors

France'
Germany,
Fed. Rep. Jo pan Netherlands

United
Kingdom

United
States

Other
DAC Total

Europe 8.6 60.0 3.5 6.3 3.4 2.0 15.0 98.8
Africa north

of Sahara
of which

161.9 37.7 10.9 5.1 9.1 200.0 36.1 460.8

Egypt 6.6 19.9 5.6 3.8 8.8 183.0 7.0 234.7
Morocco 66.2 7.6 1.5 0.2 0.1 9.0 15.0 99.6

Africa south
of Sahara

of which
449.5 286.3 41.7 94.8 162.8 213.0 371.3 1,619.4

Kenya 2.2 16.7 9.4 12.5 25.0 13.0 33.5 112.3
Senegal 72.3 6.8 0.9 1.7 0.5 18.0 7.5 107.7
Sudan 1.7 25.9 1.8 13.5 9.1 16.0 5.6 73.6
Tanzania 0.5 28.3 4.0 15.5 18.9 15.0 64.4 146.6
Zaire 13.4 9.7 2.2 2.3 0.2 7.0 81.3 116.1

North and Central
America 11.4 43.0 19.5 21.2 17.3 66.0 31.9 210.3

South America 23.3 132.4 52.4 44.7 13.7 16.0 30.0 312.5
Middle East 22.1 46.3 13.1 12.3 12.4 48.0 12.3 166.5
South Asia

of which
4.4 77.8 31.6 26.5 39.0 55.0 54.9 289.2

Bangladesh 0.2 15.0 6.8 8.5 9.2 38.0 20.9 98.6
India 2.1 30.0 2.5 11.1 14.6 1.0 16.2 77.5

Far East
of which

19.3 83.0 137.1 39.8 18.2 53.0 84.8 435.2

Indonesia 4.7 25.4 37.3 25.1 7.3 32.0 23.5 155.3
Thailand 1.9 11.2 32.2 4.4 3.5 7.0 10.6 70.8

Oceania 12.2 5.1 6.6 2.0 22.5 6.0 24.3 78.7
Unspecified 110.3 106.9 21.5 68.5 133.9 306.0 168.5 915.6
Total 823.0 878.5 337.9 321.2 432.3 965.0 829.1 4,587.0



however, emigration faces them with the difficult
(and usually urgent) task of finding replacements
(see Box 10.3).

Small countries tend to be hardest hit by short-
ages of trained manpower, but the impact can be
serious even for relatively large countries. A recent
study of the Philippines estimates that, with pre-
sent enrollment rates and no emigration, it will
take the country about sixteen years to produce
the physicians it needs. But if the present emigra-
tion rate among physicians continues, twenty-six
years will be needed. A World Bank study of mi-
gration in the Middle East reached similar conclu-
sions: in 1975 the number of trained people leaving
nine Arab countries to work in neighboring oil-
producing countries constituted 13 percent of the
home countries' professional and technical man-
power. If present trends continue to 1985, more
than two-thirds of Sudanese professional and
technical workers are likely to be employed else-
where in the Middle East.

The nature of the brain drain varies from coun-
try to country. When emigration of skilled people
is balanced by a flow of more experienced return-
ing migrants and trained expatriates, no serious
problems arise. If the underlying cause of emigra-

tion is political, a change in the political climate
may encourage migrants to return. If the brain
drain is caused by the pull of higher salaries, how-
ever, reversing it is costly and should only be
attempted on a selective basis. The Sri Lankan
government, for example, launched a program in
1979 to encourage professionals to stay or return
home by revising its pension system, easing ex-
change controls so that people could finance the
education of their children abroad, and making it
possible for senior staff to return at appropriate
levels in the public service. Guaranteeing jobs for
those who might return and recruiting abroad for
important public service positions have also been
effective measures. In the 1970s, with a similar
approach, the Republic of Korea was successful in
attracting back Korean scientists trained abroad.

Other steps can also be taken to slow the brain
drain, though some may compromise basic human
rights. A survey of developing country students
in Canada, France, and the United States showed
that they were much more likely to return home
if they signed a pledge or deposited a money bond
before their departure. Some countries have im-
posed heavy emigration taxes and passport fees
on trained people to discourage them from leav-

Box 10.3 Brain drain: who gains?
No comprehensive estimate of the size
of the brain drain is available, though it
is undoubtedly very large. Most studies
focus on a single country of destination
and examine its gains against the losses
suffered by the countries from which
people emigrated. Less attention has been
given to the foreign exchange earnings
from remittances, and almost none at all
to the enhanced incomes enjoyed by the
migrants.

One study by the United States gov-
ernment estimated that the United States
saved $883 million in 1972 in educational
costs, against a loss suffered by the de-
veloping countries of $320 millionthe
amount spent on educating these im-
migrants. According to a Canadian study,
the replacement costs of the human cap-
ital transferred to Canada during 1967-
73 ranged from C$1.0 billion to C$2.4
billion at 1968 pricesroughly ten times
greater than the value of Canada's
spending on aid for education and tech-

nical assistance during the same period.
A third study, conducted by UNCTAD
in 1975, puts the income gains of Can-
ada, the United Kingdom, and the United
States in 1961-72 at $44 billion more than
the income lost by the developing coun-
tries. The imputed capital value of skilled
migration in 1961-72 as a percent of of-
ficial aid during the same period is re-
ported to be 272 percent for Canada, 56
percent for the United Kingdom, and 50
percent for the United States.

The balance of these figures changes
when migrants' remittances are in-
cluded. A recent World Bank study of
thirty-two labor-exporting developing
countries shows that these countries re-
corded remittances of about $23 billion
in 1978, equivalent to about 10 percent
of the value of their exports of goods and
services. Within this total, the share con-
tributed by professional and technical
people is not known, although there is
some evidence for a few individual coun-

tries. While professional and technical
workers constituted only 4 percent of
Pakistani emigrants to the Middle East
in 1979, they earned about 17 percent of
total emigrant income and their per cap-
ita remittances averaged $4,500 a year
more than twice that of unskilled work-
ers. Professionally trained Bangladeshis
returned even morethose working in
the Middle East in 1978 sent home about
60 percent of their salaries, an average
of about $9,800 each at 1979 prices.

None of these calculations take into
account the losses in output that may be
suffered by the exporting country as a
result of its losing skilled technicians and
managers. There are several well-docu-
mented examplesGuyana's bauxite and
electric utility institutions and Turkey's
electricity, coal, and petroleum authori-
tiesof just how serious such losses can
be.
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Box 10.4 High returns to secondary education
The 1980 World Development leport de-
scribed how even limited education can
raise the productivity and incomes of poor
people. A new World Bank study of 4,000
primary and secondary school graduates
in Kenya and Tanzania compared work-
ers' wages with the number of years they
had spent in school (their credentials)
and their literacy and numeracy skills.
The study concluded that skills ac-
counted for almost 50 percent more of
increased earnings than did credentials.

Although, on average, secondary ed-
ucation equipped students with better
skills and, as a result, they earned more
than those with only primary education,
the study showed that, in both coun-
tries, primary school graduates with
strong literacy and numeracy skills earned
appreciably more than secondary grad-
uates with weak skills. Thus, Kenyan
primary graduates scoring in the top 10

percent of the skills tests earned an av-
erage of 1,109 Kenyan shillings a month
compared with 864 shillings for the bot-
tom 10 percent of secondary graduates.
In Tanzania the most skilled primary
graduates averaged 747 Tanzanian shill-
ings a month; the lowest scoring sec-
ondary graduates, 681 shillings.

The findings applied equally to blue-
and white-collar occupations, since the
returns to skills achievement were just
as high in nonmanual occupations. For
technicians, machinists, and fork-lift
drivers, as much as for accountants,
clerks, and secretaries, basic literacy and
numeracy skills apparently increased their
productivity enough for employers to pay
more for their services. In sum, second-
ary education paid in both countries,
particularly for students who learned their
lessons well.

The study has important economic im-

plications for Kenya and Tanzania. Two
decades ago both countries had similar
secondary school enrollments and total
population. By 1978 secondary enroll-
ment was 350,000 in Kenya but only
60,000 in Tanzania. Because of this dif-
ference in enrollments, Kenya's labor
force is more skilled than Tanzania's. The
difference in skill, in turn, contributed to
differences in the growth of wages, labor
productivity, and output. Average wages,
which fifteen years ago were roughly
equal in both countries, are now nearly
twice as high in Kenya. Tanzania's policy
of moderating wage differentials ac-
counts for some of the difference in earn-
ings between the two countries; but Ken-
ya's greater abundance of skills acquired
in school accounts for as much as a third
of that difference.

ing. Developed countries can aid these efforts by
enforcing visa rules for certain categories of tem-
porary immigrants (for example, "exchange visi-
tors" to the United States) that require visitors to
leave on completion of their studies.

While a slowing of the brain drain can make it
easier for the public service to retain its staff, it
will still face competition from the domestic pri-
vate sector. In some Asian countries, where life-
time employment in one organization is the norm,
labor mobility is low. But in several Middle Eastern
countries, many university graduates start their
careers in the public sector and later move to the
private sector. In such countries as Kenya and
Nigeria, where graduates are scarce and private
businesses have grown rapidly, the public sector
is continually faced with the danger of losing its
senior staff.

Governments are in constant competition with
the private sector for competent staff. Care must
be taken to balance the needs of the public and
private sectors. Highly successful government re-
cruitment may risk choking off the supply of skills
to the private sector. The long-run solution to this
problem lies in producing more skills of all kinds
which means increasing the responsiveness of the
formal educational system to trends in the labor
market. Recent research confirms the strong as-
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sociation between education and economic growth
noted in World Development Report 1980 (see Box
10.4). But the immediate shortages remain and can
be met partly through job-related training and more
imaginative personnel policies.

Public service training

Training is widely advocated but often poorly ex-
ecuted. Before 1950 most developing countries had
only limited training facilities. Over the next thirty
years, aid donors directed large quantities of aid
to training public officials in developing countries
and to building training institutions inside and
outside governments:

Five regional and intergovernmental training
institutions have been established in Africa, Asia,
and Latin Americathree under UN auspicesto
support public service training.

The United Nations, the United States gov-
ernment, and the Ford Foundation are estimated
to have spent roughly $250 million in support of
institutions for training in public administration
alone during 1951-62.

The industrial market economies are currently
granting $500-600 million a year for training of
developing country nationals, including the award
of roughly 110,000 overseas fellowships.



Training schemes financed by the UN Devel-
opment Programme in 1981 amounted to more
than $70 million, including the award of 11,500
overseas fellowships to developing-country na-
tionals.

World Bank spending on project-related train-
ing increased from $38 million in 1976 to $187
million in 1981.

According to a survey by the International As-
sociation of Schools and Institutes of Administra-
tion, there were 276 government institutions, uni-
versity departments, and independent institutes
providing public administration and management
training in 91 developing countries in 1980. This
is four times the number listed in a United Nations
report for 1960. In Malaysia the number of people
attending courses at such institutes increased from
1,000 in 1960 to 9,000 in 1980. For the Indian cen-
tral government, the corresponding expansion has
been from 1,500 to 7,000. In the Philippines nearly
20,000 officials participated in a special program
for middle-ranking administrators in the five years
after it was inaugurated in 1972. These are examples
of a general trend in all developing countries.

Coverage and gaps

Despite its growth, training still receives less em-
phasis in developing countries than in public sec-
tor organizations in industrialized countries, or
private enterprises, or multinational corporations.
The US and Japanese governments, for instance,
offer training opportunities to nearly a quarter of
their employees every year. All IBM managers get
at least forty hours of mandatory training a year,
and Siemens and Unilever annually spend the
equivalent of 5 percent of their payrolls on train-
ing. By contrast, most developing countries spend
much less (the Indian central government spent
roughly 0.5 percent in 1968). In Malaysia, which
puts greater emphasis on training than do most
developing countries, only 4 percent of federal and
state employees received some form of training in
1978. In India only one senior civil servant in five
is likely to have some in-service training during
his entire career; in Turkey only one in seven has
received any instruction in public administration.
Local government officials typically fare even worse.
Though they account for 20 to 30 percent of all
government employees, only 10 to 15 percent of
total government budget for training is allocated
to them.

A dominant characteristic of public service train-
ing in most developing countries is its concentration

on pre-entry and immediate post-entry courses for
administrative elites, to the neglect of in-service
training and the needs of lower-level staff. In In-
dia, Malaysia, Pakistan, and the Philippines, among
others, new entrants to the senior administrative
ranks go on courses lasting from nine months to
two years. Several francophone countries in Africa
have followed the French national administration
schools in offering two-year pre-entry training
courses for top civil servants.

The few reliable studies of training in develop-
ing countries show that the quality of most public
service training is low. This is primarily because
it isusually treated as a discrete event, rather than
as one element in a comprehensive program of
organizational improvement. Too often, little ef-
fort has been made to adapt training programs
borrowed from abroad or to generate indigenous
ones. As a result, most programs are classroom-
based and tend to teach the skills that trainers
know rather than building upon the knowledge
that trainees already possess. Many programs rely
on stylized examples rather than on trying to solve
real problems. And few offer rotational assign-
ments that are tied to a training and career de-
velopment plan, and that attempt to broaden civil
servants' outlooks and help them develop their
skills in different jobs and organizations.

Policy improvements

The weaknesses of training can be tackled in four
interrelated ways:

The use of training policies and plans. A re-
cent review of training in developing countries
shows that most have no policies and plans for
public service training, although some (such as
India, Kenya, Malaysia, Philippines, and Zim-
babwe) have made notable attempts to fill this
vacuum. Plans should specify the nature and pur-
pose of training for different categories of person-
nel, and should be based on a systematic assess-
ment of training needs and the effectiveness of
past programs. The experience of the World Bank's
Economic Development Institute in Niger, Tuni-
sia, and other countries shows how important it
is to judge training by its relevance to the actual
problems facing the public service. Field-testing
can therefore be valuable: one such test, con-
ducted in Zambia in 1974 by the African Center
for Administrative Training and Research for De-
velopment, showed that the training curriculum
designed by the headquarters staff dealt with less
than 30 percent of the subjects in which rural proj-
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ect managers felt they needed instruction. To en-
sure a more accurate assessment of training needs,
it can be helpful to put training budgets under the
control of line managers.

Better use of existing training facilities. Some
coursespre-entry programs for top civil ser-
vants, for example can be shortened to make room
for training staff in other grades and to give high
fliers better in-service instruction. More use could
also be made of institutions such as universities
and management training centers. The latter have
themselves some lessons to offer in getting the
most out of their facilities. The best of themsuch
as the Indian Institute of Management, Ahmeda-
bad (JIMA), the Asian Institute of Management in
the Philippines (AIM), Malaysia's National Insti-
tute of Public Administration (INTAN), and the
Central American Institute of Business Adminis-
tration (INCAE) in Nicaraguahave several fea-
tures in common. They enjoy autonomy in plan-
ning and implementing their own strategies; they
have integrated their training with research and
consultancy, so helping to forge close links with
their clients; and they have benefited from stable

leadership. Many of these qualities are embodied
in INTAN in Malaysia (see Box 10.5).

Stronger links between training and career de-
velopment. If training improves the skills required
for career advancement, trainees will be encour-
aged to take it seriously. But if promotion policies
and staff reports make no reference to training,
public servants will know that it is dispensable.
Governments also need to pay attention to the
career prospects of the trainers themselves. In most
countries, civil service training bodies (unlike their
military counterparts) lack status, and instructors
have few opportunities for career development.
There are several ways of correcting this bias. A
senior civil servant of recognized merit can be
brought in to head the training organization.
Overseas assignments and consultancy opportu-
nities can be given to successful instructors. After
a period in training institutions, staff can be given
regular civil service jobs, which would bring them
more closely in touch with operational work and
stimulate new ideas for training.

More international cooperation on training.
Regional institutes and international agencies can

Box 10.5 Malaysia's INTAN: training that works
Malaysia's National Institute of Public
Administration (INTAN) was created in
1972 to train all grades among Malaysia's
200,000 federal and local government
staff. Its role is linked to the Govern-
ment's New Economic Policy, which lays
stress on improving public sector em-
ployment and promotion opportunities
for ethnic Malays. INTAN's staff of sev-
enty now trains some 15,000 government
employees a year. Its growth has not been
without problems, which it is seeking to
overcome through various internal re-
forms.

INTAN's director is a senior civil ser-
vant whose personal prestige under-
scores the seriousness with which the
government views its work. The institute
is located in Malaysia's central personnel
agency, but has operational and bud-
getary autonomy. An advisory council of
senior representatives from government
ministries and the state governments
provides advice and feedback from
INTAN's institutional clients. In many
departments INTAN's courses are often
seen as an integral part of career devel-

opment. Each trainee's performance is
formally assessed, and in some cases cer-
tain courses have to be completed suc-
cessfully before a public servant can be
promoted. For some jobs, this pattern is
reversedpeople are selected for the
training needed for promotion only if they
have performed well at their jobs.

For a relatively young institution,
INTAN has developed a wealth of train-
ing methods. Early feedback from par-
ticipants in rural and people-centered
programs showed that classroom lec-
tures were not an effective way of train-
ing, so INTAN quickly devised courses
that included extensive field work. When
ministers complained about releasing staff
for the longer courses, the institute di-
vided its instruction into a series of shorter
courses instead. The institute often tests
trainees to see how well its programs
have been absorbed, and supervisors as
well as trainees are asked to evaluate the
impact of programs on job performance.

For top administrators, INTAN pro-
vides seminars and workshops, usually
for not more than four days, on impor-

tant policy questions. Senior officials are
given advanced management training,
while the middle ranks are offered spe-
cialized programs in subjects such as fi-
nance and personnel management. Re-
cruits in most branches of government
are given introductory courses and pro-
grams designed to teach special skills,
many of which lead to diplomas. Junior
staff are given two- or three-week skill-
development courses. The institute also
undertakes "action-training" programs
for entire organizational units, and it has
combined its programs with ministerial
training departments and the University
of Malaya.

INTAN has also devoted time to train-
ing and expanding its own staff. It has
a large enough budget to be able to offer
competitive salaries, and its own pres-
tige also helps recruitment. Instructors
are required to have previous experience
in government, and they benefit from a
systematic staff development plan that
allows further training (in Malaysia and
abroad) and advancement within INTAN
itself.
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Box 10.6 Improving the relevance of training
In their efforts to improve the relevance
of training, instructors are making increas-

ing use of four promising approaches:
Action learning, pioneered by the

National Coal Board in the United King-
dom and then used in many public and
private organizations throughout the
world. Managers work individually or in
teams to solve a practical problem. They
may spend time in a lecture room with
a tutor or consultant, but there is no
"trainer" who is teaching "trainees." Ex-
periments with action learning have been
made with OECD assistance in Egypt,
with British assistance in India, with the
Ford Foundation's support in the Phil-
ippines and Bangladesh, and with USAID
involvement in a number of countries
including Ghana, Jamaica, and Tanza-
nia. Initial results have been most en-
couraging.

Integrated Training Programs, de-
veloped by the Economic Development
Institute of the World Bank. This method
combines short courses with project-re-
lated technical assistance. Experimental

programs in Niger and Tunisia have en-
couraged participants to assess their own
training needs, trained instructors, and
made selective use of outside consultants
to provide technical knowledge.

Performance Improvement Planning
(PIP), favored by the ILO and the UN,
has been applied to public enterprises in
Bangladesh, Dominican Republic, Ecua-
dor, Nigeria, Somalia, Sri Lanka, Syria
(where public enterprises and their su-
pervising ministries participated in the
same exercise), and Zambia. Typically,
the program begins with diagnostic
workshops in which senior managers
identify problems faced in their organi-
zations and devise solutions. Consult-
ants and management specialists play
only a catalytic role, Instead of passively
attending lectures, participants collec-
tively set targets and prepare plans for
pursuing them. Follow-up action is spe-
cific and immediate, sometimes leading
to dramatic improvements. One airline
turned a large loss into a substantial profit
within a year, and a postal and telecom-

munications corporation far exceeded its
targets for new telephone connections.

Modular training, also used by the
ILO, has been effective in upgrading su-
pervisoly skills and knowledge quickly.
The training program consists of thirty-
four modules covering various aspects of
management such as finance and cost
control, maintenance, purchasing, and
salary and wage administration. Spe-
cialized packages have also been devel-
oped for public works and cooperative
management. Some of these modules are
now available in fourteen languages. The
modules allow the users to choose topics
that are relevant to their organizations
and to incorporate local cases and prob-
lems into the prepackaged materials. The
effectiveness of modular training can be
enhanced if trainees, after trying to im-
plement what they have learned, are
brought back to the training institution
to discuss their results and to work out
their own strategies for further action.

help satisfy the need for specialized kinds of train-
ing. The UN Development Administration Divi-
sion and the ILO have concentrated on doing this.
Assistance in training instructors can be valuable,
especially for small developing countries that may
not be able to afford their own schemes. Aid do-
nors can also involve local training institutions with
project-related training activities; and they can do
more in support of research and development in
public management training, especially if it is
adapted to the needs of particular countries (see
Box 10.6).

Personnel policies and management

In most governments, personnel departments play
a relatively passive (sometimes even negative) role,
administering an ingrained system of rules rather
than developing policies for improving public sec-
tor management. In addition to planning and
overseeing public service training, a more positive
approach would include:

Building effective career-development systems

Improving public sector pay and conditions
Linking incentives more closely to performance
Better management of expatriates.

To institute such a program, the status of the per-
sonnel function in government should be raised and
the managerial capacity of the personnel offices
should be strengthened. This requires a sustained
effort, as Bangladesh's experience has demonstrated
(see Box 10.7).

In a number of countries responsibility for per-
sonnel matters is widely diffused. In such cases it
is difficult to talk of a single civil service; almost
every ministry has its own personnel department
and policies for staff recruitment, promotion, and
training. Although some governments have created
centralized personnel agencies, much more can be
done to streamline their operations and give them
the status, resources, and authority they need to be
effective. At the local government level, improve-
ments in personnel management often require either
horizontal integration of personnel systems with other
local authorities or vertical integration with the na-
tional government structure.
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Box 10.7 Personnel reform in Bangladesh: persistence pays
On gaining independence in 1971, Ban-
gladesh faced the task of creating a na-
tional administration out of parts of the
Civil Service of Pakistan (CSP) and the
former provincial East Pakistan Civil
Service (EPCS). In March 1972 an Ad-
ministrative and Services Reorganization
Committee was appointed, with broad
terms of reference. After a year's work
the Committee proposed the establish-
ment of a unified grading structure, with
a number of pay scales matching differ-
ent levels of qualifications, skills, and re-
sponsibilities. The Committee also rec-
ommended developing a personnel
management system based on merit, long-
term career planning, a general training
policy, and coordination of institution-
alized training.

For political reasons, the report was
largely ignored. During 1971-76 the gov-
ernment recruited heavily. People were
put in jobs with scant regard to their
aptitude or skills, often as a reward for

their service during the war of liberation.

The recommendations of a National Pay
commission were also largely over-
looked. Of the nearly 2,000 pay scales in
existence, only those of the lower grades
were rationalized.

In 1976 a new government set up the
Pay and Services Commission (PSC). Its
recommendations, though mostly ac-
cepted by the government, were disliked
by public employees: frequent strikes and
demonstrations nearly paralyzed the
administration. This time, however, the
government persisted. After protracted
discussions the PSC's main proposals
were gradually put into effect. The pay
structure was transformed into twenty-
one grades and scales of pay, and re-
mains in place today. The government
also set up a Senior Policy Pool to try to
equalize the status of former CSP and
EPCS officers. A unified career service
called the Bangladesh Civil Service was
created in 1980.

The government has introduced other
reforms over the past five years. It has
taken several steps to slow the growth
of the public service by a freeze on hiring
for certain jobs, delaying appointments,
and reducing the number of reserved po-
sitions. A National Training Council
(NTC) is now responsible for formulat-
ing training policies and plans and for
monitoring overall progress. A Training
and Career Planning unit has been set
up in the Establishment Division, to serve
as the secretariat to the NTC and to en-
sure close links between training and ap-
pointments. Almost 40 percent of Class
I officers and about 20 percent of super-
visory and support staff are expected to
be trained over the next five years. A
Management Services Wing is expected
to provide guidance on organizational and
procedural reforms and a Personnel
Management Information System is being
established to help ensure promotion
based on merit.

Strengthening of management and policy analysis
capabilities of personnel offices requires competent
specialists. Although training of existing staff can
help, improving the status and career prospects of
personnel specialists is needed. In addition, admin-
istrators of line agencies can usefully be seconded
to personnel offices to expand their awareness and
commitment to personnel policies, as well as to keep
the personnel office in close touch with client de-
partments. Such exchanges are likely to generate an
increased demand for better personnel management
from the line managers responsible for implement-
ing personnel policies.

The installation of efficient information systems
is also badly needed. In many countries personnel
records are maintained manually, are updated in-
frequently, and are too cumbersome for the aggre-
gate analysis needed for formulating policies, de-
termining staffing and training requirements, and
monitoring policy implementation. As discussed in
Chapter 7, recent advances in microcomputers pro-
vide new and relatively cheap opportunities for in-
stalling systems for quick and accurate information
storage, retrieval, and processing. Most developed
countries have computerized personnel information
systems and several developing countries are setting
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up systems for analyzing personnel-related data, and
for making comparisons across departments and or-
ganizations. Such systems are essential for carrying
out manpower planning for the public sector and
for assessing staffing and training needs more ac-
curately.

Career development

Motivation and training will both be helped if public
servants have a clear idea of their career paths and
of how promotion depends on achievement. For
general administration, many developing countries
have adopted the British or French models of a
career civil service recruited by competitive exami-
nation, divided horizontally into classes, and gen-
erally closed to experienced outsiders. More open
and diversified systems based on American practice
are usually to be found in Latin America. About
half the developing countries have established sep-
arate career paths for specialists, most commonly
for accountants and tax administrators. A system
that allows staff to move between the public and
private sectors has obvious advantages, since it en-
courages new ideas and firsthand experience of
managerial techniques.



Frequent shuffling of civil servants can be harm-
ful, however. In more than a third of the developing
countries, principal economic decisionmakersthe
secretary of finance, national planning director, and
central bank govemorhave each been changed three
or more times during the past five years. This prob-
lem is not limited to senior staff: in one developing
country, the commercial, technical, financial, and
administrative managers of the national railways were
changed four to six times each during a three-year
period. In another country, the top staff in a pop-
ulation field project were changed at least three times
in five years.

Rapid and unplanned promotions are also a major
problem. Some governments have promoted young
and inexperienced civil servants into the upper
grades, primarily to fill new posts arising from the
growth of the public service, or to take over from
expatriates. Changes of government can also cause
disruptive growth: in Turkey, for example, the num-
ber of senior civil servants increased by 146 percent
between 1976 and 1978, a period of frequent political
changes, compared with an increase of 23 percent
for lower grades.

Japan and France have dealt with promotion bot-
tlenecks by moving some civil servants in their fifties
out of administrative jobs to staff or advisory posts.
Last year China decided to ease bottlenecks by in-
troducing a standard retirement agesixty for de-
partment directors and vice-ministers, sixty-five for
ministers. Such measures are particularly relevant
when there are no serious shortages of skilled peo-
ple, and young professionals need to feel that their
paths are not blocked for years on end.

Salaries and conditions

To join the public service and stay there, staff need
salary and nonsalary benefits that compete with al-
ternative job opportunities. This is particularly im-
portant for those with unusual skills: public service
compensation, though adequateand sometimes
excessivefor junior staff, too often fails to attract
and retain senior professionals.

The reward of any job goes far beyond the
straightforward question of salaries. They are rel-
atively easy to compare, however, and the scat-
tered evidence from developing countries indi-
cates that, for senior staff, government pay is
usually lower than in the private modern sector.
Moreover, many governments, for political and
equity reasons, have raised salaries of junior staff
more quickly than those of top civil servants, thus
reducing the incentive for people to stay in the

civil service once they have reached a certain grade.
Countries such as Jordan have experienced a flight
of skilled civil servants to the local private sector
and to nearby oil-producing states. The same thing
has happened in Turkey, where salaries for new
university graduates are about two and a half times
higher in the private sector, and even higher for
many experienced professional and technical staff.
By contrast, qualified public servants in some large
Latin American countries, such as Brazil and Mex-
ico, are relatively well paid, as evidenced by the
difficulties faced by international organizations in
recruiting staff from these countries.

Apart from pay, individuals value government
service for its other benefitssuch as status, inter-
est, and security of tenure. For this reason, complete
equality between public and private sector pay is
generally neither necessary nor desirable. Singapore
and Malaysia, where public sector salaries are reg-
ularly adjusted for changes in the cost of living, are
two of the few developing countries that appear to
have maintained parity. In Nigeria, the restructuring
of public sector salaries by the Udoji Commission
in 1975 resulted in virtual parity, but the private
sector quickly restored its competitive pull for skills
in short supply. For most governments it would be
prohibitively expensive to match private sector sal-
aries across the board. To do so would simply push
up private sector wages and would also widen the
gap between public officials and the mass of the
population. Average government pay in many de-
veloping countries ranges from four to ten times per
capita income; for OECD countries, the correspond-
ing ratio is 1.8.

Nor are public servants short of nonsalary "perks."
Most governments provide their senior staff with
substantial benefits such as housing, cars, director-
ship fees, medical care, and education. This en-
courages civil servants to seek new benefits while
protecting those they already have, often with dam-
aging results. In one African country, for example,
the daily travel allowance is so generous that mid-
dle- and high-ranking officials spend a third or more
of each year traveling abroad, leaving the business
of running the government to their subordinates.
In an Asian country an overnight allowance was
given to agricultural extension agents if their work
took them more than twenty-five kilometers from
their duty station: consequently, the agents were
rarely seen by farmers living within the twenty-five-
kilometer radius.

Some governments also try to retain important
officials by giving them discretionary allowances and
benefits. In theory, this gives added flexibility for
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rewarding high performers; in practice, it creates
tensions between superiors and subordinates and
can easily degenerate into corruption. Discretionary
benefits are best given to whole groups whose skills
are in short supplystatisticians or computer spe-
cialists, for example. To ensure that an imbalance
does not arise between public and private sector
salaries, regular (and preferably internal) reviews of
public servants' pay should be conducted. Such re-
views should take into account nonpecuniary ben-
efits resulting from public employment and should
eliminate or modify perks that produce perverse
results.

Linking incentives with performance

While greater rewards do not automatically produce
better performance, it is helpful to establish some
link between the two. This is seldom easy to do
because public bureaucracies are expected to serve
social and political objectives that are inherently hard
to quantify. In addition, informal social relations
between managers and their subordinates are often
so strong that, even where "output" can be meas-
ured, supervisors are reluctant to jeopardize loyal-
ties and friendships.

These considerations notwithstanding, several
developing countries (including India, Kenya, and
the Philippines) are starting to devise appraisal sys-
tems that link promotion and pay increases to in-
dividual performance. This requires, first, strength-
ening the capacity of personnel offices to work out
such systems. Second, red tape can often be re-
duced. To take an extreme example, a single pro-
motion decision in one developing country was found
to require fifty-four operations, twenty reviews or
inspections, and seventy-three movements of doc-
uments from one place to another. For an employee
in a provincial office, an additional forty-one steps
were required. Third and most important, promo-
tion on merit requires the backing of political and
bureaucratic leaders and the public at large.

Even with such advantages, performance ap-
praisal systems are difficult to implement objec-
tively. In view of this, developing countries should
install them only gradually, while laying stress on
nonmaterial rewards for good performance. In some
countries where there is strong loyalty among em-
ployers and employees, staff may require fewer pe-
cuniary incentives. Research shows that rewarding
performance with enhanced prestige or considerate
supervisory behavior is often an effective way of
motivating staff. The same is true of job enlarge-
mentgiving people greater responsibility and chal-
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lenge. Finally, productivity and job satisfaction can
often be improved if employees are involved in de-
signing the organization of their workas demon-
strated by recent field experiments in India, Nor-
way, and Tanzania.

Better management of expatriates

According to a recent World Bank study, there are
at least 80,000 expatriates (including teachers) work-
ing for public agencies under official aid programs
in sub-Saharan Africa alone. More than half the
estimated $7 biffion to $8 billion spent annually by
donors on technical assistance goes to finance ex-
patriate personnel, with costs being shared with
host governments. At one extreme, volunteers
who constitute about one in ten of the technical
assistance staff financed under Development As-
sistance Committee (DAC) bilateral aidcost about
$10,000 a year, perhaps less. At the other extreme,
the cost of management assistance supplied by North
American or European consulting firms can run as
high as $15,000 to $16,000 per man-month.

Donors and recipients tend to approach tech-
nical assistance from different standpoints. Do-
nors are naturally inclined to push such assistance
as a ready solution to what they see as adminis-
trative shortcomings in the institutions to which
they are lending. Recipient governments may be
less convinced of the need for outside help; in-
deed, local officials often see the recruitment of
expatriates as a threat to their own positions and
promotion prospects. The proferred assistance may
nevertheless be grudgingly accepted for fear that
rejection may lead to the aid program being
reduced.

This conflict of interest can then be com-
pounded. Local staff may not be consulted on ex-
actly what kind of assistance they need. Salary
differentials and differences in lifestyle can cause
frictions. Personal qualities highly prized in the
donor country may be unsuitable in a different
culture. Experts chosen for their technical skills
are often inept at training, and recipient govern-
ments anyhow usually prefer to use them as doers
rather than as instructors.

For all these reasons, better management of ex-
patriates should be a priority both for donor agen-
cies and for recipient governments. Recipients need
to establish clear priorities, specify the objectives
to be met by expatriates, and adopt a more de-
termined approach to managing and coordinating
technical assistance staff. Donors need to accept a
more equal partnership with recipients, which



Box 10.8 Volunteer executive services: a new form of technical cooperation

The British Executive Service Overseas
(BESO) has more than 1,000 volunteers
on its register, and has completed more
than 600 assignments in more than sixty
countries since it was set up in 1972.
Average cost per assignment, exclusive
of local costs borne by the host country,
was around $4,000 in 1982. The Cana-
dian Executive Service Overseas has nine
regional offices in Canada and thirty-
seven representatives overseas. It can call
on 750 volunteers, and was involved in
330 projects in sixty-three countries in
1981-82 at an average cost of $6,000 per
project, again excluding certain local costs.

The United States International Execu-
tive Service Corps (IESC) has twenty-four
offices around the world and 8,000 vol-

unteers on its roster. It accepts 500 to 600
assignments a year at an all-inclusive cost
of about $6,000 per man-month.

Volunteers are not paid salaries. Travel
costs are usually paid by the donor
agency, and living expenses by the client,
who also accepts responsibility for office
facilities and translation services. As-
signments, limited to a maximum of six
months (three months for the IESC), are
wide-ranging, with a particular empha-
sis on management, marketing, and the
transfer of technology. The client speci-
fies the job to be done, and thereafter
much depends on the personal relation-
ships between volunteer and client. IESC
volunteers write a report to their client
at the end of their assignment, and the

client writes a report on their perfor-
mance. If IESC thinks the volunteer's
work was unsatisfactory, he is replaced
at no additional cost to the client.

To judge by the continued demand for
their services, the three organizations
meet a real need and are a valuable com-
plement to the more orthodox forms of
technical assistance. An evaluation of
BESO's activities carried out in 1979
showed that clients particularly appre-
ciated the depth of experience and tech-
nical competence that mature executives
could provide. Since they are neither
being paid salaries nor occupying any
position in a hierarchy, it is easier for
them to establish mutual trust with their
local counterparts.

means working through a country's institutions
and procedures rather than bypassing them. The
Bank's experience indicates that when the "psy-
chological distance" between expatriates and their
local counterparts is minimized, the value of tech-
nical assistance is much enhanced.

The selection of technical staff is also of great
importance. For donors, the poor quality of some
of their staff can often be attributed to their not
having tenure. Development agencies tend to re-
cruit the majority of their field staff on fixed-term
contracts, and dispense with them first if budgets
have to be cut. Attempts to establish a permanent
corps of specialists for service in developing coun-
tries have rarely been successful, because staff are
not offered promising career prospects. France and
Sweden have instead encouraged the secondment
of staff from regular public and private employ-
ment for service overseas. Canada, the United
Kingdom, and the United States have formed pri-
vate organizations of retired executives to carry
out short-term consultancy work in developing
countries (see Box 10.8). A similar scheme has
recently been launched in the Federal Republic of
Germany.

While expatriates often have much to contrib-
ute, local consultants should not be neglected. Some
donor agencies, such as the UNDP and the World
Bank, have declared their preference for national
rather than expatriate consultants when both are
equally competent. Some of the more advanced

developing countries can already offer consider-
able consulting expertise. A recent study of man-
agement consulting in India, for example, lists eight
large private consultancies that have been set up
by industrial firms and chartered accountants, be-
tween them employing more than 750 profession-
als. In addition, India has numerous small firms
and individual consultants, four publicly financed
management institutes, the business faculties of
various universities, and numerous public sector
industrial and technical consulting bodies that pro-
vide advisory services to small businesses.

A concluding note: the cultural dimension

It is easy to prescribe what is needed for successful
management of the public service. It is much less
easy to adapt these requirements to the cultural
and political environment of individual countries.
Unless management techniques are designed to
take explicit account of these cultural influences,
however, they will fall far short of their potential.
Although practices evolved in developed countries
can be used in many developing countries, they
need to be tailored to local realities. And it is just
as important to identify and develop indigenous
management principles.

Whenever an institution is considering changes
in its management practices, its internal balance
of power is inevitably threatened. Those who are
least likely to benefit from a change may agree to
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it in principle, but then offer covert resistance dur-
ing implementation. Opposition is usually greater
the more alien an idea seems and the more it
appears to have been imported indiscriminately.
Once installed, however, success or failure in im-
plementing the practice largely depends on its
suitability to the local cultural environment.

Some new techniques (for example, quantitative
information-based scheduling, accounting, bud-
geting, and inventory control) have been intro-
duced and implemented successfully in many de-
veloping countries. But those that rest heavily on
assumptions about the behavior of individuals (for
example, management-by-objectives, organization
development, and "matrix" management) have
either failed or been implemented only after con-
siderable adaptation. A study of administrative
change in one Asian country concluded that at-
tempts to introduce Western management prac-
tices (such as position classification, performance
budgeting, participatory learning, and team re-
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search) that ran counter to local values or political
interests, were either rejected outright or failed
eventually. Similarly, in Nigeria, the Udoji Com-
mission's recommendation to install management-
by-objectives throughout the government has never
been realized.

Such experiences have reinforced the view that
"qualitative" management practices are harder to
transfer than those that are more "quantitative,"
though the latter also need to be adapted to local
conditions. Japan's success in using American-based
quantitative techniques, while developing its own
qualitative management approach, is the best ex-
ample of how discrimination can bring consider-
able rewards. Such a course calls for initiating or
expanding programs to adapt foreign techniques
and to identify and develop promising indigenous
practices, which can be undertaken by univer-
sities, management training institutes, and special
units within government.


