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This report is submitted in partial fulfilment of the United Nations Secretary-General's Policy Committee decision
2009/27 which commissioned a lessons learned review of country experiences in post-conflict public administration.
That decision was in turn based on issues raised in the Report of the Secretary-General on peace building in the immediate
aftermath of conflict (A/63/881 — S/2009/304) in which “support to restoring core government functions, in particular
basic public administration and public finance, at the national and subnational levels” was identified as one of five
“recurring areas where international assistance is frequently requested as a priority in the immediate aftermath of
conflict”

The objectives of this report are to capture United Nations system experiences in addressing public administration
capacity development during the early years in post-conflict environments and to provide recommendations that can
help the United Nations system provide effective, cohesive, integrated and strategic support to improve the capacities
of post-conflict public administration at the national and subnational levels. Seven case studies were commissioned
for the report. Five countries were visited by the team (Burundi, Guinea-Bissau, Kosovo?, Liberia and Timor-Leste), while
two countries (Afghanistan and Sierra Leone) were covered through desk reviews.?

As per the Policy Committee decision, this report will lay the groundwork for a series of more detailed and specific
'how to'guidance notes on a range of technical areas which this overview report does not have the space to go into in
sufficient depth.

The primary audience of the report is Special Representatives of the Secretary-General (SRSGs), Deputy Special Repre-
sentatives of the Secretary-General (DSRSGs), United Nations Resident Coordinators, members of United Nations Coun-
try Teams, United Nations mission political officers and civil affairs officers and staff from all United Nations agencies
working on support to public administration and local government. The report also intends to inspire debate among a
wider group of interested member states, policy experts and donor institutions.

The production of the report was supervised by the United Nations Working Group on Public Administration. The Work-
ing Group is chaired by UNDP? and comprises representatives of all New York-based United Nations agencies interested
in and mandated to support various aspects of public administration.” Many agencies and missions in the case study
countries gave generously of their time and support to this initiative.

In Chapter 1, public administration is defined and the report’s methodology is described. In Chapter 2, lessons from the
wider policy and practice context are laid out. Chapter 3 provides a historical overview of post-conflict United Nations
support for public administration and underlying theories of change. Chapters 4 to 6 present the core arguments of
the report along with its main lessons and their various implications for future United Nations involvement in this field.
The main findings and conclusions are summarised at the end of each chapter.

1 The other four were: (1) support to basic safety and security, (2) support to political processes (..and..) conflict-management
capacity at national and subnational levels; (3) support to the provision of basic services (..) and the safe and sustainable return
and reintegration of internally displaced persons and refugees; and (4) support to economic revitalization (..and...) rehabilitation
of basic infrastructure.

2 Hereafter referred to in the context of UN Security Council Resolution 1244 (1999).
3 The seven case studies have not been formally published as part of this review, but are available from UNDP on request.

4 UNDP funded the consultants, who contributed to the research and drafting of the report, and coordinated the initiative, the
editing of the country case studies, and the drafting of the final report.

5  DOCO, DPA, DPKO, OCHA, OHCHR, PBSO, UNCDF, UNDESA, UNDP, UNICEF, UNV and UN Women.
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In its early years, and in particular through its support for de-colonization, the United Nations understood that core public ad-
ministration functions (CPAF) are an essential prerequisite for development and indeed for statehood.? But, as the Secretary
General recognized in his Report on Peacebuilding in the Immediate Aftermath of Conflict (A/63/881 — S/2009/304), appreciation
of the critical role of CPAF has waned over the decades. Overseas development assistance to peacebuilding and statebuild-
ing, for example, increased from 2005 to 2009, except for “ODA to strengthen core public sector management systems and
capacity”(OCED 2011). And although the United Nations has produced a number of important reports and policies on the
rule of law and other post-conflict challenges in the decade since the Report of the Panel on United Nations Peace Operations in
2000 (referred to as the Brahimi report), very little has been created on public administration in fragile environments.

This report, developed by the United Nations Working Group on Public Administration in Post-Conflict, aims to capture
the experience of the United Nations system’s work on public administration in the early years of post-conflict environ-
ments and to provide recommendations for more predictable, efficient and timely United Nations support in this area.
The findings and recommendations focus on the immediate aftermath of conflict, defined as the first two years after
the conflict has ended. The seven case study countries commissioned for the report are Afghanistan, Burundi, Guin-
ea-Bissau, Kosovo, Liberia, Sierra Leone and Timor-Leste.”

The report is not to be seen as the conclusion of a comprehensive research initiative but rather as the first step in a
process of re-directing the United Nations'work on post-conflict public administration, in collaboration with recipient
countries and other development partners.

The term public administration enjoys wide application; this report is focused on what is referred to in the Secretary-Gen-
eral’s peacebuilding report as ‘core’ or'basic’ public administration functions, as opposed to service delivery functions?®

As explained in Chapter 1, and building upon the Report of the Independent Review on Civilian Capacity in the Aftermath of
Conflict (A/65/747 — S/2011/85; referred to as the CivCap Review), this report restricted its scope to five core functions: (1)
policy formulation and public financial management; (2) managing the centre of government; (3) civil service manage-
ment; (4) local governance; and (5) aid coordination. Of particular importance for this report, control over these core
public administration functions is essential for government ownership of the political and development processes.

Before elaborating on the main findings and recommendations, Chapter 2 situates the review in the wider policy and
lessons learned context. In addition to the country case studies undertaken as part of the preparation of this report,
there are three main sources of lessons the review has drawn upon: (1) the practice of state and peacebuilding over the
past decade or so; (2) the much longer tradition of public administration reform; and (3), recent academic research into
governance and institution-building.

The review highlights a number of important lessons, in particular:
- the centrality of the political settlement to peace and statebuilding, notably inclusion and national ownership;

- that governance deficiencies need to be understood as political in origin as much as technical;

that the translation of forms of administration from one context into another rarely leads to corresponding func-
tion, and thus it is important to work towards a good fit and not just best practice; and

- successful public administration reform requires strong domestic leadership and objectives that are modest,
focused and incremental.

6  See, foreg, United Nations, 1951:"In practically every attempt to solve technical and economic problems, there are a number of
fundamental requirements of an administrative nature”.

7 The seven case studies have not been formally published as part of this review, but are available from UNDP on request.

8  The World Bank (2011) describes core public administration functions as upstream rather than downstream functions; the latter
being the mandate of line ministries and focusing on the delivery of services.

9  Thislistis pared down from the CivCap Review list of core government functionality clusters.




The review has two main findings, discussed in detail in chapter 3.

The first finding is that the United Nations, along with the wider international system, is simply not doing enough to
support core public administration functions post-conflict given their importance. CPAF do not in themselves deliver
services, but they are a necessary requirement for doing so. They are also the key mechanisms through which countries
own the wider process of peace and statebuilding, in particular the political process of raising revenue, setting devel-
opment outcomes and the planning and execution of budgets. And the character of public administration, notably its
level of inclusion, can be a key instrument for deepening the political settlement and reducing conflict.

The correct level of focus is a matter of judgment not science, but overall, given the significance of CPAF to wider
peacebuilding and statebuilding, the current United Nations-wide level of focus and capacity for supporting core
public administration functions in the immediate aftermath of conflict is insufficient. There is currently, for example,
no agreed approach for conducting a rapid assessment of CPAF. There are also serious problems with funding in the
early days after conflict, as support to CPAF is often classified as development not humanitarian. Challenges with the
provision of qualified CPAF specialists also exist. Coordination between agencies, the World Bank and donors in the
field is often late, ad hoc and inadequate. Finally, there is insufficient collaboration between missions and agencies, in
particular with regard to the political analysis of public administration reform and its likely impact on United Nations
peace and statebuilding objectives.

The second major finding is that the current approach to support to CPAF in the aftermath of conflict has often been
unsuitable. Often there has been too strong a push for systemic reforms, and, partly as a result, not enough focus on
rapid support to restoring basic functionality based on existing systems. Since its inception, the United Nations, along
with the World Bank and many donors, has promoted a best practice, technical, merit-based model of public admin-
istration rooted in modern western approaches. Many western countries developed a merit-based civil service some
time into their development trajectory. But this model has nevertheless been applied to post-conflict countries with
little modification, with the justification that the post-conflict moment both permits and demands wider systemic
reforms to public administration. The prevailing theory of change is that, using the opportunity of the post-conflict
moment, widespread reforms based on best practice will lead to more efficient and effective public services which will
in turn lead to more peaceful and stable states.

However, the experience of the case studies conducted as part of the review, as well as the wider literature, demon-
strate a number of problems with this approach. Most post-conflict situations are extremely politicized, with high
levels of unresolved conflict between political leaders, and political attention is at best on the broader political rules of
the game rather than on public administration reform or even on development. Capacity is often low due to neglect,
destruction or migration, as is trust in government by both citizens and new political leaders. Such environments, with
a nascent and evolving political settlement, are usually not conducive to systemic reforms.

Following on from these findings, the report has three main recommendations:

First, the United Nations needs to approach and understand support to public administration as a political as much as
a technical exercise (Chapter 4). Public administration is not just a mechanism for delivering services, but a key arena
within which the political settlement is negotiated. This is a process that more often than not will look muddled, but
is an improvement over bargaining through violent conflict. This means, for example, that the United Nations needs
to ensure that key CPAF issues are discussed during peace processes and included in peace agreements — the Arusha
accords for Burundi and the Nepali peace process, for example, both contained considerable provisions on inclusion
and CPAF that were key to the wider peace process. Local government is also often a key part of peace processes and
the United Nations requires specialist advisory input when it supports peace negotiations involving local government
issues. It means the United Nations should support and sponsor discussions on systemic public administration reform
and inform these discussions with the provision of options and experience from other countries, rather than bringing
in experts with single best practice recommendations. The United Nations should also consider providing discrete
support to new political leaders on CPAF issues, many of whom in post-conflict contexts have no such experience at all.

Given the long time it takes for public administrations to improve outcomes and results, the United Nations should
help post-conflict governments generate process legitimacy'? in the short-term through, for example, supporting

10 Refer to footnote 48 for discussion of legitimacy.



vetting of public officials and developing grievance redress procedures. The United Nations also has a particularly
important role in promoting the inclusion of women and excluded groups within public administration, both for its
impact on sustaining the political settlement and for its potential to make service delivery more responsive to the
needs of all groups. And lastly, the United Nations needs to be careful to monitor conflict within public administration,
with special attention being paid to public service labour disputes; evidence from the case studies shows that labour
disputes in public administration can get out of control, de-stabilizing an already volatile situation, or can reflect wider
emerging conflict in society.

Second, the United Nations needs to improve its provision of fast, flexible and appropriate support to restoring the
basic functionality of core systems as soon as possible after conflict (Chapter 5). If new governments are to assume
ownership and control of the peace and statebuilding process, they need CPAF restored as soon as possible, in particu-
lar the budget process. Contrary to the current approach, which tends to address only very narrow CPAF needs through
early recovery and then wait for longer-term transitional support, rapid support to CPAF should be a priority in the early
days after conflict, alongside security and humanitarian needs. This means doing better and faster joint assessments of
CPAF capacity with the World Bank and the International Monetary Fund (IMF), for which currently there is no agreed
approach or protocol. In some contexts the first task may be rapid action to stop the haemorrhaging of funds (as was
necessary in Liberia'). In order to help new governments restore CPAF, the United Nations needs to focus on existing
systems, introducing new ones only when absolutely necessary, avoid ‘whole of government'approaches, as they

often fall afoul of political rivalries, and work primarily with individual ministries. For accountability systems, the United
Nations needs to focus first on strengthening internal controls, such as internal audit, rather than eye-catching new
external systems whose effectiveness usually depends on internal controls being in place anyway. Anti-corruption is a
key element of support to CPAF, with, for example, oversight and control over licences and concessions being essential
as early as possible. But the main contribution of supporting CPAF to anti-corruption is laying the foundations for more
systemic efforts later on, notably ensuring core systems are functioning.

In terms of plans and budgets, there are many examples of over-complexity driven by foreign consultants; the key in
the immediate aftermath of conflict is simplicity, focusing on service delivery through a few key national programmes,
not multi-year plans and budgets. Practical support to local government is often neglected, despite the fact that most
services are delivered at the local level; but again the focus in the immediate aftermath of the conflict needs to be on
functionality, not yet on complex policy development for political and fiscal decentralization. In terms of providing
support, the United Nations could make much greater use of South-South linkages, such as in South Sudan where ad-
ministrative staff from governments in the region were provided to the new government. Finally, as has been argued in
many other sources, the United Nations and the wider international system need to avoid actively doing harm to CPAF
through establishing parallel systems and taking qualified staff away from government. This also includes avoiding the
deployment of advisers and advice from dissimilar administrative and legal traditions.

And third, the United Nations needs to undertake a range of internal measures to improve its capacity to support CPAF
post-conflict (Chapter 6). Given insufficient attention to CPAF, fragmentation at the field level and the unusually high
degree of cross-United Nations disciplines required to support CPAF, the recommendation of the review is that a short
policy guidance note be developed by the United Nations Working Group on Public Administration, with responsibility
for implementation in the field entrusted to the United Nations Resident Coordinator/Humanitarian Coordinator.' This
policy guidance note should explicitly use statebuilding as its starting point, rather than just peacebuilding. Support to
CPAF also needs to be included as routine in Integrated Strategic Frameworks and Integrated Mission Planning Process-
es. To do this, mandate drafters and mission planners need to be encouraged and able to access specialist advice on
CPAF.

Analytical capacity needs to be improved, and to this end an approach and protocol for rapid assessment of CPAF
needs to be agreed between the concerned United Nations agencies and the World Bank. Headquarters should also
produce guidance for better analysis of the political economy aspects of support to public administration through
better coordination and knowledge sharing between the mission and the agencies. Producing a ‘guide to government’

11 Hence the establishment of the Governance and Economic Management Programme early after the signing of the peace ac-
cords.

12 A policy guidance note on CPAF post-conflict could build on this Lessons Learned Review Report, the principles contained in it,
as well as the key recommendations to operationalize a CPAF approach. The note would provide practical guidance to the field
and headquarters on how to address the immediate restoration of core government functionality.




containing a basic description of all levels of government and intended to educate the United Nations and wider
international system should be standard practice. The United Nations also needs to improve its ability to deploy CPAF
specialists as opposed to governance generalists. The United Nations needs to improve learning, in particular through
establishing a knowledge and learning portal. And finally the United Nations needs to ensure financing for restoring
CPAF functionality is immediately available after conflict and that action in this field is not delayed by questions as to
whether CPAF belongs to the peacebuilding, development or humanitarian sectors.

For any meaningful work on CPAF to be considered, a minimum of political order and commitment from political lead-
ership must be in place. Perhaps the most difficult operational question for the United Nations is to assess continually
to what extent the necessary order and commitment is in place and to gauge the level of United Nations support ac-
cordingly. Such an assessment needs to bear in mind that an overly cautious approach may lead to the very problems
the United Nations is trying to avoid, but an overly confident approach could be wasteful, at best. This is a complex
judgment that depends on a careful analysis of context, but the overall approach of this report as laid out above should
help the United Nations avoid being either too cautious or too confident.



CHAPTER 1:
OBJECTIVES AND METHODOLOGY

1.1 WHAT IS PUBLIC ADMINISTRATION
AND WHY DOES IT MATTER?

In the history of statebuilding, the ability to administer territory is perhaps second in importance only to the ability to
enforce a monopoly on the use of legitimate violence.'® Service delivery as the primary function of public administra-
tion is a comparatively recent development.™ The evolution of norms and approaches to public administration has
thus closely followed wider debates and developments in the role of the state, the market and democracy.” Indeed,
public administration has often been seen as a‘poor relation’ of political science and of political matters more general-
ly.'9 These wider conceptual debates are reflected in the use of a range of different terms.'” However, for the purposes
of this report the general term ‘public administration’ will serve as a workable common denominator.

In terms of its function, public administration can be seen as a key mechanism for the delivery of public goods to citi-
zens, notably economic growth and social services, or, depending on your point of view, as a key mechanism through
which state authority is extended and exercised over subjects. Not surprisingly, inter-governmental bodies such as
the United Nations and the Organisation for Economic Cooperation and Development (OECD) tend to regard public
administration favourably and see some kind of basic administrative capacity as a necessary condition for peace and
development.

According to the OECD, for example:
A state does not exist without a minimum of administrative capacity. The key elements of an administrative structure are
a reasonably well functioning civil service and public financial management system and the ability to raise funds, partic-
ularly through taxation. Strengthening the capacity of central and subnational administrative structures across all levels
of government is thus essential to establishing government presence. It is also fundamental for successful statebuilding, in
particular in new or re-emerging states. (OECD, 2008)

One of the United Nations'earliest texts on public administration, from 1951, puts it thus:
...In practically every attempt to solve technical and economic problems, there are a number of fundamental requirements
of an administrative nature, requirements of organization, staff, budget, planning and procedure. Moreover, it has been
discovered in one technical assistance project after another, in fields such as agriculture, industry, mining or power, that a
prior need is to provide those basic communications and utilities which are usually considered to be government functions,
those domestic administrative measures which are most likely to originate or stimulate economic development in individual
fields, and those governmental programmes of social amelioration which will assist the people of the nation in undertaking
the arduous tasks which lie ahead. By definition, this is the role of public administration. (United Nations, 1951)

13 The capacity to administer territory is commonly thought of as the unchallenged ability to tax and impose rules on a population.
14 Van de Walle and Scott (2009).
15 See, for example, the ‘Guidance Note of the Secretary-General on Democracy’ (2009) for a contemporary interpretation.

16 “There is a feeling among political scientists (...) that academicians who profess public administration spend their time fooling
with trifles” Martin (1952).

17 The term ‘public administration’is widely used, but for many has overtones of the modernist, technical approach to develop-
ment favoured in the 1950s-70s, with alternative terms such as ‘public sector’ often favoured. ‘Public management'is preferred
by adherents of the New Public Management movement of the 1990s, and more recently terms such as ‘public service'and
‘public value’have emerged in reaction to that movement. The term ‘new public management’ covers a range of public sector
reforms aimed at improving outcomes and efficiency by introducing commercial approaches that were pursued in a number of
Anglophone OECD countries from the 1980s onward, such as introducing greater internal competition, the creation of executive
agencies, economic incentives for improved performance, greater measurement of outputs, etc. The idea of ‘public value'is the
analogue of the desire to maximize shareholder value in the private sector. The argument is that public services are distinctive
because they are characterised by claims of rights by citizens to services that have been authorized and funded through some
democratic process.

e0ccccccccccccccoe

THE ABILITY TO
ADMINISTER TERRITORY
IS PERHAPS SECOND

IN IMPORTANCE ONLY
TO THE ABILITY TO
ENFORCE A MONOPOLY
ON THE USE OF
LEGITIMATE VIOLENCE.

e000c0000c000000000 00

A STATE DOES NOT
EXIST WITHOUT

A MINIMUM OF
ADMINISTRATIVE
CAPACITY.




10



However, as shall be discussed later, public administration can fulfil a range of less obvious and more political func-
tions. It can provide the practical expertise and instruments for the implementation of a positive post-conflict peace
agenda. It can also offer a convenient and extensive source of patronage to shore up support for political leaders, and
public employment can be a form of “second best welfare policy” (Shepard, 2003). Or public administration can, as has
been the case in a number of countries, serve as a tool for exclusion, repression and abuse. These contrasting functions
represent a major challenge in the United Nations system’s deliberations as to how support is best provided to public
administration in a post-conflict context.

Two key distinctions often get lost in discussions on public administration and it is important to clarify them for this
report.

The first is the distinction made in public administration literature between what the United Nations Secretary-Gener-
al's Policy Committee refers to as core or basic public administration on one hand, and line ministry, or service delivery
functions, on the other. The World Bank describes this distinction as ‘upstream’and ‘downstream’ functions.'® The basic,
or upstream, functions — usually raising revenue, budgeting, planning, managing human resources, etc. — can be seen
as a necessary precursor to policy implementation, though in reality the functions run in parallel and it is necessary to
support both.' Of particular importance for this report, core public administration functions are essential for govern-
ment ownership of the political and development process, in particular the budgeting function. While government can
contract out some aspects of service delivery, it cannot do so with its planning and budgeting processes.””)

The second distinction, often confused with the first, is a distinction commonly made in state-building literature
between the set of core functions that any state needs to exercise just to survive, and the usually much wider suite of
functions and services provided by public administration as a whole.?"

The ambiguity created by the blurring of these distinctions is evident in a number of United Nations policy documents
and mission mandates, in which a variety of phrases are used with often unclear and overlapping meanings. These
include:

- ‘public administration; ‘core government functions; ‘basic public administration; key government institutions’ (Sec-
retary-General’s Report on Peacebuilding in the Immediate Aftermath of Conflict);

‘core public administration capacities, ‘basic public administration’ (United Nations Secretary General's Policy Com-
mittee);

- ‘'essential administrative services' (United Nations Peacebuilding Fund);

‘core administrative structures' (UNMISET);

- ‘core government functionality’ (CivCap Review??);

18  World Bank (2011), p. 1:“The public sector can be envisaged mechanically as comprising two broad parts — the upstream core
ministries and central agencies, including the Ministry of Finance and the offices that support the head of government in the
centre of government; and downstream sector agencies such as education, agriculture or health providers which deliver, fund
and regulate services!

19 See also Ingraham and Donahue (2000): “Governments are composed of two complementary sets of organizational structures,
procedures and technology: those related to administrative function and those related to policy implementation. The former are
a precursor to the latter. The administrative functions and their associated infrastructure involve generic staff activities such as
financial management, human resources management, capital management and information technology management. These
functions support the other managerial work of government more directly related to running programs (functions typically
referred to as policy implementation).

20 See, for e.g, ‘Getting better results from assistance to fragile states' (ODI, 2011).

21  Different authors give different interpretations of which are ‘core’or ‘survival functions and which are not, but they typically
include some variation or combination of: (a) a monopoly over the legitimate use of force; (b) revenue generation; (c) safety,
security and justice; (d) basic service delivery; and (e) economic governance.

22 The Civilian Capacities initiative (CivCap) is a United Nations system-wide effort to deliver stronger support to institution-build-
ing in countries emerging from conflict. The CivCap Review refers to the Independent Report of the Senior Advisory Group on
Civilian Capacities, submitted to the United Nations Secretary-General in January 2011.
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- ‘civil and social services' (UNAMI?®, UNTAET?4);
. ‘critical state institutions’ (UNOTIL?);

- 'state authority; ‘public institutions’ (UNAMSIL?9).

This lack of clarity is not surprising — states are complex — but it is a significant element in the overall challenge for the
United Nations in its efforts to provide well-targeted support for public administration post-conflict. Hence, it must be
stressed that this report focuses on the ‘plumbing and wiring’ aspects of government, the basic or core public adminis-
tration functions (hereafter CPAF). In other words, as the United Nations put it in 1951, “the fundamental requirements
of an administrative nature, requirements of organization, staff, budget, planning and procedure’, are (according to
Ingraham and Donahue; 2000) “precursors”to policy implementation. These fundamental requirements are elaborated
on below, in the description of the methodology of this review.

1.2 METHODOLOGY, DEFINITIONS AND APPROACH

The methodology for this study is described in detail in a concept note that was produced at the start of the review
process.?”? What follows here is a brief summary. Overall, the following issues from the Secretary-General's Report on
Peacebuilding in the Immediate Aftermath of Conflict were drawn upon to frame the review:

- Focus on challenges in the immediate aftermath of conflict (within the first two years after the main conflict
has ended)

- The importance of seizing windows of opportunity in the early post-conflict phase

- The need for an early strategy with defined and sequenced priorities

- Core state capacities as a foundation for legitimacy and efficiency

- The need for visible peace dividends, attributable to the national authorities

- The critical role of early priority-setting grounded in a broad range of local voices

- Concerns about systemic challenges within the United Nations
As discussed earlier, the term public administration is broad, and in line with the Policy Committee’s decision, the
review team focused on ‘core’ ‘basic’ or ‘upstream’ public administration capacities that are a precursor to policy
implementation. The team took the February 2011 CivCap Review?® as an initial guide, as it builds directly on the five
recurring areas of international support identified in the Secretary-General's peacebuilding report. The CivCap Review
defines what it calls ‘core government functionalities’as comprising: (a) aid policy and coordination; (b) anti-corruption;
(c) executive branch; (d) legislative branch; (e) local governance and decentralization; (f) public administrative reform;

(g) public financial management; and (h) urban planning.?® However, even this list is broad, and the team therefore
decided to exclude support to the legislative branch and urban planning, considering that they do not fall within the

23 United Nations Assistance Mission for Iraq (2003-).

24 United Nations Transitional Administration in East Timor (1999-2002).
25  United Nations Office in East Timor (2005-2006).

26 United Nations Assistance Mission in Sierra Leone (1999-2005).

27  The 19-page note entitled ‘Conceptual and Methodological Framework’ which was submitted to the Working Group is available
from UNDP.

28  Report on Civilian Capacity in the Aftermath of Conflict (A/65/747 — S/2011/85), referred to as the CivCap Review.

29 The CivCap Review, p. 21, Table 1, on‘Core tasks in the aftermath of conflict: clusters and sub-clusters of activity'



Policy Committee’s meaning of the phrase ‘core public administration capacities; in that they are not a necessary pre-
cursor or prior need to policy implementation.

The working definition of ‘core government capacities’ adopted by this study is twofold:

Core government capabilities

The systems and processes through which The rules, systems and processes
the state collects and manages its resources through which the executive, at national

both fiscal (e.g., taxes, aid, resource rents) and subnational levels, communicates
and human (i.e. the civil service), including and interacts with the citizens, the private
internal and external administrative controls sector and the donor community
that ensure integrity and performance. to ensure citizen participation.

From this definition, and from the distinctions noted earlier, the activities below have been distilled — for the purposes
of this review — as being core public administration functions.

Policy formulation and public financial management, in particular planning, budgets and spending. The ability to
set out some kind of vision, make a plan to reach it, and raise and spend money in executing that plan is probably the
most fundamental administrative capacity, and one which underlies much else in government. It is inevitably highly
political and impossible to outsource. This in turn requires a functioning public financial management system.

Managing the centre of government (i.c. the president’s office or the cabinet): In many post-cOnflict contexts, good
leadership from the centre of government (including communications within government and towards the public)

is key to driving change and ensuring coherence, often as many other parts of government are weak and operate in
isolation.

Civil service management: Clearly, an administration needs in place at least key staff who are paid regularly and who
follow instructions and procedures as well as rationally organized ministries, departments and agencies at national

and subnational level (the machinery of government). In many post-conflict contexts, staff will not have been paid for
months or even years, and recruitment controls will often have broken down. Functional reviews often reveal deficien-
cies in staffing and organizational design.

Local governance: Often neglected by the international community, local government is usually the level of govern-
ment most citizens come into contact with on a recurring basis. It is important not only for basic services, but also for
many essential administrative functions, such as land management.

Aid coordination: In many post-conflict contexts aid is a major part of the budget, and thus aid coordination be-
comes an essential part of a wider public financial management agenda, even if with unique challenges.

It is acknowledged that this is a rather heterogeneous collection of functions, having little in common except for being
essential pre-conditions for policy implementation. They are but one part (albeit an important part) of the whole of
public administration, which would also involve the provision of basic safety and security, political processes and the
delivery of social services. They are necessary, but not sufficient, for statebuilding; they are essential, but indirect, instru-
ments for fostering post-conflict legitimacy and resilience.
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Given these five core government functions, the overarching questions posed by this review are: (1) What can be done
to support core public administration and local governance functionalities in the immediate aftermath of conflict?;

(2) How has the United Nations achieved this in the past, i.e. how has it responded to the needs expressed in different

contexts and attempted to plan, programme and support rebuilding of public administration capability?; and (3) How

can the United Nations better support CPAF, and thus state and peacebuilding?

Itis important to bear in mind what the review is not covering. In particular, it does not address the linkages between
core public administration and service delivery, important as they are, because the inclusion of that topic would have
expanded the scale and complexity of the review much beyond the resources available, and because it is addressed by
other processes. Thus, the United Nations’approach to security and the rule of law, economic development, health and
education service delivery, for example, is not explicitly examined within the confines of this report.

Based on these five functions and the three research questions, the team first developed a conceptual framework and
then conducted seven case studies. Five countries were visited by various members of the team and other members

of the United Nations Public Administration Working Group (Burundi, Guinea-Bissau, Kosovo, Liberia and Timor-Leste),
while two countries were examined through desk studies (Afghanistan and Sierra Leone). The team also drew exten-
sively on lessons from a wide range of literature (see Chapter 2). Moreover, an inventory of CPAF-relevant projects at the
country level in the case study countries was compiled®?.

A final methodological point of the review concerns the time frame. It is important to note that while rebuilding public
administration is a crucial aspect of post-conflict reconstruction, it is also one of the most “‘complex and difficult aspects
of restoring governance and rebuilding war-torn societies”*" Progress, when achieved, has often been moved by fits
and starts, with some objectives being achieved and others falling short.

As a result, it has been useful to think about public administration reform in post-conflict societies in distinct but related
stages, from an immediate post-conflict reconstruction period, lasting from five to ten years, during which the gov-
ernment must address urgent issues of maintaining peace and security, re-establishing governance, redeveloping and
reintegrating society, to a transition period of an additional five to ten years, during which the government stabilizes
the country’s economy and governance structures and the civil service moves towards performing functions as carried
out in more stable political systems and societies.”

Much of the field research conducted for this report aimed at examining the sequencing of the initiatives undertaken,
S0 as to better identify what may be the most achievable goals in the early post-conflict phase, as well as those goals
or measures that run the risk of increasing the possibility of relapsing into conflict or jeopardizing the peace. The field
missions and research therefore did not only focus on the initial post-conflict years, but also looked beyond that period
to analyse what had happened in the 5-10 years after signing of peace agreements or the end of hostilities. To better
judge what was practical and successful in the initial years after a conflict, the review team had to look beyond those
initial years and reflect back. Hence, while this report mainly considers issues related to the immediate post-conflict
reconstruction period, many of its observations also have direct relevance for a longer time frame.

30 Thisinventory list is available upon request.
31 Rondinelli (2006), p. 1.
32 Ibid, pp. 1-2.
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CHAPTER 2:
LESSONS FROM THE WIDER CONTEXT

This chapter will briefly lay out some important lessons drawn from the wider policy context within which this current
review is situated. This is important to ensure that the review examines and builds on lessons already learned in past
years — within the United Nations system and beyond.

Lessons from three broad areas of current policy and practice are relevant:
- the relatively new, but ever-growing, work on peacebuilding and statebuilding;
- the more established work on public administration reform and organizational capacity development; and

- the broadly similar findings of much recent research on governance and institutional change.

2.1 LESSONS FROM PEACEBUILDING AND STATEBUILDING

In the last decade, fragile states and their policy counterparts — peacebuilding and statebuilding®® — have attracted
ever greater attention from actors in development, diplomacy and defence. This has been a fairly rapid advance. The
policy is far from mature, and there are many disagreements in the literature. However, there are also some broad areas
of consensus, and many elements of contemporary statebuilding and peacebuilding have a direct bearing on United
Nations support to public administration. A number of recent publications and documents draw together several of
these themes and are particularly important for this review, especially (in chronological order) UNDESA's Reconstruct-
ing Public Administration after Conflict®®, the Secretary General's Report on Women’s Participation in Peacebuilding®, the
CivCap Review?, the World Bank's World Development Report 201 1: Conflict, Security and Development®”, the New Deal
Declaration®®, and the UNDP study Governance for Peace: Securing the Social Contract®®.

Six areas of consensus important for this review are highlighted below:

- Firstly, there is a growing appreciation that the process of peacebuilding and statebuilding is riddled with conflict,
violence and uncertainty over institutional structures, as groups compete to establish positions of power and le-
gitimacy, and that this uncertainty can continue well past a formal peace agreement which ends violent conflict.”
Thus, a sustainable political settlement is critical to the wider peacebuilding and statebuilding pro-

33 It should be noted that the political organs of the United Nations (General Assembly/Security Council/Peacebuilding Committee)
continue to consider peacebuilding the overarching policy framework and have not formally embraced statebuilding as a key
objective. By contrast, the Bretton Woods Institutes, UNDP and other United Nations funds and programmes view statebuilding
as an important endogenous aspect of peacebuilding and - like the OECD/DAC and the G7+ — make regular use of both the
terminology and the concept of statebuilding.

34 ‘Reconstructing Public Administration after Conflict: Challenges, Practices and Lessons Learned; World Public Sector Report,
UNDESA, New York, March 2010.

35  Report of the Secretary-General, United Nations document A/65/354-5/2010/466, September 2010.

36  ‘Civilian capacity in the aftermath of conflict' (A/65/747 — S/2011/85), February 2011. See also ‘Civilian Capacities in the Aftermath
of Conflict, Report of the Secretary General (A/66/311-S/2011/527), August 2011, and ‘Update Report of the Secretary General’
(A/67/312-S5/2012/645), August 2011,

37 World Bank (2011 (a)).

38 ‘A New Deal for Engagement in Fragile States, www.oecd.org/international%20dialogue/49151944.pdf, OECD/DAC, November
2011,

39 UNDP (January 2012).
40  DiJohn and Putzel (2009) and OECD (2011).



cess.”’ The opportunities and pathways for organizational reform, including public administration reform, will be
heavily dependent on the nature and evolution of the wider political settlement (see Box 1).

The Political Settlement

The key elements of a political settlement are actors, interests, and institutions. In most cases, it is a coalition of powerful elite factions that
make up the key actors in a political settlement. The critical element that holds a political settlement together is the alignment of interests
within the dominant elite coalition, and the dynamic relationship between elite interests and the broader array of interests in the society.

Institutions are viewed as malleable — as the product of on-going conflict, negotiation, and compromise among powerful groups, with the
ruling coalition shaping and controlling this process. In most cases, power relations are fluid and dynamic, and political settlements are
constantly adapting and subject to renegotiation and contestation. As a result, political settlements should not be interpreted as one-time
events, but rather as rolling agreements between powerful actors.

Thomas Parks and William Cole (2010), pp. viii

- Secondly, lack of capacity to carry out core state functions is a key cause of fragility. Building the capacity of
the state to manage, or at least oversee, the delivery of essential public services, especially security and justice, is es-
sential for contemporary peacebuilding and statebuilding. The capacity of the state to deliver, or oversee, basic social
services is also widely seen to be essential not only for development and achievement of the Millennium Develop-
ment Goals, but also for legitimacy and resilience. The CivCap Review stresses the primacy of fostering local capacity.
The G7+'s*?'New Deal Declaration on Engagement in Fragile States' (referred to as the New Deal) also emphasizes the
importance of donors and other external actors using government systems to build capacity, rather than building
parallel systems.”® Building capacity for basic administrative control is commonly seen as essential to wider state

capacity.*

- Thirdly, there is also a growing appreciation of the length of time it takes to establish functioning institu- ~ **""""*"*""*"*"°° "
tions and the unrealistic time-fames of much external support for organizations post-conflict. The World Develop- EVEN THE FASTEST
ment Report 2011, for example, states that, “Creating the legitimate institutions that can prevent repeated violence ~~ TRANSFORMING
is, in plain language, slow. It takes a generation. Even the fastest transforming countries have taken between 15 COUNTRIES HAVE
and 30 years to raise their institutional performance from that of a fragile state today — Haiti, say — to that of a TAKEN BETWEEN 15
functioning institutionalized state, such as Ghana."* Reform of public administration needs to be undertaken with AND 30 YEARS TO RAISE
much longer time-frames in mind than hitherto. THEIR INSTITUTIONAL

- Fourthly, there is a growing recognition of the importance of national ownership during the peacebuilding PERFORMANCE FROM
and statebuilding process, both among state and non-state actors. The focus on ownership has developed THAT OF A FRAGILE
in part due to: (a) the growing recognition that statebuilding is an endogenous process; (b) the correspondingly STATE.
modest role external actors can play; and (c) the dangers of imposing outside solutions. The G7+, for example,
stated that "aid delivery, interventions and programs....are often inapplicable, unsustainable and incompatible
with our in-country national agendas...[they are] often not conducive to addressing the immediate or long-term
needs of our countries and regions!” Further to this, they note that “external mandates and ideas can no longer be

41 "The prospects for statebuilding ultimately depend on the terms of the political settlement upon which the state is founded!
OECD (2011), p. 31; DFID (2010).

42 The G7+ is an open group of countries experiencing or emerging from conflict established in 2008 and currently comprising Af-
ghanistan, Burundi, the Central African Republic, Chad, Céte d'lvoire, the Democratic Republic of the Congo, Guinea, Guinea-Bis-
sau, Haiti, Liberia, Papua New Guinea, Sierra Leone, Solomon Islands, Somalia, South Sudan, Timor-Leste and Togo.

43 The New Deal commits that:"Recipient governments, with support from international partners, will take all reasonable measures
to strengthen their public financial management systems from the ground up and be transparent in this process. In doing so, we
will build related fiduciary and administrative capacity within country institutions at the national and local level”

44 Ghani and Lockhart (2008).
45 World Bank (2011 (a)), p. 10.
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imposed on our countries or regions and our peoples”“ In terms of public administration, the CivCap Review ar-
gues that structures for policy management and prioritization, aid coordination and public financial management
are especially important for national ownership and require particular attention.*”’

Fifthly, inclusion is a key objective across many dimensions of post-conflict peacebuilding and
statebuilding. Recent research has highlighted the significance of inclusiveness in political settlements, if they are
to last.®® Given the time it can take for state capacity to be built to deliver services, it is equally essential to establish
what is known as process legitimacy*”, e.g., by ensuring that the country’s public administration — especially

local government, where most citizens engage most directly with the state — is responsive to citizen concerns

and representative of the population (including groups that tend to be marginalized, such as women, youth and
minorities).

Finally, it is widely recognized that the source of a state’s revenue can have an enormous impact on state
and institutional formation. Simply put, development assistance, and natural resources in particular, shift
accountability relationships away from political actors and their local constituents, towards donors and/or external
commercial interests, making the challenge of rebuilding the state-society compact that much more difficult.>®

2.2 LESSONS FROM PUBLIC ADMINISTRATION REFORM

The work and literature on what is variously called Public Administration Reform, Public Sector Governance, Public Sec-
tor Reform or Civil Service Reform has a much older lineage. In developing countries, it started in earnest in the 1950s
and 1960s, as newly independent states established new organizations for promoting development and self-govern-
ment. This period was the heyday of the view that development required strong government leadership, and thus
‘development administration’emerged as a specialized and important field of development policy.” Many public
administrations in developing countries expanded considerably in size and function during this period. From the 1970s
on, however, after the oil price shock and a shift in a number of countries to more neo-patrimonial®? and authoritarian
political systems, many public administration systems deteriorated.”® By the 1980s, much public administration reform
was driven by the demands of structural adjustment, in particular demands for retrenchment and for scaling back the
role of administration and the state in line with prevailing concepts. Development administration was increasingly
discredited as an approach to public administration in developing countries.> In the 1990s, much public administra-
tion reform, at least that coming out of a number of Anglo-Saxon countries and international finance institutions, was
dominated by the ideas of 'new public management’ The growing use of budget support by donors added an extra
motive for donor engagement in reform of developing country administrative and financial systems. In the 19905, a

46  Quoted from the G7+ Heads of State Consensus Statement (New York, 20 September 2010).
47 United Nations (2011), p. 10.
48  Forinstance,'Governance for Peace: Securing the social contract; UNDP, January 2012.

49  An OECD report on legitimacy in fragile situations identifies the following four main sources of legitimacy: (1) input or process
legitimacy, in which legitimacy is derived from following agreed rules of procedure for electing officials and for making decisions;
(2) output or performance legitimacy, defined in relation to the effectiveness and quality of public goods and services (in fragile
situations, security will play a central role); (3) shared beliefs, including a sense of political community, and beliefs shaped by
religion, traditions and charismatic leaders; and (4) international legitimacy, i.e. recognition of the state’s external sovereignty and
legitimacy. Refer to ‘The State’s Legitimacy in Fragile Situations — Unpacking Complexity, OECD, 2010, p. 8.

50 Institute of Development Studies (2010).

51 Eg."The 1950s was a wonderful period. The ‘American dream’was the ‘World dream’and the best quickest way to bring that
dream into reality was through the mechanism of public administration...the net result of all this enthusiastic action was that in
the 1950s public administration was a magic term and public administration experts were magicians, Farazmand (2005), p. 80.

52 'With the rise of neo-patrimonial rule, the mode of governing bureaucracy shifted from the clarification, monitoring, and enforce-
ment of formal rules to informal rules set without transparency, and sometimes increasingly capriciously, by a country’s political
leadership. The consequence was a decline in bureaucratic performance!Levy and Kpundeh (2004), p. 5.

53 "Atdifferent times from the late 1970s through the 1980s, the rot set in, and a decline of the public administration system in
many SSA countries became noticeable’, Adamolekun (2005).

54 Klinger (2004), p. 145.



growing number of countries saw a significant deterioration — and in some cases effective collapse — of their public
administration.”

In recent times, many public administration reform efforts have been disappointing.>® The importance of an effective
public sector, and thus of public administration reform, for development outcomes continues to be stressed, but the
overall tone of much of the literature has become quite discouraging about the impact of public administration reform
projects.”” There is considerable agreement in the literature on a number of lessons and issues:*®

- Reforms require strong domestic leadership to be successful; exogenous attempts at public administration
reform are unlikely to be successful or sustainable.

« Incremental approaches are often more sustainable and politically feasible than ‘big bang’ systemic reforms.

» Timing and sequencing of reforms should be major considerations when designing and planning the imple-
mentation of public administration reform.

« Poor public sector performance must be addressed; although there is no consensus on how to do this, with
alternative suggestions being: increase staffing levels; focus on pay reform; introduce more performance manage-
ment; or support organizational change.

» Donor behaviour and systems need to be adapted to provide support that is long-term, predictable and not
entangled with perverse incentives.

- And finally it is agreed that public administration reform has weak diagnostic tools and no globally rec-
ognized conceptual framework, which means that reforms are often based on poor diagnostics and missing a
robust theory of change.

2.3 LESSONS FROM RESEARCH ON GOVERNANCE
AND INSTITUTIONAL CHANGE

In recent years, a number of researchers have critiqued the broad approach of much donor work on post-conflict gov-
ernance, capacity development and organizational support.*® This too is a complex area, but there are perhaps three
main insights of relevance to this review:*?

1. Governance deficiencies are primarily political, especially in fragile and conflict-affected states in which the
political settlement is still being negotiated. Technical deficiencies in institutions certainly exist, but they are rooted
in underlying political conditions and structures that prevent simple fixes.

N

It is advisable to strive for a good fit rather than best practice approach. Much governance aid, in particular
to public administration, has traditionally focused on building best practice institutions. That is, pushing develop-
ing countries to conform to a set of recommended practices for such institutions drawn from the experience of
developed countries. Civil service commissions and anti-corruption bodies are pertinent examples. This approach

55  Afghanistan Research and Evaluation Unit (2004).

56 Both the World Bank and DFID have recently conducted major reviews of their work on public administration reform, and the
World Bank is currently developing a new global strategy intended to address many of the challenges noted above. These new
approaches focus on improved diagnostics, and in the World Bank's case, adopting a problem-solving approach to removing
binding constraints to effective administrative functions, together with delivering better political economy analysis, better de-
signs, more effective risk management, lessons learned and cross-bank collaboration. World Bank (2011).

57 The literature is replete with articles with titles such as'Why civil service reforms fail’ (Polidano, 2001), ‘Civil service reform in devel-
oping countries: why is it going badly’ (Shepard, 2003), or "Why civil service reform does not work’ (Haque, 2007).

58 Taken from Scott (2011).
59 Eg, Moore and Unsworth (2010), Grindle (2011) Booth (2011), Carothers and De Gramont (2011).

60 From Carrothers and De Gramont (2011).
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has proved problematic and has frequently led to the creation of the form of institutions without the corre-
sponding function. Governance experts have increasingly embraced the idea of good fit rather than best practice
approaches. Instead of importing Western models, a good fit approach focuses on helping to support institutions
in ways that are appropriate for the specific context in which they operate.

5

The specific knowledge needed for institutional capacity development in post-conflict contexts is
different in many respects from the expertise required for the same purpose in stable socio-economic
environments. This difference is dictated by the pressing need to focus on initiatives that will achieve a specific
primary objective, i.e. the restoration of basic functionality in the public sector, rather than on wider processes for
more systemic reform within a much longer time horizon usually required for long-lasting capacity development.®”

2.4 AN APPROPRIATE RELATIONSHIP BETWEEN
POLITICS AND PUBLIC ADMINISTRATION

Discussion on the appropriate relationship between politics and administration has been a mainstay of public admin-
istration literature for over a century.®? As has been already pointed out, politics in the immediate aftermath of conflict
is often highly partisan and conflictual, and the role and function of public administration is often at the heart of this
conflict. Understanding the appropriate relationship between politics and administration is thus of particular impor-
tance for United Nations support to post-conflict public administration.

Much public administration reform has been underpinned by the assumption that effective state institutions are essen-
tial for growth, and that the most effective civil service is one along the lines that emerged in Western countries in the
late 19" and early 20" centuries, i.e. a career civil service, with political oversight but not political interference, with job
security and a career path, recruited and promoted on technical merit as opposed to political patronage, and a hierar-
chical division of labour and rule-based decision-making.®” This model is intended to avoid the politicization of admin-
istration, i.e. to reduce the ability of politicians to abuse their oversight role to pursue their own good as opposed to the
public good®” It is also meant to ensure a long-term approach to development, promote stability, prevent corruption
and ensure the best technical or scientific approach to problem solving. There is evidence that, at least in more stable
political and institutional environments, this model is indeed effective in terms of growth® and poverty reduction.®

This approach is widely regarded as the best model for an appropriate relationship between administration and politics.
The United Nations, as a global norm-setting body, has since its inception used this model in its advice to developing
countries, and much United Nations support to public administration is focused on actively promoting this model as
best practice.®” The World Bank has largely done the same, and the European Union’s accession programme for aspiring
member states has similarly used adherence to this model as, in effect, a condition for entry into what is known as the
‘European administrative space’®®

61  Fritz, et al. (2009).

62 Inafamous article Woodrow Wilson (1887) argued: “Most important to be observed is the truth already so much and so
fortunately insisted upon by our civil-service reformers; namely, that administration lies outside the proper sphere of politics.
Administrative questions are not political questions. Although politics sets the tasks for administration, it should not be suffered
to manipulate its offices”

63 Evans (2008).

64  Fukuyama, (2009):"Most dysfunctional public bureaucracies can trace their poor performance directly to the intervention of
politicians who want to use the administrative machinery for their own purposes, or prevent it from interfering in their activities.”

65 Evansand Rauch (1999), in a well-known paper, argued there is a relation between a country’s economic performance and the
“Weberianness” of its public institutions.

66 Henderson, et al. (2003).
67 E.g., United Nations (1961), UNDESA (1995), p. 70.

68 Forexample, see the Support for Improvement in Governance and Management project (OECD/EU):
www.oecd.org/site/sigma/about/.



However, some researchers have convincingly argued that the direction of causality is the other way around, asserting
that a civil service functioning as per the model above is a product of development rather than a cause®? It is certainly
the case that many advanced industrial countries grew significantly before they had anything approaching good gov-
ernance, and many of the legal reforms that brought this civil service model into place were promulgated quite late in
their development.” There is also wide variation in the model: the United States civil service, for example, has a much
higher percentage of political appointees than the European administrative space would allow and relies on other
checks and balances to promote integrity and control corruption.””

There are many explanations as to why merit reforms have occurred in different times and places and why politicians
in different contexts have accepted trade-offs between the obvious advantages of political patronage and the benefits
of a meritocratic civil service.”? But it is clear that the process is always highly political and context dependent, takes
many years, is the result of prolonged bargaining between different groups, and is subject to reversal.”® Merit reforms
have also tended to take place in emerging market capitalist economies that have already developed a fair amount of
infrastructure and have a reasonably stable political settlement, such as, for example: (a) Britain and the United States
at the end of the 19" century; (b) Japan’s Meiji Restoration; (c) some East Asian and Southern European states in the
1950s-1960s; or (d) Eastern European countries in the 1990s.”? In other words, they have rarely, if ever, been done in
societies having to renegotiate their political settlement in the immediate aftermath of violent conflict.

It must also be recognized that arguments for rejecting the separation of politics and administration can be made

on grounds of principle, not just to protect opportunities for political patronage. Without strong political oversight,
bureaucrats can become too powerful and unaccountable and bureaucracies can be unrepresentative, resist direction
by the will of the people through their elected representatives, or simply be unresponsive.

These arguments, plus the injunctions from researchers not to blindly pursue best practice models and the transfer of
institutions above, call into question the appropriateness of promoting the standard model in the immediate aftermath
of conflict. In the long-term, it is clear that isolating parts of the bureaucracy from political and societal pressure is
important for a range of reasons; but working out which, and how to do this in the short term after conflict, is much
more complex. Arriving at a more nuanced and sophisticated understanding of an appropriate relationship
between politics and administration in the immediate aftermath of conflict is a key policy challenge for the
United Nations in its support to core public administration in these contexts.

Given that, whatever it is, the relationship between politics and administration is going to reflect wider political pro-
cesses, it also needs to be recognized that proposing the standard model, i.e. the separation of politics from admin-
istration and isolating the bureaucracy from political interference, is in itself a political proposal that will have specific
consequences for the interests of different groups within a specific context, and will thus be resisted or supported,
accordingly.

69 Chang (2002).

70  For example, it was only after the Pendleton Act in 1883 that the United States federal government started recruiting its employ-
ees through a competitive process (Chang, 2003) and then even only a proportion (Gilman, 2003). The famous Northcott-Trevely-
an report that initiated the reform of the British civil service in 1854 took over 50 years to implement.

71 Gilman (2003).

72 Literature on this question is widely available, but for a good example see Barbara Geddes: ‘Politician’s Dilemma: Building State
Capacity in Latin America; University of California Press, 1994.

73 Evans (2008).

74 Lapuente and Nistotskaya (2009).







CHAPTER 3:

POST-CONFLICT UNITED NATIONS SUPPORT
TO PUBLIC ADMINISTRATION AND
THEORIES OF CHANGE

This chapter starts by examining the historical evolution of United Nations support to public administration in
post-conflict contexts during the past two decades. It moves on from there to lay out an idealized characterization of
the United Nations’ predominant approach so far, followed by the outline of an alternative approach which represents
in effect a revised theory of change for United Nations support to CPAF, inspired by the country case studies for this re-
view and by the insights of the wider literature described in Chapter 2. At the end, this chapter highlights the important
issue of context and leadership. Chapters 4-6 expand this overall argument and translate it into detailed recommenda-
tions for future United Nations support to CPAF.

3.1 THE DEVELOPMENT OF UNITED NATIONS CAPACITY FOR
SUPPORT TO PUBLIC ADMINISTRATION AFTER CONFLICT

The United Nations is a natural partner for support to public administration in developing countries, and indeed the
United Nations has a long history of such support, in particular to newly independent post-colonial states and to coun-
tries emerging from conflict. The United Nations helped Libya establish an Institute of Public Administration in 1956
shortly after its independence’™ and in 2012 is again discussing with the newly elected government the training needs
of a new generation of Libyan civil servants. The United Nations Programme on Public Administration was started as
early as 1948 and in 1951 published the first of many texts on the topic.”® In the 1950s, supporting public administra-
tion was much more of a priority for the United Nations system than it is today and was seen as being as important

as economic development or social welfare.”” This is not surprising. In an age when many new member states were
being built from the ground up, establishing basic administration was naturally an important topic. The United Nations
was a much more important partner for developing countries than the development banks or the IMF, which came to
prominence in this area in the 1970s and 1980s.7®

However, as the wider debate on development and the state has shifted from government to governance, and as many
member states have graduated from the need to build basic administration to much more complex problems, the
slightly old-fashioned idea of public administration has to some degree been overshadowed at the United Nations.

It was not until the establishment of the United Nations Transitional Authority in Cambodia (UNTAC) in 1991 that the
United Nations acquired experience in direct administration. And in the tumultuous year of 1999, the United Nations
was mandated by the Security Council to establish and run transitional administrations in Kosovo and East Timor. The
United Nations has since been asked by the Security Council to perform a wide range of functions in support to CPAF in
different countries (see Box 2). However, despite this, and despite its importance as an essential precursor or prior need
to other aspects of government delivery, restoring core public administration capacity after conflict has not received as
much attention from the United Nations in recent years as might be expected. Along with the rest of the international
system, in the last decade the United Nations has paid much more attention to building state capacity in the delivery of

75  UNDESA (2008).
76 United Nations (1951).
77 UNDESA (2008). See also Lee Kuan Yew's memoirs for how UNDP assisted the government of Singapore in its early days.

78  See http://blog-pfm.imf.org/pfmblog/2008/12/fiscal-affair-1.html.
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security and justice and to social services than to core public administration.”” The topic received scant attention in the
2000 Brahimi report, for example, which focused on security and justice, rule of law and peacekeeping. And, as the UN
acknowledged, few staff within the secretariat, or within the agencies, funds or programmes possessed the technical
expertise and experience required to run a municipality or national ministry.2?

United Nations missions support for public administration in the aftermath of conflict

United Nations peacekeeping and special political missions have frequently been mandated by the Security Council to
support public administration in countries emerging from conflict. Responsibilities have commonly focused on capacity-
building of state institutions in order to address the root causes of conflict, re-establish state presence and enable effective,
democratic transitions. Peacekeeping missions have, in particular, focused on assisting with the extension of state authority
(e.g, Sierra Leone, Liberia, Burundi). (In the Democratic Republic of the Congo, extension of state authority was a mandated
task of the mission, but only at a later stage (see op 21 (c) of resolution 1906, 2009.) While, special political missions have
often played a role in re-establishing constitutional order, e.g. Guinea-Bissau, or providing strategic advice on rebuilding the
centre of government, e.g. Somalia.

The widest-ranging public administration role taken on by United Nations missions have been in Kosovo and Timor-Leste.
In both cases, missions were tasked to run administrations until authority could be transferred to national institutions.

In Kosovo (UNMIK 1999-present), the mission was mandated to perform basic civilian administrative functions, then to
organize and oversee the development of provisional institutions that would allow democratic and autonomous self-
government. Once these provisional institutions were in place, the mission oversaw the transfer of authority from Kosovo's
provisional institutions to institutions established under a democratically-elected government (see op 11 of resolution
1244, 1999).

The first United Nations mission in Timor-Leste (UNTAET 1999-2002) was tasked with establishing an effective
administration and to assist in the development of civil and social services. Unlike Kosovo, in Timor-Leste the Security
Council explicitly mandated tasks relating to public administration (see op 3 (a) of resolution 1272, 1999). The mission
mandate focused on support and assistance for administrative structures and on capacity building for self-government,
transferring quickly from oversight to assistance (through a follow-on mission called UNMIT 2006-2012).

Specific references to supporting governance at the local level can be found in the mandate of the United Nations mission
in Afghanistan (UNAMA 2002-present), and MINUSTAH, for example, is mandated to support strengthening of state
institutions at all levels, especially outside Port-au-Prince, and to undertake capacity building at the national and local levels.

Mandates relating to support for local conflict resolution are assigned to the mission in Sierra Leone (UNIPSIL 2008-present)
(see resolution 1829 (2008), op 3 (a): "providing political support to national and local efforts for identifying and resolving
tensions and threats of potential conflict; whatever the source”) and to the mission in Guinea-Bissau (UNOGBIS/UNIOGBIS
1999-present), which in 2004 was give the revised mandate “to assist in strengthening the national mechanisms for conflict
prevention during the remainder of the transitional period and beyond”.

Source: The information provided here is drawn from a detailed analysis of references to capacity building and public admin-
istration in United Nations Mission mandates undertaken by Daniela Karrenstein, Daniel Gilman and Hirofumi Goto in the
DPA Security Council Affairs Division's Security Council Practices and Charter Research Branch (SCAD/SCPCRB). Their unofficial
analysis is available from SCAD or UNDP.

79  According to a recent literature review on public administration reform, there is only “slim literature on public administration
in fragile states” (Scott, 2011). A Google search on 1.11.2011 for ‘'service delivery in fragile states’ (i.e. with the inverted commas)
produced 60,000 odd results, whereas a search for ‘public administration in fragile states’ produced just one result.

80 ‘Report of the Panel on United Nations Peace Operations; document A/55/305-S/2000/809, August 2000, refer to chapter Il
‘United Nations capacities to deploy operations rapidly and effectively, paragraph 129.
Www.un.org/peace/reports/peace_operations/docs/full_report.htm.



The predominant assumption at the time was