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ABSTRACT

Bureaucracy in Nigeria's public service has been strongly acknowledged as
requisite of any successful attempt at appraising the public service. Evidently,
many people perceive bureaucracy as red tapism, sluggish, cumbersome and
rigid. Other critics are of the opinion that bureaucracy now exer cises too much
power and influence more than their calling as public servants. This work is a
critical appraisal of the role of bureaucracy in the development of Nigerian
public service. Findings of the study reveal among other sthe fact that bureaucracy
remains the greatest asset of the state quest for socio-economic and political
transformation. For a successful implementation of governmental policies, there
is the need for a meaningful, articulated and responsive bureaucracy. To curb
the negative side of public bureaucracy and direct it to the achievement of
national goals and meaningful delivery of benefits to the citizens, this work
strongly recommends that a strong and viable political institutions, responsible
and disciplined leaders, enthronement of a responsible and people centered
democracy, enlightened populace and strong, articulate and dynamic civil society
organizations be instituted.
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INTRODUCTION
Theword bureaucracy isnot completely and utterly clear. According to Heady (1996), it
isderived from much older Latin and Greek source. Thefirst half of theword* burrus’,
meanin Latinadark and Sambre colour cloth for tables, especially those used by public
officials (Nwizu, 2003). Bureau was first applied to the covered tables, then to the
surrounding room or office. Eventually, theword bureaucracy was created by combining
“bureau” withaGreek suffix “kratid’ referring to atypeof rule (Laxmikanth, 2005). This
inventioniscredited to an 18th century French Economist and Minister of Commerce,
Vincent de Gournay in 1746 after hisvisitto Hamburg. Therefore, theidea, which theterm
bureaucracy conveys hasexisted long before the coining of the concept of Gournay. He
conceivesbureaucracy asgovernment by officials. Accordingto him, “wehaveanillness
in Francewhich bidsfair to play havoc with us; thisillnessiscalled bureaumania.” In
French, theword* bureau” meansadesk (Laxmikanth, 2005). Muozelis (1969) wasthe
first to giveadua meaning to the concept of bureaucracy in 1821. He seesbureaucracy as
aform of government where power isinthehandsof officials’, whilethe second seesit as
“acollectivedesignationfor officias’ (Nwachukwu, 1999). Gorresdua conceptudization
of the meaning of bureaucracy started the beginning of the complex devel opment
(Nwachukwu, 2010). Socid scientists, most often usetheterm bureaucracy torefer to
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that part of government which isconcerned with implementing government policiesand
thelawsof theland. To them, bureaucracy isnothing more than that form of complex
organization, whichisconcerned, mainly with the execution of government policiesand
decisons(Nwachukwu, 2010). Itishierarchically organized and itsofficiad sarerecruited
onthebasisof professiona expertise. They have specific dutiesto carry out andto dothis,
they apply asystematic body of rulesand follow laid down procedures. Thispicture of
bureaucracy painted here suggeststhat without bureaucracy, it will bedifficult for any
large-scale organization likethe public serviceto function well. However, thereisasothe
tendency that the existence of bureaucracy can adversdly affect the smooth functioning of
an organi zation. Eventually, many people perceive bureaucracy asred-tapism, Suggish,
cumbersomeandrigid. Other criticsare of the opinion that bureaucrats exercisetoo much
power and influencemorethantheir calling aspublic servants. Thequestion that naturally
followsiswhether bureaucracy isredly necessary for theimplementation of government
policies?In Nigeria, should wedo away with bureaucracy because of itsproblems?If that
happens, what then isthe next line of action? Pursuant to these, this study dwellson
expaosition of bureaucracy and public servicein Nigeria, and theeffectivenessof trainingin
serviceddivery. It aso attemptsan exposition of the salient issuesin the devel opment of
civil servicein Nigeria

THEORETICAL FOUNDATION OF CIVILAND PUBLIC SERVICES
Bureaucracy hasno accepted conceptual meaning. Infact, bureaucracy remainscomplex
bothinitsoriginand meaning. Most socid scientistsdefine bureaucracy inaway intended
to identify a phenomenon associated with large scale complex organizations. Inthis
development, scholars such as Marx, Mosca, Michels, Weber, among others, have
contributed greatly in exposing the concept. M ax devel oped his concept of bureaucracy
withingenera framework of thetheory of classconflict. Accordingtohim, itis® aningrument
by which thedominant classexerciseitsdomination over theother socia classes’ (Onah,
2003). Marx (1968) sees bureaucrats as office holders of the State whose aim isto
manage public affairsin oppogtionto themassesof thenation. Bureaucracy, which defines
theimagined universality of Stateinterest, isakind of closed and hierarchical corporation,
whichtreatspublic affairsasitsown. Themaintask of bureaucracy inacapitalist society
therefore, istoimpose onthewhol e society, classdivison and domination and “ mask this
domination by interposing itself asthegenerd interest smoke screen between theexploiters
and the exploited” (Ogunna, 1999). Marx therefore, sees bureaucracy as having four
major characteristics. They are, alienation, incompetence, imperialism, domination and
oppression and sordid materialism (Ogunna, 1999).

Accordingly, Ogunna(1999) positsthat the central element in Mosca'stheory of
bureaucracy ispower. Onthispart, Moscaclassified al governmentsinto feudal and
bureaucracy. Inthe bureaucratic form of government, theruling classisstructured into
distinct organs, each being entrusted with aspecific function of government. Again Mosca
conceivesbureaucracy as part of theruling class. To him, they are not servants of the
rulersbut rulersintheir ownrights. It ishowever necessary to highlight herethat Mosca's
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bureaucracy hasthree characteristic features namely specialisation, centralisation and
sdlaried officias (Albrow, 1970). Bureaucracy was devel oped within the framework of
thetheory of “ironlaw of oligarchy”. Thefocusof thetheory isthat thefirst classalways
thelessisnumerous, performsall political functions, monopolizespower and enjoysthe
advantagesthat power brings, whereasthe second, the more numerousclass, isdirected
and controlled by thefirst. Furthermore, theminority dominatesthemajority and veilsthis
domination with democratic guts. Robert Michelstherefore, sees bureaucracy asan
organizationd oligarchy wheredemocracy was*’ amerefacade, to befound only in officid
regulationsand codebooks’ (Muozdlis, 1967). Thedevel opment of bureaucratic structure
isquiteinevitable. Thepriceof increased bureaucracy isthe concentration of power at the
top and the diminishing of the influence of the masses (Ogunna, 1999). In essence,
bureaucracy isafield psychology inquiry traceableto Weber. Weber surely occupiesa
centra placein subjecting bureaucracy to adetailed and systematicinquiry. Hisbureaucratic
theory isbased on the nature of authority and thismade him to conceptualize authority as
traditiona authority, charismatic authority andlegal rationa authority. Accordingly, Weber
(1946) seesbureaucracy asarational organization controlled on the basis of rational
management, hierarchical authority and technical knowledge aimed at maximum
organizationd efficiency.

Thisisbecause no bureaucratic organization exhibits discernable characteristics
as postul ated by Weber. This perhaps explains why Weber’sideal type bureaucracy
remained asubject of criticism and controversesby many scholars. Theargumentsleveled
against him by hiscriticslike Blay, Selenick, Riggs, Gouldner, Stone, Heywood, La
Palombara, Crozier, Smend, Merton, Mayo, etc, derivefrom hisidealistic conception.
For example, Merton cited in Ogunna, arguesthat “ emphasison precisonand religbility in
administration may well have self defeating consequences. Rules, designed asmeansto
ends, may well becomeendsinthemselves’ (Ogunna, 1999), Heywood, criticized Weber's
focuson mereformalismthereby ignoring “thevariouswaysinwhich bureaucraciescan be
organized aswell asdifferencesthat, arisefromthe political, socia and cultural contexts
and or environments under which bureaucracies operate (Heywood, 2003).

However, itisimportant to emphasi ze that M ax Weber was concerned with an
idedl typeof bureaucracy, anempirica, mental and conceptua congtruct whichisintandem
withred lifestuations. Again, somescholarsseebureauicracy asred-tapism, whichimpinges
organizational efficiency. Thisgroup of scholars perceives bureaucracy as negative,
troublesome and contrived. Laski quoted in Buechner (1968), sees bureaucracy asa
system of government, the control, of whichisinthehandsof officialsthat their power
jeopardizestheliberty of theordinary citizens. Furthermore, he seesthe characteristics of
bureaucracy asthe*tendency to refuse experiment, delay in decision-making, too much
routinein administration, rigidity in rulesand regul ation manipul ation of government
(Buechner (1968). With all the various conceptualizations of bureauicracy as seen above,
we cannot but agree with Ogunna (1999) that bureaucracy as aform of government
designatingtherulebyofficials.a complex system of administration by officialsmeans
efficiency and inefficiency inan organization. Despite the shortcomings associated with
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bureaucracy, thisstudy agreeswiththegenerd consensusof other scholarsthat itisinevitable
inorganizationsand by extension devel opment. By generating and coordinating various
developmental projects, bureaucracy servesasaninstrument of change, innovation and
transformation (Eisenstadt, 1963). Conceptualizing the devel oping societieswithin his
prismatic matrix, Riggs (1963), isof theview that bureaucracy isnecessary, desirableand
inevitableintheir march fromthe*fused” societies, wherethereisno bureaucracy to
“prismatic” societies, where bureaucracy isfully developed or modern societies, where
bureaucracy ispoorly developed. Riggsisof the opinion that asasoci ety becomesmore
developed and complex, bureaucracy becomes more necessary and inevitable asatool
for efficiency and devel opment.

Concept of Public Service
Theterm public serviceisused interchangeably with the civil service by most authors.
However, they may mean the same, but, technically speaking they are not. The 1999
Constitution Chapter 8 Part 1V (Sections 18) also clearly differentiatesthetwo. If proper
understanding of public serviceishinged on 4 factors: the concept of public, nature of
service, statusof theingtitution employed to carry out activity and the status of the persons
employed. Theword public could mean govern not the people asabody. To usethelater
meaning will not suffice asthe people do not havelegal personaity. Government onthe
other hand includesthe people. It istherefore better to use theword government. This
meansthat the public service and government can be used interchangeably; therefore
public service isthe same as government service. Also, the second issue of service:
Government servicebeforenow islimited to providing socid and welfare servicesbut with
increasing participation of government incommercia activities, it hasbecomeinadequate
to limit government serviceto socid and welfare sectorsalone. Therefore, serviceisused
toincludeboth socia and commercid servicesof government. Again, itisthestatusof the
department or agency carrying out the particular activity on behaf of government.
Finally, thefactor involved inthe definition of public serviceisthe status of the
individual employed. A person employed by an agency or ingtitution that doesnot havethe
status of agovernment arm cannot be regarded asagovernment or public officer, itis
thereforeclear that apublic officer isoneemployedinapublic service. The 1999 condtitution
definesthe public service of thefederation as servicein any capacity in respect of the
government, it includesthe Clerk of the Nationa Assembly, membersof staff of thecourts,
staff of any commission or authority established by the constitution or act of the National
Assembly, any statutory corporation established by an act of National Assembly, staff of
any company inwhich government or itsagency hascontrolling sharesetc. Itisto benoted
that staff of ministriesand departmentsarenot included. These setsarereferredto ascivil
servants; government inthiscaseincludes statesand local government asthe casemay be.
Torefer to public serviceasal organisationsthat exist aspart of government machinery
forimplementing policy decisonsand ddlivering servicesthat areof vauetothecitizensis
not out of place. All employeesof such organisationsarereferred to ascivil and public
servants. From the above, it is clear that the concept of Bureaucracy in general term
includesnot only public servicebut civil service.
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Historical Perspectivesof Bureaucracy in Nigeria

Just likeitscounterpartsin other parts of Africa, the Nigerian Public serviceisacolonial
heritage. Its origin can be traced to the last quarter of the 18th century when the
adminigrative organisations set up by the Roya Niger Company were handed over to the
British coloniaists (Adebayo, 1995). In 1886, the British parliament gaveacharter tothe
Royal Niger Company, a British company trading in Nigeria. The charter
gave the company the authority to administer, maketregties, levy cusomsandtradeinits
areaof influence (Ikeme, 2004). According to Ikime (1999), the British government later
decided to fully colonizeNigeria Thisnecessitated the setting up of acolonid adminisiration
in placeof the administrative organi sation of the Royal Niger Company. Administratively,
theBritish colonidistsdecided to transfer the Whitehal model of adminigirationto Nigeria

Someof thevauesof theWhitehal mode includerecruitment by merit, anonymity
and impartiality of civil servants. To thisend, asecretariat organization with relevant
departmentswasestablished (Nicholson, 1969). Thisstagewasaperiod of greet uncertainly,
becausethe colonia mastersthrough Lord Lugard weremoreinterested in establishing a
firm control over theterritory they christened Nigeria. They ruled Nigeriamorelikea
military administrator with little or noregard for principlesand laws. Between 1900 and
1950, the public bureaucracy in Nigeria was dominated and controlled by British
administratorsand technocrats (Ogunna, 1999). These officia sare not accountableto the
administered people but to the colonial office, in London. Thismakesthemto regard
themselves as mastersrather than servants of the peoplethey wereadministering. The
point being made hereisthat the British colonial government laid the foundation of
bureaucracy in the Nigerian public service. Thus, it was the men who were in the
adminigrativepogtiontill 1914 when Nigeriawasama gamated and executed Her mgesty’s
and the colonia mastersorder formed thepillar of what eventually becametheNigerian
public bureaucracy. From 1914 uptill early 1950s, it wastheexpatriatesthat wereexclusvely
appointed into key positionsof responsibility in the public bureaucracy (Kirk Greene,
1971).

Furthermore, as at 1948, “there were some 1,500 expatriate and (only) 200
Nigerian senior service officerson duty running acountry of sometwenty-fiveto thirty
million” (Nicholson, 1969). Theratio between the expatriate and Nigerian officerswas
indeed very wide and the Nigerian nationalist movementswere not comfortablewith this
development. At theend of World War 11, therewas adramatic changein the colonial
policy of theBritish government, which favoured theided of salf-government for al British
colonies. Thecolonia Governor in Nigeriadecided therefore, to Nigerianizethe public
service (Ogunna, 1999). Asaresult, acommission was set up under Sir Hugh Foot to
work out modalitiesfor the Nigerianization of thepublic servicein 1948. Thecommisson
was “to make recommendations as to the “ steps to be taken for the execution of the
declared policy of thegovernment of Nigeriato appoint Nigeriansto post inthegovernment
senior service asfast as suitable candidateswith necessary qualificationscomeforward
with special reference to scholarships and training schemes (Nicholson, 1969). This
Commissionrecommended that Nigeriansshould beappointedinto the senior civil service
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as soon as suitabl e candidates with the necessary qualificationswerefound, that anew
Public Service Board with unofficial mgjorities, should be set up tojudge suitability, and
that aspecial effort should be madeto give adequate scholarshipsand training coursesto
ensurethat the necessary qualificationswerefound, that anew Public Service Board
obtained. The commission recommended four hundred and fifteen new scholarship and
training awardsfor the next three years. The recommendati ons of the commissionwere
accepted (Ogunna, 1999). Asthe Nigerianization policy gained currency and with the
gaining of independencein 1960, moreand more Nigerianswererecruited or appointed
intothepublic bureaucracy totakeover fromthedeparting British colonidigts. Itisnecessary
to point out herethat the philosophy of colonial public administrationin Nigeriawas
fundamentally based on themaintenance of |aw and order. Thiswasnecessary Snceit was
only inan atmosphere of tranquility that the colonial administration could carry outits
historica exploitation and evacuation of raw materiasfrom Nigeriato Britain. With Nigeria
gainingindependencein 1960, the phil asophy of government naturaly changed fromcolonia
adminiration to devel opment administration.

Deve opment administration refersto an attempt by devel oping countriesto use
theingtitutionsof public bureaucracy to exploit theresourcesof their countriestoimprove
thewel| being of their citizensand dso attain higher levelsof development. Thissituation
necessitated the growth of the public service both in scope and function. Asthe public
servicegrew, the public bureaucracy inevitably grew too. From thesmall secretariat Lord
Lugard set upin Lagosintheearly yearsof colonialismto the present thirty-six States
structure and the federal capital territory, which also includesthe various ministries,
government parastata s, ingtitutions, agencies, public enterprises, public utilities, etc, it has
indeed been awesomeinitsgtrides. Apart from the Foot commission, variousadminisirators
inNigeria-colonid, military and civilian haveat onetimeor theother initisted adminisirative
reforms, commissionsof inquiry and even massretrenchment al aimed at positioningand
energizing the public bureaucracy so asto enableit deliver the necessary goodsto the
citizenry. However, despiteall such reformsand commissionsof inquiry starting fromthe
Tudor-Davies Commission of 1945 to the Service Delivery Reforms (Due process) of
2003 of the Obasanjo administration, most commentatorsand scholarsare of theopinion
that the public servicehasnot acquainted itsalf and served thecitizenry, satisfactorily (Uduma,
2012). Onthe contrary, as bureaucracy grew inthe public service, it cameto acquirean
odious connotation. At present, it isassociated with inefficiency, lack of initiative, un-
intelligent rigidity in the approach to human problems, unduefussinessand bossinesson
the part of officialsand downright stubbornness (Adebayo, 1995).

We should bear inmind that bureaucracy isnot avirtuein administration but an
element of administration and inseparablefromit. Thisisthemain reason why Adebayo
(1995), has enumerated and explained five underlying causes of “bureaucracy” inthe
Nigerian public service. Also, thereisthe need for accountability, organisation and its
inevitablehierarchical structuresand processthat bringsabout rigidity and delay andthe
need for specidisation whichtendsto narrow public officia sbut isvery necessary efficient
discharge of complex functions. Inal, factors put together mostly resultsin cumbersome
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process, which dowsdown actionsin the public service. It isimportant we point out here
that some of these problemsin the Nigerian public service could beecol ogica and systemic
innature; whilesomeareactualy caused by inefficient and corrupt officid sand hasnothing
to dowith bureaucracy per se. Asamatter of fact, bureaucracy remainsindispensableas
instrumentsfor the achievement of efficiency inlarge scaeorganizationsliketheNigerian
public service. According to Odegard (1954):
A government without bureaucrats is like a centipede without legs
unable to move-even to save itself and powerless to accomplish any
goal for which governments are instituted among men.
Fromtheforegoing, theimportance of bureaucracy in Nigeriacan not beover emphasized.
This remains the greatest asset of the state quest for socio economic and political
transformation. For asuccessful implementation of governmenta policies, thereistheneed
for ameaningful, articulated and responsive bureaucracy. According toAkinwa e (2007),
other meritsare;
1 Provision of afirm basisfor predicting the behaviour of both organisation and the
employeesintheorganisation.
2. Placement of objective standards in the workplace through conformity to
regulations,
3. Harmony with organizationa objectives,
4. Encouragement of specidizationand division of [abour.
For sure, bureaucracy asaprocessand an e ement of administration hasreally cometo
stay, it hasno alternativefor now. Hence, we cannot even talk about jettisoningit, our
opinionisrequiredinour context isfor usto takeahard look at thefactorsconsiraining the
public bureaucracy. When thisisdone, wewill now bein abetter position to embark on
innovations, reforms, sensiti sations, changes, etc, of the operating systemwith aview to
enthroning moreresult-oriented, creative, productive and respons ble public bureaucracy
inNigeria

CONCLUSIONAND RECOMMENDATIONS

This study has demonstrated so far that the public bureaucracy is a creation of the
colonialists. It hashowever grown tremendously over the years with the widening of
governmental functions from that of maintenance of law and order to devel opment
administration. Although itsdevel opment recelved criticisms from many scholarswho
described it as red-tapism, they have however not provided nor recommended an
dternativedevicefor managing acomplex large-sca e organi zation likethe Nigerian public
sarvice, So, weseebureauicracy as an indigpensble mechanismfor theefficient and effective
management of thepublic servicein Nigeria. Again, wearenot unmindful of theecologicd,
systemic and human factorsthat are capabl e of impinging or negatively conditioning the
bureaucracy. Thereisthereforethe need to takeacritical |ook at such constraining factors
with aview to putting thingsin their proper perspectives thereby making the public
bureaucracy averitableinstrument of meaningful development in Nigeria. To curb the
negative side of public bureaucracy and direct it to the achievement of nationa goalsand
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meaningful delivery of benefitsto thecitizens, thiswork strongly recommendsthat astrong
and viable political institutions, responsible and disciplined |eaders, enthronement of a
responsible and people centred democracy, enlightened popul ace and strong, articulate
and dynamiccivil society organizationsbeingtituted. Theoutcomeof thiswill hepfacilitate
the devel opment of apeople oriented public servicethat isstrong, reliable and self driven,
comparableto any other public servicesinstitutionsina21st century world.
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