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ABSTRACT

Good gover nance depends on bureaucracy, becauseit isthe main part of the
implementation of the decision of government. On the one hand the ministers
make the decision and on the other hand, the bureaucratsimplement it. This
study therefore examines the role of bureaucracy in good governance in
Nigeria It theorizes bureaucracy fromtwo major perspectives: Weberian and
Marxian. The study discovers that the public bureaucracy in Nigeria has
been hounded by unstable political environment, economic crisis, social
menace, constitutional lapses, unfavorable public policies such asthefederal
character, bureaucratic bottle neck (red-tapism, rigidity, centralization, and
excessive bureaucratic layers), and poor conditions of servicesamong others.
All of these factors have impeded the effective performance of the Nigerian
bureaucracy in several ways. In effect, this work concludes that, these have
slowed down the processes of socio-economic and political development of
Nigeria which can only be resolved when bureaucrats become more
pragmatic in the understanding of what constitute good governance.
Keywords: Bureaucracy, governance, government, administration, civil
service, public service

INTRODUCTION

Governanceisthemost widdly used conceptsin contemporary PublicAdminisiration
yet it hasbeen misunderstood, traditionally governance can be broadly defined asthe
manner inwhich power isexercised in the management of acountry’ssocial and
economic resourcefor devel opment. The concept of governanceisclosely linked to
theworkings of the nation-state or itsgoverning capacity. Thereisno standardized
recipefor good governance, itistheresult of effectivelearning by the stateto cope
with chalengesand crisisit comesacross during itsevol ution. The key elements of
good governance arerespect for therule of law, special carefor the disadvantaged
and thewesk, tol erance and broad-mindednesswhich &l ow accepting and embracing
unity indiversty peculiar toacountry likeNigeria

Thediscourse on good governancein recent yearsowesitsorigininthe 1992
World Bank’s document entitled Governance and Development. Based on its
experience in developing countries, the World Bank came to realize that “ good
governance*wasaconcernworthy of attention in considering projectsfor assistance.
Seven specific aspectsof “ governance” wereidentified by the Bank and Devel opment
committee as: Public sector management; Accountability; Legal and Regulatory
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Framework; Trangparency and Information; Human Rights; Participatory Approaches,
and Military Expenditure. In essence, Democratization and Human Rightsarethe key
features of good governance (World Bank, 1992). The Civil Bureaucracy istheterm
used to describethe system of authority relationshipsthat exist between men, offices
and methodsthat government usesto implement itsprogrammes.

Theprimary function of thecivil servant isto advicethepolitical executivesor
appointeeson dl agpectsof governmenta activitiesto ensuretheformulation of policies
whichisinconsonant with the objectivesof the government of theday for theredization
of good governance. Adviceinthecontext of policy formulation or initiation necessary
impliesthe collection of relevant data, together with carefully considered dternatives,
whichwould enable policy decisonsto bemade by the political heads. Related tothis
functionisto ensurethat policy decisionsof government arefaithfully implemented.
With thisrole of the civil servant that makes up bureaucrats, it will be seen that
bureaucracy (civil service) isabout themost Sgnificant singleindituteaffecting thelives
of thecitizenry inapolity. Itsinfluenceispervasive, intoday’sNigeriawheresheis
striving to attain good governance.

Despitetheimportant roleof bureauicracy to government, in Nigeria, experience
has shown that many of government policiesare marred by poor implementation
strategies such asbureaucratic procedures adopted by the civil service, charged for
theimplementation. A World Bank (1995) report statesthat,” Nigeria spublic sector
lackstransparency and accountability” Adebayo (2001) addsthat employeesentering
thecivil servicethrough the spoils system might lack therequired technical skillsfor
their positions. These challenges notwithstanding, bureaucracy still possesthe most
efficient system for organizing people. Therefore, therole of bureaucracy in good
governancein Nigeriaisthemajor motivethiswork isundertaken.

FOUNDATION OF BUREAUCRACY

Intheliterature on public administration, thetermsbureaucracy, civil serviceand public
service are used asasynonym of administration, thisstudy will usethem thus. State
bureaucracy or thecivil serviceisknownto be part and parcel of the executive branch
of government. Theingtitution ischarged with theresponsibility of formulating and
implementing policiesand programmes of thegovernment. Whileitistheduty of the
political executiveto determineand direct thefocusof policies, the State bureaucracy
isthe admini strative machinery through which the objectivesare actudized. The State
bureaucracy could therefore be described asthe agency through which theactivitiesof
government are realized. There are two main contending views on the study of
bureaucracy; namdy the Weberain and Marxian. According to theWeberian standpoint,
bureaucracy is viewed as a large- scale, complex, hierarchical and specialized
Organization designed to attain rationa objectivesin the most efficient and effective
manner. Therealization of such rational goa sand objectivesare maximized through
the bureaucratic qualitiesof formalism andimpersondity inthe gpplication of rulesand
regulationsinthe operation and management of Organizations. Thecdassica bureaucracy
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of Webber isseen asavery superior Organization mainly because of thequalitiessuch
ashierarchy, division of labour anchored specialization, policy of promotion and
recruitment based on merit, impersonality inthe conduct of official duties, security of
tenureand strict observance of rulesand regul ationsamongst others (Weber, 1964 ).
The Marxian view bureaucracy as an instrument of oppression, exploitation and
damnation inthe handsof the dominant classwho control and manipul ate the stateand
itsgpparatusinthesociety, accordingto Marx, bureaucracy ismost specificaly conceived
asinstrument usualy employed by theruling classto accumul atewealth and maintain
their domination and control of thestate. To avery large extent, thefutureand interest
of bureaucracy are closaly interlinked with those of theruling classand the state. In
support of Marxian view on bureaucracy arescholarslikeWaldo (1982), who andyzes
bureaucracy with thisremark “few things have aworst reputation than bureaucracy
(Adamolekun, 1986). Say theword and every oneimmediately thinks of red tape,
stupid and rigid rules, waste and cold impersonal |azy clerks. Thisnotion connotesthe
fedling about bureaucracy in many partsof theworld often associated with pgjorative
expression and used to decry theinefficiency, rigidity and lapsesthat characterize
public services.

The other two Marxian characterization of bureaucracy worthy of noteare
those of alienation and incompetence. It isby the processof alienation that the social
forcesescapefrom the control of man, attain an autonomous status and turnsagainst
man. In the case of bureaucracy, it isby alienating the popul ace that bureaucracy
becomes an independent and oppressiveforce, whichisfelt by the majority of the
peopleasamysteriousand distant entity that regul atestheir activities. Thisattitudeis
reinforced by the bureaucrats tendency to create specia mythsand symbolsaroundit
that mystify itsaction and position. In this process, bureaucracy becomesaclose
systemthat jedl oudy guardsitssecrets, prerogativesand presentsto the outsideworld
aunited front of silence and hostility (Nnadozie, 2007). The bureaucracy broadly
defined, refersto that machinery of government designed to execute the decisionsand
policiesof politica officeholders.

Thepolitical |leaders make palicies, the public bureaucracy implementsit. If
bureaucracy lacksthe capacity to implement the policiesof the political leadership,
those policies, however well intentioned will not be executed in an effective manner
(Anise, 1984, Okafor, 2005). Itisonething to promise, development and itisquite
another to achieveit, viewed fromthisstrand, therole of bureaucracy inthe process of
economic, socia and political devel opment loomslargeindeed. According to Okafor
(2005), therole of bureaucracy iscritical to all areas of devel opment process. In
Nigeria, public bureaucracy isavery vital element of the devel opment process.
Bureaucracy capacity isnot sufficient condition for devel opment, but itismost assuredly

anecessary condition.

GOOD GOVERNANCE PERSPECTIVE
Governanceded swithingtitutiona processesand therulesof thegamefor authoritative
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decision-making. Governance hasthreeimportant agpects, namely: theform of political
regime; the process by which authority isexercised in the management of acountry’s
economic and socia resources; and the cagpacity of government to design and formulate
policiesto dischargegovernment functions, they differ sgnificantly intermsof specificity
and normativity. For some, governanceimpliesparticular kindsof ingtitutiona processes
and outcomes. In moving from the definition of governance to good governance,
normative views of what ‘ ought to be’ become even more prominent. However,
definitionsvary inthedegreetowhichthey imply particular policiesor policy outcomes
like stable macroeconomic policy reduction of poverty, or efficient revenuecollection
or particular institutional forms and processes such as democracy, widespread
participation in the devel opment decision-making or strong | egid atures/executives.
Moreover, given such broad definitionsit isoften not clear how governance can be
distinguished from devel opment.

Beyond concernsabout definitionsof governance and good governanceisa
contenti ous debate about measurement, indicatorsand inferences. Such debatesare
important because they are predicted on questionsabout how characteristicssuch as
theruleof law, transparency and accountability can be operationalised and compared
acrossor within countriesat different momentsintimeinwaysthat areverifiable. The
concept of governance freesitself from administrative conventional formalism.
Governanceismoreof anetwork of multiple agenciesand Organi zationsthan a“ fixed
government’ agency or department. On the other hand, the broad sense of democracy
isequal to good governance. Democratization and human rightsarethe key features of
good governance. Good governance also implies economic, human and institutional
development in bringing socio-economic change. Good governance dealsalso with
cause-effect relationships. Although the measurement of good governance is
problematic and inexact, itisworth the effort to attempt.

BUREAUCRACY AND GOVERNANCE

In many ways, bureaucrats hel psthe government to implement the policy. No policy
can be put into effect without administration. Infact, they are expected to play akey
roleboth in policy formulation and in policy implementation. The bureaucratswho
determinethepolicy, createrulesand regulationswhich arereasonable under thelaw.
Administration can control theunfavorable policies; they have adjudicatory power by
whichthey can givejudgment on disputes created by regulation. Downs(1967) posits
that” itisironicthat bureaucracy isprimarily aterm of scorn. Inredlity, buresucraisare
among the most important in every part of the world. Not only do they provide
employment for avery sgnificant faction of theworld’spopulation, but they dso make
critical decisionsthat shapethe economic, educational, political, social, moral and
evenrdigiouslivesof nearly everyoneontheearth. Theability of bureaucratsto outlive
their real usefulnessispart of the mythology of bureaucracy”. Bureaucracy playsan
effectiverolein administration and no modern stateincluding Nigeriacan function and
progresswithout it. Therole and importance of bureaucracy in modern governance
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with particular interest to the governance of Nigeriaareenormous. During thecolonial

administration in Nigeria (1900-1960), the role of bureaucracy was essentially

concerned with the maintenance of colonial law and order and collection of taxesand

levies. Thecolonia bureaucracy wascreated inthefirst instance, to prosecuteimperia

policies. At Independence on 1st October 1960, thingschanged. The post independence

erawitnessed “thetransformation and redefinition of theroleof thecivil servicetothat

of nation building that isass sting the new government to plan and accel eratethe pace

of Nigeria'ssocio-economic development”. Theroleof bureaucracy ascoordination

of federal ministries, advisng thepolitical officias, formul ating and implementation of

government’spolicies, gathering and supplying of datafor policy makers, ensuring

continuity of servicesand publicrelationsservices. Exampleof thisroleof bureaucracy

in governance can be sited in Nigeria Second Republic which commenced on 1st

October 1979, after 13 yearsof military rulein Nigeriawith Alhaji Shehu Shagari of

theNationa Party of Nigeria(NPN) astheexecutive President of the Federal Republic

of Nigeria, during this period the civil service of the federation (who isaso the

bureaucrats) performed theseroles.

- Coordination of theactivitiesof the Federal Ministriesand Extraministerial
departments.

- Advising the Head of Government on the appointment and deployment of
Permanent Secretaries.

- Formulation of policiesand allocation of office accommodation and staff
quarters.

- Provision of staff for newly established and ad hoc bodies

- Management of the careersof officersintheadministrativecadreand al Senior
Management Staff on GL 14 and above.

- All functionsat present performed by the Federal Ministry of Establishment
and the Public Service Department of the Cabinet Office.

- Liaisonwith Heads of State Civil Services.

- Providing directionto the services, maintaining high moraleand spirit-de-corps.

- Review the machinery of government, restructuring and re-organi zation of
Federal Ministriesand ExtraMinisterial Departments.

- Promotion of good rel ationshipsbetween Ministriesand Civil Servants.

- Reationswiththefollowing specid bodies(a) Nationd Scienceand Technology
Development Agency (NASTDA), (b) Federa Civil Service Commission.

All theroleshighlighted aboveareso crucid to the smooth running of any administration

to the extent that one can be tempted to concludethat bureaucracy isindispensable,

thus can make or mar any administration. From theforegoing al o, it can be deduced

that bureaucracy opensthe communication link between theruling government and

other membersof the society. Thisisto say that it playstherole of theintermediary

between the government and other membersof the system. The public bureaucracy is

entrusted with the public property, according to Baker (1971) ascited in Okafor and

Bode-Okunade (2005) the public has entrusted the mini sterswith the government of
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the country, and the ministersin turn entrust the Civil Servicewith the property of the
public” the public property may beeither tangibleor nontangible, thetangible property
include cash, Sationeries, building, equipmentsvehicles, furniture, Soresetc. Thecivil
servantsareresponsiblenot only for their safe custody and mai ntenance but also for
their proper and effective utilization. The public bureaucracy hassignificant role of
neutrdity to play intheadministration of government whether autocratic or democratic.
Weber explainsthat political neutrality “ not only meant theabsenceof palitica activity
or biason the part of the bureaucrat, but a so bureaucracy would respond to thewill of
government, no matter what isthepalitica affiliation” However, theroleof bureaucracy
may vary significantly under each of the systems. The successof agovernment restsas
much astheway the public bureaucracy functions. An efficient and neutral public
bureaucracy issine-qua-nonto ahedthy democratic system, and ahedlthy democratic
system is a good condition for efficient public bureaucracy. Though, to some,
bureaucraticinditution and democraticingtitution aretwo antitheca poles, with different
objectives(Blau, 1972).

The bureaucratic accountability is the core of public administrationin a
democracy. Under acondtitutional system of government such asNigeria, bureaucrats
should be subordinateto the constitution asinterpreted by thejudiciary, and to their
hierarchical superiorswithin the Organization. Democratic government al so postul ates
the subordination of the bureaucratsto the peopleand their el ected representatives.
Theadministratorsare accountableto their political chiefswhointurnareanswerable
tothelegidature. Thesetool sarewaysto make bureaucratsaccountablein ademocretic
government. For exampl e, congtitutions, public meetings, parliamentary questiontimes,
publicinformation services, parliamentary public account committees, auditing etc,
theseinstruments can make bureaucrats more accountablefor good governanceina
democratic state such asNigeria. A clear trangparency should exist inthegovernment
policy aswell asitsimplementation; thetransparency that existsbetween thepolicy
makersand the bureaucrats makes agovernment to become good government. But
what is happening in Nigeriacontext isthat, at timesneither our politiciansnor our
bureaucrats are accountable and transparent, therefore thereisahuge gap between
theory and practice of administration. Very often, neutrality iselusive. To conclude,
one could say that by implementing theideal principlesof bureaucracy our systems
could bereformed to activate the proper role of bureaucracy for the best interest of
good governance.

“Bureaucracy isthemost efficient syssemfor organizing people’. “Withdl its
faults, itisgtill themost efficient structurethat hasyet been discovered when attempting
to coordinate the actions of large groups of peopletowardsaspecificgoa” (Gortner,
1981). Infact, Blau (1972) arguesthat antagoni sm towardsbureaucracy usualy results
fromtheruthlessefficiency of bureaucracy, not itsefficiency. And thet “ peopleantagonize
bureaucracy becauseitis” efficient in carrying out itstask asdefined by the bureaucracy”
when peoplerebel, they are upset by the bureaucracy impersonal objectivity and
efficiency, for it tendsnot to recognizehuman andindividua characterigtics.” Incontradt,
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Argyiades (1996) opinesthat public bureaucracy in Nigeriahas been hounded by
unstable political environment, economic criss, socia menace, constitutional lapses,
unfavorable public policiessuch asfederal character, bureaucratic bottle neck (red-
tapism, rigidity, centralization and excessive bureaucratic layers), poor condition of
servicesetc. all of thesefactorshavein oneway or the other impeded the effective
performance of the public bureaucracy inthe country.

CHALLENGESOF PUBLIC BUREAUCRACY INNIGERIA
Thecivil bureaucracy in Nigeriaisbeset with anumber of problemsthat have hampered
itseffectiveroleinthe governance of the country. Theimportant rolesof bureaucracy
notwithstanding, experience hasshown in Nigeriathat many of government laudable
policieshave been marred by poor implementation strategies(that isto say, bureaucratic
procedures) adopted by the civil service, charged for theimplementation. Thecivil
sarvicehasaway of putting obstaclesintheway of policiesformulated by thepolitical
officids, especialy those policieson whichthey hold divergent opinions. Varioustactics
areemployed to thwart implementation of policiesabout which they are skeptical,
ranging from procrastination, discovering insurmountabl e obstacles or effecting
unworkabl e solutions, and many others (Greenwood and Wilson, 1990 ascited in
Okafor and Bode-Okunade (2005). One major problem confronting the public
bureaucracy ishighleve of corruption associated with the public bureaucracy inNigeria
A World Bank (1995) report states that, “Nigeria's public sector lacks
transparency and accountability”. Thisis further confirmed by a publication in
Transparency Internationa which rated Nigeriaasthe second most corrupt nationsin
theworld (Nigerian Tribune 3, 2002). In addition aWorld Bank (1995) hasidentified
the causesof corruptionamong public officials.” itisno secret that inadequate salaries
direct public officidsinto unprofessiona formsof behaviour. VWWhen senior jobsproduce
opportunitiesto collect bribes, to evadeincome-inhibiting restrictionson privatetrade,
towin government contract for one’ sfamily or association, or to misgppropriate public
funds, incentivesare created to do one’sjob in waysthat areinconsistent with the
public interest.” Adebayo (2001) adds that as regards persona qualifications,
employeesentering the public and civil servicesthrough theuse of spoilssystem might
lack therequired technical skillsfor their positions. Moreover, on-the-job training
programmesarewesk and ineffective. Thefallout of thisprocessisthe emphasison
filling dot rather than matching employees’ skillswith the needsof theposition,
Furthermore, apolitical neutra, professional coreof senior administratorsis
rareinNigeria (Ejiofor and Analogu, 1987, Okoh (1988) and Okafor (2005) provided
reasonsthat account for thispractice. Fird, political leadersin Nigeriaareunder intense
pressureto reward their supporters. Second, few political |eadersaccept the premise
of aneutrd civil/public service. Third, incoming political |eaders, would want to shape
theideological direction (if any) of the public/civil servicefor their easy control.
Moreover, the ethno-religioushostilitiesin Nigeriaand the crisisof confidencefrom
the populace tend to reinforce and compound the problems of Nigerian public
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bureaucracies. Asidentified by Okafor (2005) while quoting Soleye (1989) “ public
bureaucrats, regardless of their dedication to national goals and the norms of
professionalism, tend to be viewed asbiased and self serving by themasses” (Okafor,
2005). Nnoli (1980) adds “the masses tend to make the basic proposition that
bureaucratsareinfluenced by religious, ethnic and other parochia considerationsand
act accordingly. Asaresult of the abovethesis, the popul ace becameignorant of the
roleof the bureaucracy occasioned by their poor orientation and see government jobs
as‘nobody’sjob and which must provide for everyone”. Other problemsthat are
associated with bureaucracy, theworld over areitsrigidity, resistanceto change, lack
of innovation, impersonality, and “ excessivea oofness, ritudistic attachment to routines
and procedures’ (Kramer, 1977). Thiscapsuleiswhat somerefersto asred-tapism
that hinders quick action and effective communication among public bureaucracies.
The problem of rigidity and resistance to change by bureaucracy has contributed to
thefailureof many civil servicereformsin Nigeriaright from colonia timestill date.

CONCLUSIONAND RECOMMENDATIONS

Theassociation of bureaucracy cannot betotaly isolated from thefactorsenumerated
inthe study. Except these problemsare addressed, the problem of itssurvival isdicey.
Inthefind analysis, thevitality of democracy dependson the capacity of government
to deliver essential servicesandto resolvethe problemsthat confront the society and
theworld. And this, inturn, dependsvery largely on the competence, integrity and
motivation of professionals in government services (the bureaucracy). Finally,
bureaucracy, being one of thelongest standing ingtitutionsin Nigeria, will continueto
be relevant to governance, its shortcomings notwithstanding. Based on all that has
been discussed, thefollowing recommendationsare made:

I If thecivil serviceisto attain the desired resultsof good governancein Nigeria,
far reaching reformsare needed, such as, recruitment and promotion of civil
servants should be based on merit system as opposed to spoilssystem. Thisis
because the enthronement of federal character principleof recruitment and
other spoilssystem have sacrificed efficiency and effectivenessintheNigerian
public service, whilerulesand regul ationsare sinequanon for systematic and
orderly government.

il. Thereisaneed for themental attitudesand believesof thecivil servantsto be
reoriented, so that they can cope with the policies of new government.
Furthermore, thereisneed for strong political elites, who areableto articulate
political godsandto establish and maintain aframework of both political and
legd inditutions.

. Nigeriaequally needsabureaucracy that ischaracterized by ahigh degree of
deconcentration and decentralization of the decision-making process, a
bureaucracy in which there is effective communication and coordination
appreciatesthe thoughts and feelings of the people when formulating and
implementing policies.
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V. Corrupt officials should be sacked, the behaviour of civil service personnel
must change, the must be trained and retrained to embrace the spirit of
achievement, and prudent use of materialsand human resourcesinstead of the
waste that have characterized public bureaucraciesover theyears.

V. Finally, adequate incentives and motivation must be provided for public
bureaucrats, whichwill not only attract talented peopleto theservice, but also
makethemto perform effectively and honestly. Beyondthis, Nigeriaasasociety
should beginto changeitsval ue. In adecent society, money isnot everything,
but in Nigeriawhere money isconsidered to be everything, peoplecangoto
any length and use any meansto acquire wealth. Our value and priority must
change. Integrity, honour and good name must be preferred aboveill-gotten
wealth that iswhen we can create adecent new society.
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