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• NOTES ON FIJIAN PRONUNCIATION 

When Messers, Cargill and Cross, the pioneer Wesleyan missionaries, 

arrived in Fiji in 1835, there was no written language. They immediately 

started to construct one, the work being carried out by their colleges until 

their labours were concluded in 1850 by the Reverend D Hazlewood, who 

brought out a Fijian and English Dictionary, which also contained the 

necessary syntax and grammar, and it has remained the standard authority 

on the native tongue. Tradition has it that an eminent Italian grammarian 

arranged the pronunciation of the alphabet and gave it the sound of his own 

country. As this differs from the English way it has led to much cavilling and 

an attempt by some modernists such as the 'Fijian Dictionary Unit' in the 

Ministry of Fijian Affairs, to introduce a different method. 

A In Fijian has the sound of that letter in French or Italian, as in 
father. 

B universally in Fijian is sounded as mb. For instance, bebe, a 
butterfly, is pronounced mbembe. 

C in Fijian is equivalent to the in English. Thus ca, evil, bad or 
wicked, is pronounced as the. King Cakobau is pronounced 
Thakombau and the province of Cakaudrove is pronounced 
Thakaundrove. 

D has the sound of nd. The international airport of Nadi is 
pronounced Nandee. 

E has the sound of the English a. 

G 

In pure Fijian there is no f, but vis used instead. However, in 
Tonga it is vice versa, and the Eastern or Lau Province is 
largely impregnated with Tongan blood. In Viti Levu people talk 
of vakaviti, or according to the custom of "Viti"(Fiji). In the 
eastern islands they say fakafiti, or Fijian fashion. 

has the sound of ng. Hence the island of Gau is pronounced in 
English as Ngau. 
Its not used at all except in the province of Nadroga 
(Nandronga) and in the south-western part of Viti Levu, where 
at one time there was a strong Tongan impact. 



a 

..., 
,. 

• 

• 

J 

has the sound of a double e in English as in Nandee. 

as in English. 

K as in English. 
In pure Fijian the letter p is seldom used, the natives employing 
v instead. Used in Lau as in pusi, cat as vusi in otherparts of 
the country. 

Q should be sounded as ng hard, and is in contradiction to the 
English g, which ng is soft in Fijian. In fact q has much the 
same sound as the English g as in mataqali, a tribe 
pronounced as matangalee . 

y is pronounced as ya, as in yaya, goods. 

(Much of the pronunciation have been adapted from A.B Brewster, 
The Hill Tribes of Fiji, Seeley, Service & Co., Ltd., London). 

******************************* 
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INTRODUCTION TO THE STUDY 

AIM OF STUDY 

The student of public administration in Fiji has a great disadvantage 

over his counterpart in Australasia in that since [ the second world war, or 

more precisely since J 1970 there has been an unforgivable lack of materials 

on the Fiji Public Service (FPS), whether written by foreigners or by Fijians 

themselves. In Fiji, both teacher and student rely to a great extent for 

• information about the public service upon the good nature and generosity of 

government officials for guidance. And although such assi,stance is willingly 

• given, it is obvious that the pressure of work on public servants, together 

with the need to exercise discretion, must greatly limit the help which can be 

afforded to those who wish to learn about the Fiji Public Service . 

• 

But quite apart from this narrower academic view, the importance of the 

public service in present day Fiji is almost impossible to exaggerate. Scarcely 

a day passes but the ordinary citizen may be involved in dealings with a 

government department filing an income tax return, buying a dogs licence, 

registering a birth or death, paying a fine or seeking a social welfare benefit. 

Some idea of the impact of the public service on the life of the community 

may be gathered from the wide variety of employment it embraces; there is a 

scarcely a calling or occupation that is not represented among the 1000 or so 

titles used within the service. Doctors, lecturers, lawyers, cooks, laundrymen, 

watchmen, scientists and economists are among those employed in the 

administration of the Fiji Government. 

.. 

It is with all this in mind that this dissertation has been prepared. It may 

do no more than scratch the surface of the "Development of the Fiji Public 

Service", but it is hoped that it will lead to more comprehensive publications 

on the part of those who feel more fitted to the task . 
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The Fiji Public Service now has a size of some twenty eight and a half 

thousand personnel of all classifications and grades, serving a newly 

independent small island state with a population of about three quarters of a 

million . The rapid political development in Fiji from a British colony to a 

dominion and an 'enforced' republic in less than two decades (17 years), has 

had a dramatic effect on the shape and size of the public service. Different 

structures and processes were used by the public service during those three 

phases of political development in modern Fiji history, and the evolution from 

one stage to another provides scope for analysis and comment. 

No detail independent study (in Australasia or Fiji- at least not that this 

author is aware of] has been done on the development of the Fiji Public 

Service since the days of the 'Good Old Raj', although government 

publications have been made available throughout the history of the Fijian 

bureaucracy. In 1980, Dr Alan Jarman (a former lecturer at the University of 

the South Pacific, Suva and now a senior lecturer at the University of 

Canberra), wrote on the "Administrative Change in Colonial Fiji: A Public 

Policy Making Perspective", analysing the development of the central 

administrative services in Fiji from 1957 to 1970. That was the first and last 

attempt by an academic to cover the subject comprehensively. It is therefore 

of prime interest to me as a Fiji public servant, and to my newly developing 

country, to explore and document the evolution of a service which is very 

much a part of the ordinary man's life . A lot has been written on the history 

and the political life of the country , but no one seems to have bothered about 

presenting any scholarly appraisal of the vast machinery which helps shape 

the history of the country and implements the policies of the political masters . 

Without them development in Fiji can remain at nought. 

I have served and experienced the development in the FPS the two 

decades and with the deficiency in the literary works on the area, I am 

prompted to carry out the study in order to have a closer look at the 

development of the public service which I serve. The Three main aims of the 

study are : 
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1) To establish the basic roots, structures and functions in the history of 

the FPS in mordern times, particularly from the begining of colonial 

involvement in 1858 to the present; 

2) To isolate the development in the functions and size of the Fiji Public 

Service as it changed through the three main political phases in recent 

Fiji history; 

3) To determine the possible direction in which the present FPS is 

developing in structures, functions and processes. 

SCOPE OF THE STUDY 

The study will attempt to describe and appraise the recent 

developments in the structures and processes of Fiji government 

administration since the country was first colonised by a foreign imperial 

power. It is not directly concerned with issues of public policy, that is, it does 

not examine in detail the changing content and outcomes of government 

activities, nor does it evaluate achievements and possibilities in particular 

policy areas although policies come into the picture because changing 

governmental structures both reflect and react upon changing policies . 

The study will show that administrative agencies in Fiji have developed 

in line with the political growth of a Third World country trying to keep pace 

with the technological, economic and social changes in the worlds outside its 

territorial limits. With the hasty changes in political structures in Fiji, the 

administrative arm had correspondingly doubled in the last three decades, 

putting an enormous strain on the resources of the country. The size of the 

FPS has grown because of the 'environmental change's in society which 

have compelled a much greater governmental presence irrespective of 

political preferences and processes; and because of the political processes 

themselves inflating government operations. 
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From its humble beginning 120 years ago, the FPS has grown into one 

• of the biggest in the South Pacific region, a ratio of one public officer serving 

twenty five citizens. How efficient and effective the public service is needs 

another thesis, but because of the pioneering nature of this study, it is 

essential to establish the basic structures and functions in the FPS 

particularly since Fiji attained its independence, before any constructive 

analysis can be done on the outcomes of the administrative processes. The 

study will therefore concentrate on structural and procedural developments in 

the FPS (Chapters 2, 3 and 4) but looking at five stages in its evolution : 

1) The Law-and-Order or' Pacification' Stage: 1874-1904 

This was the stage of the British conquest, in which the FPS or more 

commonly known then as the Fiji Civil Service (FCS), played the 

essential role of establishing law-and-order in a new colony which had 

tribal warfare as the only means of resolving a dispute. The new 

Letters Patent introduced into the colony in 1904 had a significant 

political effect on the development of the colony (see Chapter One). 

2) The Consolidation Stage: 1905-1927 

The FPS was consolidating its establishment in the few towns (Suva, 

Levuka, Lautoka, Nadi and Nausori), and was starting to move into the 

rural areas. When the Indian population were granted the right to vote 

in 1927, the public service was getting a new scrutineer in the Fiji 

society. 

3) The Modest Growth Stage: 1928-1960 

With a modest economic growth, the FPS was slowly building up, 

keeping pace with the rate of development. In 1946, the Indian 

population surpassed that of the indigenous Fijians thus having an 

effect on the racial composition of the service. 
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4) The Maturity Stage: 1961-1986 

This was the period of urgent political development culminating in the 

granting of independence to Fiji in 1970. With more political demands, 

the public service grew within, doubling between 1960 and 1970. By 

the middle of the 1960's, the service was well established right 

throughout the country. 

5) The' Fijianisation' Stage: 1987-1995 

1987 was the 'Year of the Dragon' in Fiji and when the coup leader, 

Rabuka (codenamed 'SLR' - Sitiveni Ligamamada Rabuka - after the 

self-loading rifle and, nicknamed 'Rambo' after the film star) called for 

a better deal for the aspirations of the indigenous Fijians, his cries 

were built into the law books. The first to implement these new policies 

was [obviously] the implementing arm of the Fiji Government, the FPS 

through its recruitment and promotion processes. This stage [is 

continuing and it] will go on for as long as this present government 

survives or there are no drastic changes in the present Constitution, 

but will certainly continue into the next century. 

STAGES OF THE STUDY 

The dissertation will have five basic chapters with a sixth chapter to 

cover some of the current issues in the FPS such as 'Fijianisation'. At the 

beginning is an Introductory Chapter covering the 'Aim' of the study, the 

scope, the limits and the stages of the study. 

Chapter One will look at the three main phases of political development 

in recent Fiji history as a basis for a public service developed out of them. 

This will cover the colonial, dominion and republican phases in the country, 

outlining the courses of events in those periods. Chapters Two and Three will 

deal with the embryonic stages of the FPS with its British roots and origins in 

the former, and the structural and functional development of the service in the 
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latter. A discussion of the emergence of a 'government within a government' 

will appear in the second chapter followed by a look at the Fiji machinery of 

government. 

The next chapter will cover occupational classification and grading; 

labour relations and collective bargaining; salaries and wages conditions; and 

the new staff insurance schemes. Chapter Five is essentially a coverage of 

the costs of the public service and the budgeting and accounting systems 

used in the FPS. 

A final chapter will outline the current issues and options available for 

the FPS as it moves towards the 21 Century. 

LIMITS OF THE STUDY 

The public sector in Fiji, or any country for that matter, would normally 

cover the public service proper and the public enterprises, or 'quangos' or 

statutory bodies as they are called locally. In Fiji, as in Australasia, the 

public service includes officers who were covered by the Public Service 

Act(197 4) and now the 1990 Public Service (Constitution) Regulations. The 

1990 Constitution of Fiji defines the public service as ' the service of the 

state, whether in a civil or military capacity, in respect of the government of 

Fiji'. It further defines a public office as ' an office of emolument in the public 

service' and a public officer as ' a person acting or holding a public office'. 

With these definitions, the statutory bodies are excluded because their 

emoluments are not met by the state and the military is also excluded 

because of the peculiar nature of its structure and functions. Two other 

disciplined departments, Police and Prisons, are however included because 

they are seen as 'civilians in uniforms'. What characterises the public office 

is its condition of employment. 

Two sets of conditions of service are used in the FPS: one for the 

"Established Staff" and one for the "Unestablished Employees". The former 
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are paid annual salaries while the latter are paid weekly wages. The study 

has concentrated on the established staff (17000). Although reference to the 

unestablished conditions will be made in Chapter Four, the unestablished 

group (11500) however will generally be excluded. It is also to be noted that 

any matters of opinion will normally be the author's analyses or prejudices 

and not those of the Fiji Public Service Commission (PSC), the department in 

which the author was serving prior to the commencement of this study. With 

all good intentions and purposes, the study should cover adequately the 

"Development of the Fiji Public Service" within the limits of the size and 

• shape required for the exercise. 

*************************** 
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CHAPTER ONE 

THE RECENT POLITICAL DEVELOPMENT IN FIJI 

1.1 THE COLONIAL PHASE: 10 OCT 1874 - 10 OCT 1970 

1.1.1 THE IMMEDIATE BUILD UP TO BRITISH RULE 

AL THOUGH the history of Fiji since first settlement by native Fijians 

over a thousand of years ago, provides interesting analysis, the political 

development from the days of the Club Rule, began to transform in the 1850's 

when Ratu Seru succeeded his father Ratu Tanoa in 1852 as the "Vunivalu of 

Bau" and subsequently took the name of CAKOBAU (Kerr & Donnelly 1969). 

From 1837 on Cakobau remained the real power in Bau, for his father, Ratu 

Tanoa was by this time old and weak. When Cakobau first offered Fiji to 

Britian , Colonel W J Smythe, an army officer, was commissioned by the 

British government to report on the suitability of annexing the islands. He 

advised in the negative and in 1862, Britain rejected the first offer of cession. 

Fiji was now thrown into political turmoil as local wars broke out, and Maafu 

again became the dominant threat to Cakobau. At the same time, more 

Europeans had arrived and the economic position was improving. There was 

a demand for cotton, and exports of beche-de-mer, coconut oil and tortoise 

shell were all improving. But the new settlers now required protection against 

the lawlessness which was becoming more and more widespread in Fiji. Law 

and order was now kept mainly by visiting warships, which put a stop to any 

outbreak of violence and some form of government was becoming 

increasingly necessary. Under a recommendation by Smythe a native 

government aided by respectable Europeans was set up in 1865, as an 

alternative to British rule. The Confederation was made up of the chiefs of 

Bau, Lakeba, Rewa, Bua, Cakaudrove, Macuata and Naduri, aiming to rule 

over all Fiji. The Confederation lasted only two years as Maafu formed the " 
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TOVATA"- the Confederation of the North and East; and Cakobau was back 

forming "THE KINGDOM OF BAU" . 

In LEVUKA, on 5 June 1871 Cakobau was again proclaimed King of 

Fiji. There was some objection to the new government, mainly because of 

the irregular way in which it was set up, but most people saw the need for 

some form of government. All the chiefs, including Maafu, for the first time, 

acknowledged Cakobau as King of Fiji. By mid-1873 it was clear that this 

attempt was again a failure. The Europeans in the government were not 

qualified either by experience or by character to govern the country. With the 

failures of attempts at governments, a solution had to be found and already in 

January 1873, the British Consul, R B Thurston, had made another appeal to 

Britain, asking if the British Government would consider annexing Fiji. This 

time the offer was considered more favourably by Britain. 

The situation in Fiji was going from bad to worse. The Cakobau 

government led by G A Woods, had clearly lost the support of the majority of 

the white settlers, many of whom were plotting to destroy the government. 

Desire tor annexation was growing rapidly, and movements such as the Fiji 

Reform League were being set up to press for it. By the end of 1873 the 

governments debt totalled 87000 pounds sterling; cotton prices were low; the 

planters were ruined and discontented. 

At this time the Prime Minister of Britain was William Gladstone, whose 

Liberal party followed a policy of "minimum intervention" in the Pacific, 

preferring not to extend the British Empire. He was however a humanitarian 

and could not ignore the special case of Fiji, particularly when the question of 

labour traffic was involved. Commodore Goodenough, the Officer 

Commanding on the Australian Station, and E Layard, the newly appointed 

British Consul to Fiji, were Commissioned by the British government, to see 

on the spot how far the existing government was supported by the whites and 

the Fijians and whether it was possible for a Fiji government to succeed. 



• 

• 

.. 

10 

The Goodenough-Layard Commission did not find the situation in Fiji 

as they expected, and Goodenough realised the need for cession. The 

commission went beyond its instructions, which had been merely to report on 

the conditions, and persuaded Cakobau and the chiefs to offer Fiji to Britain 

once again. On 21 March 1874, the third offer was made. In their report 

urging the British government to accept the offer, the commissioners stated: 

"We beg to assure your Lordship that we can see no prospect for these 

islands, should her Majesty's Government decline to accept the offer of 

cession, but ruin to the English planters and confusion in the native 

government. As a Crown Colony, we think that Fiji would certainly become a 

prosperous settlement". (Goodenough and Layard Report, 1874). 

Meanwhile, the government had changed in Britain, and Disraeli's 

Conservative Party was in power. The Secretary of State for the Colonies, 

Lord Carnarvon, accepted the Goodenough-Layard report, but would not 

accept Cakobau's offer of cession so long as it contained conditions which 

Cakobau had insisted should be put in. Sir Hercules Robinson, Governor of 

New South Wales (Australia) was instructed by the British government to go 

to Fiji to negotiate with the chiefs for an unconditional cession, and to 

establish a provisional government. Cakobau readily withdrew his conditions, 

and the Deed of Cession was finally signed at Levuka on the 10 October 

1874. On that date Fiji became a British Crown Colony, the only one in the 

South Pacific region. 

1.1.2 THE 1965 CONSTITUTION 

By 1965 it was felt that Fiji was ready to take a further step towards full 

self-government, and a conference was held in London to discuss changes 

to be made in the Constitution. In a dispatch to the Governor of Fiji, Sir 

Dereck Jakeway; the Secretary of State for the Colonies, Mr. Anthony 

Greenwood, said: 
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"The purpose of the conference will be to work out a 

constitutional framework which will preserve a continuing 

link with Britain, and within which further progress can be 

made in the direction of internal self- government for Fiji". 

It was apparent before the conferences started that one of the main 

issues would be that of Common Roll. Even before the delegates left for 

London, there had been much argument about it, and the members of the 

Federation Party, who wanted the common roll, refused to meet with the 

remaining delegates in order to wo.rk out a programme for the conference. 

On 26 July the Conference opened, and by 28 July it had reached a 

deadlock over the question of the common roll. The Federation Party (Indian 

dominated) members insisted the common roll should be introduced, while 

the remaining members wanted some sort of compromise. Discussion on 

other topics went on, and a new Constitution for Fiji came into being. 

In April 1970, another Constitutional Conference was held at 

Marlborough House, London in which the constitutional document was 

worked out and Fiji was ready to be granted full responsible government and 

independence. On 10 October, 1970, Fiji was granted Independence as a 

Dominion within the British Commonwealth. 

1.2 DOMINION PHASE: 10 OCT 1970 - 6 OCT 1987 

1.2.1 INDEPENDENCE AND THE 1970 CONSTITUTION 

At the Constitutional Conference, the Federation Party had initially 

proposed that Fiji became a Republic but accepted the Alliance Party's (Fijian 

dominated) proposal for Dominion status in recognition of the Fijians concern 

to preserve ties with Britain (Norton, 1977). When the Federationists warned 

that opinion might polarise again if an election was held before independence 

the Alliance agreed that the transition be made under the existing 

government. The Federation assured the Alliance that it wished Fijians to be 
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safeguarded in the next constitution. When the Alliance raised the question of 

the future of the Great Council of Chiefs, the Federation suggested that it be 

made the basis of the Upper House proposed by Ratu Sir Kamisese Mara. 

The "Federation proposed that this House be filled by government 

nominations from among the descendants of chiefs who signed the Deed of 

Cession and that it be given the power to veto any legislation threatening the 

Fijians Legge" land or institutions. The Alliance agreed to a reduction of 

General seats but opposed the common roll despite the Federation argument 

that the controversy could be resolved by establishing an electoral 

boundaries commission to ensure a racial balance in the constituencies . At 

the constitutional conference, the parties agreed to defer a decision on the 

common roll question until a Royal Commission could be set up after 

independence. 

Fiji had a peaceful transition from a colony to an independent nation 

on 10 October 1970 exactly 96 years after British rule. The country has since 

inherited the British "Westminster" system of government where the tradition 

of equality and fair play is presumed to be paramount. Independence was 

granted through the Fiji Independence Act of the British parliament on 23 July 

1970" an act to make provisions for, and in connection with, the attainment by 

Fiji of fully responsible status within the Commonwealth" (Laws of Fiji, 

Cap1 .ed.1978). The Act provided that "on and after 10th October 1970, Her 

Majesty's Government in the United Kingdom shall have no responsibility for 

the government of Fiji. No Act of Parliament of the United Kingdom passed on 

or after the appointed day (10 Oct 1970) shall extend, or be deemed to 

extend, to Fiji as part of its law; and on and after that day the provisions of 

Schedule 1 to this Act shall have effect with respect to the legislative powers 

of Fiji", (Sec.1). This was followed by the "Fiji Independence Order on 30th 

September, 1970, given by the Queen-in-Council which sets out the 

Constitutional provision of the newly independent "Dominion" within the 

Commonwealth. The underlying principle of equality was guaranteed under 

that Constitution granting fundamental rights of the individual: rights to life, 

rights to personal liberty, protection from slavery and forced labour, 
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protection from inhuman treatment, protection from deprivation of property, 

protection of law, freedom of conscience, freedom of expression, freedom of 

assembly and association, freedom of movement, protection from 

discrimination on grounds of race, freedom of movement and protection of 

persons detained under emergency laws(Constitution, Secs 3-18). These 

fundamental rights and freedom of the individual were later to be enshrined 

into another constitution 20 years later (1990). 

1.2.3 THE NEW PARLIAMENT 

The Parliament of Fiji during the Dominion stage comprised the House 

of Representatives and the Senate with the Queen of Great Britain as the 

Constitutional Monarch. Section 30 provided that "there shall be a Parliament 

of Fiji which shall consist of Her Majesty, House of Representatives and a 

Senate". The fifty two members of the House of Representatives(Sec. 32) 

were elected to represent individual constituencies. For the purpose of 

electing these members voters were required to register in one of the three 

separate (communal) rolls, a roll of voters who were Fijians, a roll of voters 

who were Indians, and a roll of voters who were neither Fijians nor Indians. It 

was also necessary for all voters to be registered on the National roll. This 

was the compromise on the common roll which the Federation Party was 

asking for in the pre independence constitution negotiations with the ruling 

Alliance Party. 

Twenty-two members of the House were elected from among persons 

who were registered on the roll of voters who were Fijians. Twelve of these 

members were also elected by people on Fijian communal roll and ten were 

elected by voters registered on the national roll. As well, twenty members of 

the House were elected from among members of the roll who were Indians. 

Twelve of these members were elected by voters on the Indian communal roll 

and ten members by voters on the national roll. The final eight members 

of the House of Representatives were elected from among persons who 

were registered on the roll of voters who were neither Fijians nor Indians 
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(classified as General). Three of these members were elected from among 

voters registered on the General communal roll while the remaining five 

members were elected by voters registered on the national roll. (Section 

32). Of the total fifty-two members of the House of Representatives, 

twenty seven were elected on communal roll and twenty-five on the national 

roll. 

The boundaries for the purpose of electing members of the House 

were prescribed by the Constituency Boundaries Commission. Fiji was 

divided into various constituencies each returning members according to 

voters on the Fijian, Indian and the General roll. It was the responsibility of 

the Constituency Boundaries Commission when prescribing the boundaries or 

following an electoral redistribution to ensure that the constituencies contain 

as nearly equal numbers of adult Fijians, Indians and inhabitants who were 

neither Fijian or Indian. When the national roll was being used to elect 

members, the constituencies should contain as nearly equal numbers of 

adult inhabitants as possible. A person was qualified to be registered on one 

of the three rolls to elect members to the various constituencies provided 

they were citizens of Fiji and have attained the age of twenty-one years. 

The Senate consisted of twenty-two members: eight of whom were 

appointed by the Governor-General acting in accordance with the advice of 

the Great Council of Chiefs (GCC) as was negotiated in the constitutional 

negotiations. The GCC consisted of the Minister of Fijian Affairs, all Fijian 

members of the House of Representatives, seven chiefs appointed by the 

Minister, eight others appointed by the Minister and five others elected by the 

Provincial Councils. The GCC had veto powers on matters relating to Fijian 

customs, way of life and culture. Seven other members of the Senate were 

appointed by the Governor-General acting on the advise of the Prime 

Minister, six on the advice from the Leader of Opposition and one on the 

advice of the Council of Rotuma. In effect fifteen members of the Senate 

were nominated by the Alliance Party (8 GCC, 7 PM nominees) and Dr Sahu 

Khan believed the "Senate was not a House of Review but a House of 
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protection for the Fijian race ." (Fiji Times, 23 June, 1977). A person was 

qualified to be a member of the Senate provided he was registered as a voter 

on one of the three separate rolls referred to in the constitution. By law a 

person could not be a member of the House of Representatives and the 

Senate. Senators term of office were for six years and they were not affected 

by the dissolution of the House of Representatives whose terms went for five 

years. 

With a bi-cameral set up, it was significant that the first chamber, the 

House of Representative or Lower House, was chosen by direct election; 

while the second chamber, the Senate or Upper House was by nomination 

and indirect election. Bicameralism had two main justifications. First, it 

provides checks and balances within the legislature and secondly, it enables 

distinct territories or interests to be represented (Hague, Harrop and Breslin, 

1992). In the Fiji situation the Senate served such purpose in roles and 

composition. The House of Representatives had the classical parliamentary 

role of legislating mainly through the power to initiate legislations:" a bill may 

originate only in the House of Representatives (Section 53,(2))." This was 

not to negate Section 52 which required that "Parliament may make laws for 

the peace, order and good government of Fiji." The Governor-General, acting 

in accordance with the advice of the Prime Minister, may at any time 

prorogue or dissolve Parliament by a vote of no confidence in the government 

or the vacation of the office of the Prime Minister. 

1.2.4 ELECTIONS TO LOWER HOUSE 

During the seventeen years of Dominion government in Fiji(1970 -

1987), general elections were held every five years from 1972 when the first 

General Election was carried out two years after independence [as the 

electoral boundaries and administrative network was being set up under the 

1970 Constitution]. The Alliance Party was returned to power in the 1972 

general election with 33 seats and the Federation Party with 19 seats. There 

were fewer signs of interracial antagonism than on previous occasions, and 
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a spirit of goodwill prevailed in contacts between parties at the polling 

stations. It appeared that the Prime Minister Ratu Sir Kamisese Mara and the 

Leader of Opposition, Siddiq Koya, had a mutual understanding to discipline 

their campaigns to minimise tensions (Norton, 1977). 

The general elections of 1977 was the first test of the Alliance 

Government which had been in power for 11 years (since the 1966 elections). 

In the Fijian communal constituencies the poll averaged 67 per cent in 

contrast to 83 per cent in 1972, and the Indian turnout averaged 75 per cent 

in contrast to 85 per cent before. There were even greater decreases in the 

national constituencies where. the decisive seats were fought. The drop in 

the voting contributed to the defeat of the Alliance Party by depriving it of the 

votes of its Fijian members. It had to met a challenge from the new and more 

vigorous Fijian Nationalist Party (F.N.P .) led by Sakeasi Butadroka, a former 

Alliance assistant minister who did not find favour with the Prime Minister 

Butadrokas popularity so weakened the Alliance that the Federation Party 

won a two seat majority. Butadroka claimed he had proved to Fijians that 

the 1970 Constitution did not guarantee them power. Ratu Sir Kamisese 

immediately resigned, but was later invited by the Governor-General, Ratu 

Sir George K Cakobau, to form a minority government. Another general 

election was held in September 1977 and in this round, the Alliance Party 

won convincingly thus returning to power for the fourth term under Ratu Sir 

Kamisese Mara. 

The 1982 general election produced the fourth victory for the Alliance 

Party in very much the same pattern as September 1977 but five years later 

in March 1987, the Alliance Party was to face the toughest election since its 

21 years in power. The Party lost the general election and the events that 

followed led to the military coup which changed the direction of the political 

scene in Fiji. 



.. .. 

• 

• 

17 

1.2.5 THE MILITARY COUP 14 MAY 1987 

In 1985, a new political force had emerged on the political scene with 

the formation of the Fiji Labour Party by the working class of the society with 

the support of the labour movement in Fiji. The party offered a middle ground 

between the Fijian dominated Alliance Party and the Indian dominated 

Federation Party. Before the general election in 1987, the Labour Party 

formed a coalition with the Federation Party to fight the election together 

against the Alliance Party . 

At the polls in March 1987, the Coalition defeated the Alliance and the 

Governor-General, Ratu Sir Penaia Ganilau invited the leader, Dr. Timoci 

Bavadra, a former government medical doctor, to form the government. 

Racial tension in the urban areas had been a feature of the election build up. 

But nonetheless, the new Prime Minister, Dr. Bavadra, had formed a 

government dominated by Indians. 

It seemed clear that the friendly, straight forward and unsophisticated 

native Fijians had at last realised the dangers of their being swamped by a 

politically ambitious Fiji Indian majority (had more population then the native 

Fijians) and had taken up arms to preserve their rights. Fijians, had enjoyed a 

form of traditional society which ensured that all its members interests were 

protected and in which there were few if any traces of the divisions which 

affect Western society-class, wealth, power and status. The society was 

under direct challenge from the "foreign" Fiji Indian community originally 

introduced by the British, which had taken political power from Fijians and 

was about to deprive them of the most precious aspects of their culture, in 

particular, their land. 

Racial unrest had developed after the election and the militant Fijian 

group, Taukei Movement, was instrumental in protest marches and political 

rallies in the major urban areas in April. In the light of these unrest, 

Lieutenant Colonel Sitiveni Rabuka, then third in command of the Fiji Military 
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Forces and Director of its Operations, entered Parliament in session at 1 O 

o'clock on 14 May 1987 and took the government from the Bavadra led 

Coalition without a shot being fired. Ironically, Rabuka had studied the art 

of conducting military coup in India. 

Political chaos followed after the military coup and in the face of 

uncertainty, the Governor-General, after successfully persuading Colonel 

Rabuka to return to barracks, took over the political control of the country 

with appointed portfolio members reporting to him. A reconciliation attempt 

was made by the Governor-General in which the opposition Alliance Party 

under Ratu Sir Kamisese and the overthrown Coalition under Dr. Bavadra, 

would form a government of national unity. Before reconciliation was to be 

finalised at the Deuba Accord, Colonel Rabuka , now Commander of the Fiji 

Military Forces, moved into government buildings and took over power on the 

25 August, 1987, in his second military takeover. 

By decree, Colonel Rabuka, set up the Fiji Military Government with the 

Governor-General still in office. By September, Fiji was expelled from the 

Commonwealth and the role of the Crown was uncertain. When attempts 

failed to persuade Buckingham Palace to accept the new political takeover, 

Colonel Rabuka and his military government unilaterally declared Fiji a 

Republic, by decree, on 7th October 1987. The Military Government 

continued until Colonel Rabuka (now Brigadier) gave up power for a civilian 

government four months later. 

1.3 THE REPUBLICAN PHASE: 7 OCTOBER 1995 

Fiji, a Republic since October 7, 1987 was run by an Interim 

Government headed by the Prime Minister, Ratu Sir Kamisese Mara. The first 

of such Interim Administration was appointed after a Decree published on 

December 5, 1987 in the Fiji Gazette ending the military rule in Fiji. The 

military had been running the country since May 1987 following the coup

d'etat. The Decree entitled "Appointment of Head of State and Dissolution of 
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Fiji's Military Government 1987" made way for the President to appoint an 

Interim Administration to administer the affairs of the country until General 

Elections were held. With the publication of the Decree, Major General 

Sitiveni Rabuka (then Brigadier General) dissolved the Fiji Military 

Government and the Executive Council, abolished the Office of the Head of 

the Military Government, and appointed Ratu Sir Penaia Ganilau as the first 

President and Commander in Chief of the Republic of Fiji. Exercising powers 

vested in him, the President appointed Ratu Sir Kamisese Mara, Prime 

Minister and invited him to form his Government. 

1.3.1 THE INTERIM ADMINISTRATIONS 

The Prime Minister named his 21-member Cabinet, the first Interim 

Government on December 9, 1987 to administer the affairs of the nation until 

General Elections were held. When the Interim Administration took control of 

the affairs of the nation there were several challenges facing the country. 

Two major challenges which needed immediate attention were the country's 

dwindling economy and the need for an amicable Constitution acceptable to 

the majority of the people. When their term ended on January 5, 1990 the 

country's economy had made a tremendous recovery with the constitution 

ready to be finalised. 

The term of the first Interim Government ended on January 5, 1990 and 

the Prime Minister announced a 17-member Cabinet of Ministers for the 

second Interim Administration. This interim government continued in office 

until the general election in March 1992 under the new Constitution made by 

this government on 25 July 1990. 

1.3.2 THE NEWLY ELECTED RABUKA GOVERNMENTS 

At the general election of 1992, Major General Rabuka had left the 

army and entered politics after being elected as the President of the newly 

formed Fijian Political Party, (FPP), Soqosoqo ni Vakavulewa I Taukei 



. 
• 

• 

• 

.. 

.. 

20 

(SVT). The FPP or the SVT, as it is locally known, contested the election 

and won convincingly in the new enlarged 70 member parliament with the 

Federation and Labour (now separate again) in the opposition. Another 

election was called by the Rabuka Government in February 1994, but the 

present incumbent held on in the face of more competition from among the 

Fijians themselves. To date the Rabuka Government controls the country 

with Ratu Sir Kamisese Mara taking over as President from the late Ratu 

Sir Penaia Ganilau, who had passed away early in 1994. 

The effect of the military coup on the public service will be covered in 

the last chapter of the study, but the development of the FPS had been 

determined by the political situation of the day since Fiji was first offered to 

Great Britain in 1858. A time line shows the political development in Fiji in 

the last 150 years. (Table 1) 

*************************************** 
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(Table 1) 

TIME LINE 1858 - 1994: Fiji, Australia, the World. 

FIJI I AUSTRALIA I THE WORLD 

1st Offer - Cession - 1858 
Smythes Mission - 1860 Burke & Willis AM. Civil War 
1st Officer Rejected - 1862 1st Atlantic Cable 
Confederacy Set Up - 1865 
Confederacy Failed - 1867 Queensland : Pol Lab 

Act Franco-Prusssian War 
German Unification 

Cession of Fiji (UK) - 1874 
---- 1875 

1st Indian Indenture - 1879 
Capital to Suva - 1882 Silver : Broken Hill 

1st Petrol Car 
----- 1900 

Commonwealth Boer War 
Letters Patent - 1904 1st Aeroplane 
(First Election) Russo - Japanese War 

Balkan Wars 

F I R s T w 0 R L D w A R 

Indenture Stops - 1916 Russian Revolution 
League of Nations 
Mussoloni : Italy 

... .... ...... 1925 Eire-Republic 
1st Elected Indian - 1929 UK: Uni Surfrace 

Sydney H Bridge St. of Westminister 
Rise of Hitler 

Legisco (Elec/Nom) - 1937 Japan Invades China 

s E C 0 N D w 0 R L D w A R 

1st Development Plan - 1948 Ch. Communist Rev 
(10 years) NATO Formed 

------ 1950 ANZUS PACT Korean War 
Seato 

Suez Crisis 
1st Fijian W. Vote - 1963 Indonesia Self Rule 
Member System - 1964 Malaysia Formed 

Vietman War 
Const. Cont (London - 1965 
Ministerial System - 1966 
Alliance Rule Begins Sydney Opra House 7 day War 
Const. Cont (London) - 1970 
(Independence - Dominion) 
1st Post Ind Election - 1972 Whitlam Lab Government 1st Oil Crisis 

----- 1975 Whitlam Sacked by GG Yorn - Kippur War 

1st Alliance Defeat - 1977 
(Returned in 6 months) 
3rd General Election (All) - 1982 

1st Hawke Lab Government 2nd Oil Crisis 
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4th General Election (All - 1987 
Lost Military Coup) 
Republic/Mil/lntrim Govt 
New Constitution - 1990 

1st Post Coup Elect - 1992 
Rabuka SVT Government 
2nd Post Coup Election - 1994 
Rabuka (SVT) Government 
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2nd Hawke Lab Govt 

3rd Hawke Lab Govt 
4th Hawke Lab Govt 
1st Keating Government 

Mabo Case 

---- 2000 REPUBLIC? 

Fall of Berlin Wall 
Fall of USSR 
New Germany 
Gulf War 

Cambodian Election 

Ruandan Tragedy 
Israeli - PLO Accord 
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CHAPTER TWO 

THE BEGINNING OF THE FIJI PUBLIC SERVICE 

2.1 THE RATIONALE FOR ESTABLISHMENT 

To set the scene for the discussions to follow, I wish to sketch the 

origin and the nature of the Fiji (used not to confuse it with indigenous 

• Fijians) bureaucracy. The sketch may be rough, but it will reflect my own 

interests and purposes indeed, some of what may be regarded as my 

prejudices, in particular with regards to the machinery of government that 

has developed in the country. 

The "bureaucracy" I shall address in both the structures and functions 

that the contemporary eye can discern as bureaucratic in nature, and I am 

inclined to define "structures" as patterns of action independent of their 

systems consequences and "functions" as used in mathematics and 

economics , to designate a relationship between two or more variables 

(Riggs, 1969). Bureaucracy is however an irritating word where different 

writers have applied it to very different things. Early writers in the nineteenth 

century used the word to mean " government by officials", by the people who 

work in ' bureaux ', the French word used to denote offices or departments. 

The fear grew that these people were acquiring too much power and their 

activities were held to be "fussy and meddlesome" , hidebound and mediocre. 

The word thus came to be used as a criticism or term of abuse. Harrold Laski 

writing in 1930 defined bureaucracy as " a system of government, the control 

of which is so completely in the hands of officials that their power jeopardises 

the liberties of ordinary citizens" (Laski, 1930 - 1938). In our own day the 

word is often used popularly to imply too many regulations , delay, red tape, 

and in short: inefficiency. 
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The difficulty in arriving at an adequate definition of "bureaucracy" is 

the necessary elimination of certain derogatory or subjective and emotive 

descriptions of what has happened in Fiji (Barber, 1978). Various meanings 

have been given to the term which include the institutional meaning and as 

activities of officials; but for the purposes of this chapter, the latter option is 

the preferable definition with the behaviour of officials seen in a regulated 

system operating through complex interrelated organs. This approach will 

therefore take into account the classical development by the German 

sociologist Max Weber who propounded the organisational definition of 

bureaucracy conceiving the two concepts of the social mechanism that 

maximises efficiency in administration, and a form of social organisation with 

specific characteristics (Weber, 1947). Peter M Blau had described this social 

organisation as "institutionalised strategies for the achievement of 

administrative objectives by the concerted efforts of many officials" (Blau, 

1968). Weber specified the following characteristics or conditions that an 

organisation must possess before properly being called a bureaucracy: 

i) The regular activities required for the purpose of the structure 

are distributed in fixed ways as official duties; 

ii) Specified spheres of competence have been marked off as part 

of a systematic division of labour; 

iii) The official is subject to strict and systematic discipline and 

control in the conduct of duty; 

iv) All operations are governed by a consistent system of abstract 

rules; 

v) There is consistency in the application of the rules to specific 

cases; 

vi) The organisation of offices follows the principle of heirachy, i.e. 

each lower office is under the control and supervision of a 

higher one; 

vii) Officials are subject to authority only with respect to their 

impersonal official obligations; 
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viii) Candidates are selected on the basis of technical qualifications; 

and 

ix) Being a bureaucratic official constitutes a career, and there is a 

system of promotion according to seniority or merit, or both 

(Weber, 1947). 

Weber concluded that a fully developed bureaucracy has the 

advantages of speed, precision, unambiguity, continuity, discretion, unity, 

strict subordination, and the reduction of friction, material and personal costs. 

He considered that its specific nature develops more perfectly the more its 

dehumanised, i.e." the more completely it succeeds in eliminating from official 

business all personal, irrational, and emotional elements which escape 

calculation". The organisation conceived by Weber is therefore designed to 

achieve a rational orientation towards tasks which are conducive to efficient 

administration. 

Based on Weber's classical view of bureaucracy, Amitai Etzioni 

considered that organisations are characterised by the following: 

i) the division of labour, of power and of communication 

responsibilities, such divisions being deliberately planned to 

achieve certain goals; 

ii) the presence of power centres which control the concentrated 

effort of the organisation and continuously review its 

performance and repattern its structure, where necessary, to 

increase its efficiency; and 

iii) the classification of personnel (Etzioni, 1964). 

Public resource allocation would be impossible without the existence of 

bureaucracy. Government provision of goods and services implies a structure 

of bureaux making and implementing decisions as to which goods and 
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services are to be supplied, in what amounts, and to which group of citizens

consumers. In a welfare state the role of a bureaucracy is extensive as a 

considerable part of total resources is allocated over the budget (Dunleavy, 

1985). Although there is unanimous agreement about the necessity for 

bureaucracies in the welfare state, there is wide disagreement about the 

characteristics of bureaucratic behaviour, in particular with regards to the key 

problem of efficiency. 

Organisational theory and public choice theory imply three mutually 

inconsistent propositions about bureaux operations : (1) bureaucracies are 

capable of the highest level of rationality or efficiency (Weber, 1947); (2) 

bureaux behaviour is characterised by social inefficiency and administrative 

waste (Niskanen, 1971, and Tullock, 1965); (3) the logic of bureaux 

operations is irrationality (March and Olsen , 1989). In whatever form and 

shape the Fiji bureaucracy has evolved over a century, what seems apparent 

is the fact that its bureaux operation was subject to the same empirical test 

that bureaucracies in developed economies of the western worlds have faced 

(Goodsell , 1983) . 

2.2 THE BRITISH ROOTS OF THE FIJI PUBLIC SERVICE 

The Fiji Public Service (FPS) and judiciary are organised in a similar 

way to the British system, which not unexpected in view of the very close and 

formal ties the official administration has had with Whitehall and the former 

Colonial Service of Fiji. To understand the origins of the present FPS we 

must begin by looking at its roots in British history. It exists in order to do the 

administrative work necessary to carry out the intentions of the government. 

The nature of that work depends on the circumstances of the time: one need 

only to imagine how administration was carried out before the invention of 

typewriters, telephones or fax machines to realise how true this is. The work 

has changed with all the changes in social history and so has the 

administrative machinery for doing it, though sometimes far too slowly, 

lagging behind the need . 
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It was not until the nineteenth century that the need for a radical 

reconstruction of the machinery of administration began to be recognised and 

Mackenzie and Grove ( 1957) mention five principles which had by then 

been established gradually: 

a) 

b) 

c) 

payment from public purse should be related to work _done this 

followed the Northcote-Trevelyan Report, 1853; 

jobs tended to become permanent although officials in the 

Crown service were in law liable to dismissal without notice; 

superannuation and pension schemes were established to 

compensate officials who could not continue to work; 

d) parliamentary control of the establishment was instituted 

through budgetary allocation; and 

e) with the budgetary control through parliament and cabinet, the 

Treasury became predominant. 

By the middle of the nineteenth century, when British interests were 

developing in Fiji, the administration had been centralised and the 

bureaucracy that was imposed on the colony followed the developments in 

the 'mother country' although at a slower pace than its originator. 

2.3 THE ORIGINS OF THE MODERN FIJI PUBLIC SERVICE 

Fiji was never an administrative vacuum by the time of Cession in 

1874. Fiji had the Cakobau Kingdom and the Tovata Kingdom by the 

1860s and 1870. The new European arrivals in those two decades had, 

perforce, to deal in their own way with those problems of race relations which 

their coming had created, and the period saw a series of experiments in 

government, whose aim was to establish and maintain such conditions of 
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peace and order as were necessary for the successful cultivation of 

cotton. That is not to say, that there was any agreement, however, among the 

immigrants as to the desirability of setting up political institutions able to 

regulate all the affairs of the mixed community of the islands: to legislate and 

to provide courts of justice to administer the laws, to keep the peace among 

the Europeans as among the natives, to give secure titles to land, to provide 

public utilities. The settler's reaction to Fijian anarchy was much more 

primitive than that. At the very least they required an assured tenure of land 

and some means of safeguarding themselves, their families and their 

properties from the hostility of neighbouring tribes. 

As far as the prospective planter was concerned, Fiji was either a 

native kingdom under the rule of Cakobau, or a series of states under less 

powerful rulers. Having landed at Levuka, paid a formal call on the British 

Consul, and listened to contradictory advice from the 'old hands' on the 

waterfront, the settlers chief concern was to obtain a suitable tract of land for 

his operations . And in making a purchase he naturally turned to whatever 

ruler appeared to exercise real authority over the area in which he wished to 

settle; to Kuruduadua in Navua, to Tui Nayau in Lakeba, to Tui Cakau or 

Ritova in Vanua Levu, or to any other appropriate chief. Even if he made an 

agreement in the first instance with a particular village, and subsequently 

registered his transaction with the British Consulate, he would still seek to 

establish good relations with the most powerful ruler of the district, for he 

looked to the strength of such a one to protect his title in the future. Heavy 

reliance upon the local chief and the problem of government in Fiji was 

recognised. The 1865 Confederation lacked the experience to develop a 

central government for the territory, but the real inspiration of the 

Confederation came from the European secretaries who had attached 

themselves to individual rulers - W.H. Drew (Cakobau), R.S. Swanston 

(Maafu), using their influence in the interests of the planter class to which 

they belonged. Subsequent experiments by the Lau Confederation(1867), 

and the Bau Kingdom met the same fate when the settlers withdrew their 
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support to the latter causing a serious loss of taxes. This situation continued 

until 1874. 

Almost a year was to intervene between the execution of the Deed of 

Cession and the formation of permanent institutions of government. Sir 

Hercules Robinson had set up a temporary government with himself as the 

Governor and E.L. Layard, former British Consul, as the Vice-President of the 

Executive Council and Administrator of the Government in Robinson's 

absence as Resident Governor of New South Wales. J.B. Thurston was to act 

as Colonial Secretary having control over police and goals, public works, 

survey ~nd postal departments. T. Horton, Manager of the Fijian Banking 

Company as Treasurer, and Swanston as Secretary of Native Affairs(Burns, 

1963). 

For the administration of justice, a General Court, presided over by one 

European and one native judge, was established at the capital, Levuka. 

Provision was also made for the establishment of local courts of Petty 

Sessions presided over by Justices of the Peace (JP) appointed by the 

Governor. Significantly, no provisions were made for a Legislative Council, 

and the laws of New South Wales were, by Proclamation, adopted as the 

laws of the colony, (Fiji Royal Gazette, 14 Oct. 1874) . 

In the field of native administration a similar economy was observed 

(Kerr, 1969). Four stipendiary magistrates were appointed, and the colony 

was divided between them. One was placed in charge of the south coast of 

Viti Levu and Kadavu; one in charge of the north coast of Viti Levu and 

Yasawa; one over Vanua Levu and Taveuni; and one over Lau and Lomaiviti. 

The group was divided into twelve provinces over which existing rulers who 

ceded Fiji to Great Britain, were appointed as Provincial Chiefs or "Rokos". 

Below the Rokos, eighty district chiefs or "Bulis" were recognised. This 

temporary organisation was not designed to do more than preserve order in 

the colony until such time as more permanent arrangements could be made 

for its government, and Robinson's provisional arrangements remained in 
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force until first of September, 1875, when Sir Arthur Gordon, former Governor 

of New Brunswick(1861-6), Trinidad(1866-70) and Mauritius(1870-4), took 

over the administration from Layard, and proclaimed the Charter of the 

Colony. 

On assuming control, Gordon's immediate attention was devoted to 

transforming Robinson's temporary arrangements into a permanent 

machinery of government. The Charter of the Colony provided for the 

Executive and Legislative Councils and Gordon retained the main outlines of 

the central administration created by Robinson. In addition to the Colonial 

Secretary and the Receiver Generals Office, the initial establishment 

• provided for Departments of Audit, Survey, Post, Lands, Immigration 

(concerned with the importation of labour to Fiji), Medical Services, Judicial 

Services, and Police and Goals. For the time being no Commissioner of 

Native Affairs was appointed as Gordon chose to retain control of that 

Department in his own hands, though the office was filled two years later. In 

the field of provincial administration Robinson's provisional system of 

European stipendiary magistrates and native "Rokos" was retained, though it 

was to be used, as will be seen, in a distinctive manner not envisaged by 

Robinson (Burns, 1963). 

(Figure1) 

PUBLIC SERVICE STRUCTURE BY 1ST SEPT, 1875 

MEDIClL 
SERVICE 

-i>OLICE/ 
GOALS 
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Later additions to this structure were the Commissioner of Native 

Affairs(handled by the Governor until 1887) and the Attorney-General. The 

Establishment(staffing strength) consisted of 463 staff in eleven departments 

(see Figure 2). 

(Figure 2) 

DEPARTMENT I POSTS I NO.POSTS I TOTAL 

1) Governor. His Excellency 1 4 
Private Secretary 1 
Aide-Campe(ADC) 1 
Private Interpreter 1 

2) Colonial Secretary Colonial Secretary 1 4 
1st Clerk & Clerk to 
Council 1 
2nd Clerk 1 
3rd Clerk 1 

3) Receiver-General Clerk of Treasury 1 8 
1st Clerk of Customs& 
Shipping Master 1 
2nd Clerk & Bond Keeper 1 
3rd Clerk 1 
Boarding Officers 2 
Harbour Master 1 
Light Keeper 1 

4) Attorney-General Attorney-General 1 2 
Clerk 1 

5) Survey Office Surveyor-General 1 2 
Clerk 1 

6) Post Office Colonial Postmaster 1 2 
Clerk 1 

7) Commissioner of Lands Commissioner 1 3 
& Agent-General of 1st Clerk 1 
Immigration 2nd Clerk 1 

8) Medical Services Chief Medical Officer 1 3 
Govt. MO for Eastern 
Islands 1 
Assistant Medical Off 1 

9) Judicial Services Chief Justice 1 34 
Police Magistrate & 
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Registrar-General 1 
Chief Native Magistrate 1 
Registrar, Supreme Court 1 
Interpreter 1 
Bailiff 1 
Stipendiary Magistrates 8 
Native Magistrates 18 
Commissioner of the 
Interior 1 
Clerk to Police Court t 1 

10) Police & Goal Superintendent 1 279 
Clerk 1 
Goaler Sub-Inspector 1 
Sub-Inspectors 4 
Sergeant 1 
European Constables 18 
Half-Caste Constables 2 
Goal Warder 1 
Native Constables 250 
Native Affairs 
Commissioner(by Governor) 122 
Roko Tuis 11 
Bulis 111 

Grand Total 463 463 - · 

Source: Fiji Royal Gazette, No.14, Sat. Nov 20,1875 

The total personal emoluments (salary) for the last quarter in that year 

for the 463 personnel under the Government budget was 7,053 pounds 

sterling and fourteen shillings in a total estimate of 32,638 pounds, six 

shillings and three pence for the colony. It is this beginning which gave the 

start to the Fiji Public Service, although the term 'Civil Service' was 

extensively used in line with the British Colonial Service under its Secretary 

of State which controlled the colonial bureaucracy. From this humble 

beginning, the FPS grew with development and time to some 7,000 by 

independence, 96 years after colonial rule, and an astronomical rise to 

28,500 during the last 24 years. This will be looked at in more details in 

Chapter 3 and in financial terms in Chapter 5. 
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2.3 THE RISE OF THE FIJIAN ADMINISTRATION 

Until recently, however, one of the major administrative problems has 

been the continuing existence of a separate Fijian Administration which, as 'a 

State within a State', resulted at one time in a dual legislative, administrative 

and judicial system for the Fijian people(Ward, 1971). 

The Fijian Administration is partly a product of the philosophy of 

indirect rule and partly a reflection of the power of the chiefs(Spate, 

1969).When Gordon took over as the first resident Governor in 1875, two 

main views on native policy existed: one, supported mainly by the settlers 

and those who had business interests in the colony, thought that the Fijians 

should be ruled according to the standards of western civilisation. It was 

believed that in a few years the Fijians would become westernized, even to 

the extent of dividing their lands according to European ideas of individual 

land ownership (Legge, 1958). Even before Cession, it was freely assumed 

by planters that the Fijian people was inevitably doomed to extinction and the 

planters looked forward to 'the gradual imperceptible and peaceful transfer to 

us of the entire political power in the country'(Swanston, Fiji Times, 7 Jan, 

1871 ). One observer commented that the Islands 'would gradually pass into 

the hands of the white residents for the disappearance of the aboriginal 

population is merely a question of time' (Britton, 1870). Britton based his 

expectation on the fact that aboriginal inhabitants of North America, Australia 

and New Zealand, 'obedient to a mysterious law, have perished on the first 

contact with that race to whom is confided the great colonising mission' (p73) . 

Gordon's view, however, differed; he believed that the Fijians should be 

ruled according to their customs and traditions, and firmly believed that 

Fijians should be encouraged to take part in their own government using the 

existing system of rank and other Fijian institutions in the administration of 

the colony. Through the Native Affairs Ordinance of 1876, Gordon set up 

councils in the districts and provinces with the Great Council of Chiefs (GCC). 

Officials were appointed, starting from the Turaga-ni-Koro(village headman), 
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and working up through the Buli in the district, the Roko in the province, to 

the Native Regulations Board (now the Fijian Affairs Board-FAB) and, finally, 

the Governor. The GCC and the NRB made laws concerning native or Fijian 

matters. These were put into effect by Fijian magistrates in their courts. The 

communal (mataqali) system of land ownership was made firm by the Native 

Lands Ordinance of 1880. In this way, Gordon laid the foundation for the 

system of native administration which has lasted, with changes, more than a 

century to this date (see Figure 3). 

The structure of the Fiji,an administration has varied over the century, 

but was reinforced by the Fijian Affairs Ordinance of 1945 and is currently 

governed by the Fijian Affairs Act of 1978. The boards and councils 

comprising the administration are constituted by regulations made under this 

ordinance. At the same time as Britain was rapidly dismantling and 

abandoning "indirect rule" in other parts of the world particularly Africa, it was 

reinforcing it in Fiji through the establishment and development of the Fijian 

Administration (Watters, 1969). 

At the apex of the Fijian administration is the Great Council of Chiefs 

presided over by Minister of Fijian Affairs (since independence it has normally 

been given to a senior cabinet minister). This council considers all legislation 

affecting the rights and welfare of Fijians which is referred to it by 

government and it makes recommendations thereon. Under the Fijian Affairs 

Act, Cap 120, 1978, Section 3, the following is expressed: 

"(1) There shall be in respect of the Fijian people a council called 

the Great Council of Chiefs which shall consist of such number 

of appointed, elected and nominated persons as the Governor

General (the President since 1987) may by regulation 

prescribe. 

(2) It shall be the duty of the Council, in addition to any other 

powers or duties especially conferred upon it, to submit to the 

Governor- General such recommendations and proposals as it 
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may deem to be for the benefit of the Fijian people, and to 

consider such questions relating to the good government and 

well being of the Fijian people as the Governor-General or the 

Board(FAB) may from time to time submit to the Council, and to 

take decisions or make recommendations thereon". 

The present structure of the GCC consists of : 

a) 

b) 

c) 

d) 

the Minister; 

the Fijian members of the House of Representatives; 

not more than seven chiefs to be appointed by the minister; 

not more than eight other persons to be appointed by the 

minister; 

e) three persons (of whom one shall be a member of the Provincial 

Council) to be elected by each Provincial Council with less than 

twenty members; and 

f) any member of the Senate (eight) so nominated by the GCC. 

It is to be noted that the methods of selection of members of the GCC uses 

both systems of appointments by the minister and election by the smaller 

Provincial Councils(Fijian Affairs (Great Council of Chiefs) Regulations, 

1978). Apart from the Acts of parliament and regulations, the 1990 

Constitution, the supreme law of Fiji(Section 2) "recognises the Boos Levu 

Vakaturaga"(BLV) (the Fijian name for the GCC) (Section 3). 

One of the most interesting developments of the GCC (now commonly 

referred to as the BL V) , is its powers under Chapter 5 of the 1990 

Constitution with regards to the appointment of the highest office in the land. 

Section 31 states: "There shall be a President and Commander-in-Chief of 

Fiji who shall be appointed by the Bose Levu Vakaturaga and who shall hold 

office for a period of five years". It is this power of appointing(Sections 31, 

33) and removing (Sections 35, 36) the President and Commander-in-Chief 

under the Constitution, that makes the BLV the highest council in Fiji, even 
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above the parliament. This ensures the supremacy of the Fijians in the 

selection of this high office, a sentiment so often quoted by the present Prime 

Minister who carried out the military coup death in 1987. 

For the purposes of the Fijian Administration, Fiji is divided into 

fourteen provinces viz: Ba, Bua, Cakaudrove, Kadavu, Lau, Lomaiviti, 

Macuata, Nadroga and Navosa, Naitasiri, Namosi, Ra, Rewa, Serua and 

Tailevu(Fijian Affairs Act, 1978, Schedule). The Provincial Councils have 

power to levy rates to raise their revenue. The type of rate normally levied is 

a personal rate upon all male Fijians registered as landowners in the "Vala ni 

Kawa Bula"(VKB), the register of all Fijians, in the Native Lands Commission 

• (NLC) between the ages of 21 and 60 years. (It is to be noted that under the 

definition of a Fijian for the purposes of voting or candidature to national 

parliament, a candidate must be registered under the VKB, Section 49). 

Some experiments were made in the 1960's in three provinces with a change 

over to a system of land rating based upon the unimproved value of Fijian 

owned land in a province. This was considered to be more equitable since it 

was more related to ability to pay (Ward, 1971 ). Most Provincial Councils 

have standing committees on health, agriculture, finance, staffing and 

education. With the withdrawal of the Fijian magistracy at the end of 1968, all 

the races of Fiji are now subject to identical and criminal and civil legislation. 

In 1985, attempts were made to reorganise the Fijian administration following 

the report by Rodney Cole(a former Fiji civil servant and Australian National 

University academic staff) and his team. In this reorganisation of Fijian 

administration, the provincial administration was to be strengthened while the 

district (central) administration played a "diminishing role". In the 

reorganisation, every single dollar raised by the province was matched by the 

central government as provincial revenue on a dollar to dollar basis (Coles, 

1984). 

There is also the Fijian Affairs Board (FAB) which has the power to 

make regulations to be observed by all Fijians and to deal generally with all 

aspects of Fijian life. It exercises an oversight on affairs of the fourteen 
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Provincial Councils which are subject to general directions from the Board. 

Using sums provided from subventions from the central government, the 

Board maintains a central secretariat, a treasury and also trains and provides 

the senior administrative and accountancy staff of Provincial Councils. In 

practice, the Board's regulatory powers are seldom used and Provincial 

Councils are encouraged rather to make their own by-laws to suit local 

circumstances. Alongside the merging of the Fijian magistracy into the 

general judiciary, the Fijian Administration is being gradually reorganised into 

a broader local government system. The long term intention is that the local 

Fijian administrative units should be merged with the non-Fijian Advisory 

Councils, handling non-Fijians, to become fully representative local 

government units in rural areas. The development of the Fijian Administration 

can be illustrated in Figure 3 below : 

(Figure 3) 

FIJIAN ADMINISTRATION 1874 - 1994 

1876 1945 1994 

l l l 
(GCC-BLV} (GCC-BLV} (GCC-BLV) 

l 
Fijian Affairs Board Fijian Affairs Board 

l l 
NATIVE REG. BOARD DIVISIONAL PERMANENT 

PROtNCE 

COMMISSIONER SEC. FOR FIJIAN AFFAIRS 

ROKO ROKO l DISTRICT ROKO TJI 

DISlLCT BULi 

OFFICERS DISTRICT BULi 

J ASSJROKO 

VILJGE 
l l 

TURAGA-NI-KORO TURAGA-NI-KORO 
TURAGANIKORO 
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2.4 THE FIJI MACHINERY OF GOVERNMENT 

The machinery of government is a complex organisation and a 

theoretical model of an organisation as a system is an input-output model in 

which energies are fed into the system (energy input) and are transformed 

within it, resulting in energy output(or product output) (Katz & Kahn, 1967). 

The system model has also been used for the totality of political structures 

and processes. Easton, in "A Framework of Political Analysis" ,(1965), was 

one who elaborated a theoretical framework for a political system theory, 

while Arnold and Powell,(1966), developed a scheme for political systems, 

particularly with a view to the comparative study of politics. The 

• administrative system which functions within the political system is the 

collective of bureaucratic departments , agencies, services and the like, and 

their internal and external processes. Similar to the political system, the 

administrative system is made up of many sub systems. Sharkansky (1970), 

uses the term administrative to refer to these subsystems rather than the 

totality, i.e. 'the combination of the administrative unit and all the elements 

and processes which interact with the unit'. 

Fiji society has many different systems whose boundaries, including 

those of the political and administrative system and sub-systems may be ill

defined, overlapping and often fluid (Easton, 1965). Systems constitute part 

of the environment of other systems. The very fact that a social system 

includes input, conversion and output stresses that it cannot be considered 

as an isolated unit, since these processes derive their legitimation from the 

wider system(s) in which they are embedded and this applies especially to a 

political system. 

An organisation is to some extent essentially an open system which 

interacts with its environment and is perhaps strongly or inextricably 

intertwined with it. Organisations, institutions and institutionalised or non

institutionalised processes in the environment influence the internal and 

external operations of any social system. The scope and intensity of this 
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influence or, more generally, the interactions with the environment, depend 

on a number of factors which may not be discussed in detail here . 

The Fiji machinery of government can therefore be considered as a 

system, being a subsystem of the political system. It contains political 

elements (mainly the political executives who are responsible for part or all of 

the making and execution of policies, eg. Ministers, Prime Minister, 

President) and bureaucratic elements (the government administration). The 

machinery is composed of many sub-systems such as the Cabinet, 

government departments, various agencies and services etc., which together 

form a complex system. Its inputs and those of its sub-systems include 

demands, supports and opposition, similar to those of the political system at 

large(Almond & Powell, 1966) and in addition, the support and opposition of 

other parts of the political system or other sub-systems of the machinery of 

government respectively. Since the days of the Cakobau and Tovata 

governments of the mid nineteenth century(as discussed in Chapter 1), the 

structure of the Fiji machinery of government have been similar to other 

former British colonies until attempts were made before independence to set 

up constitutional government in Fiji . 

Constitutions are especially important in determining the territorial 

distribution of powers within the nation-state, let alone the fact that most 

nation-states have formal constitutions. Federal states invariably have a 

written constitution specifying the formal distribution of powers between the 

central and the sub-national governments as is the case in Australia. This 

contrasts withe unitary states, where sovereignty may be reserved to the 

central government. Figure 4 provides a global situation of selected countries 

and places Fiji in the 'unitary' government form in relation to other major 

industrial countries quoted: 
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(Figure 4) 

THE TERRITORIAL DISTRIBUTION OF POWER 

Confederal Federal Unitary 

....--G_o_ve_rn_m_e_n_t ________ ~ ______ G_o_v_e_r_nment 

lighly High fl 
Centralised Decentralised 
System 

CIS 
(from 1991) USA 

uC 
(pre 1991) 

G rmany Sweden France FIJI 

(Adapted from Hague, Harrop and Breslin, "Comparative 
Government and Politics", 1992). 

Virtually all nation-states have more than one tier of government. 

Regional, state or local authorities coexist under or alongside the central 

power. This means that all countries must resolve the issue of the 

relationship between differing levels of government. The answers vary. First, 

there are highly decentralised confederal systems, in which the central 

government has little authority. Secondly, there are relatively decentralised 

federal systems, in which authority is shared between the centre and outer 

levels. Thirdly, there are highly centralised unitary systems in which authority 

is concentrated in the central government as used in Fiji the group includes a 

vast majority of contemporary nation-state. In the Fiji situation, sub-national 

governments, whether regional in the Provincial Governments or local in the 

City and Town councils, may make policy as well as administer it but they do 

so at the pleasure of the national authority. In practice, of course, there is a 

balance between central and local governments which limits the power of the 

centre. 

THE BALANCE OF POWER/CENTRAL & LOCAL GOVERNMENT 

The resources of local government typically include: 

1. Control over policy implementation; 
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2. Responsibility for the direct provision of public 

services such as health, education and welfare; 

3. Some revenue-raising power: 

4. A local electorate mandate. 

Against this must be set the resources of the centre: 

1. Control over legislation, including the right to abolish or modify 

local government: 

2 . 

3. 

4. 

Provision of most local authority finance; 

Setting administrative standards for service provision: 

Popular expectations that the national government should solve 

problems. 

Under the unitary "dual" system used in Fiji, local government operates 

separately from the centre or its field executives an offshoot of the traditional 

British (or perhaps English) local council operation. This is in contrast to the 

"fused" prefect system used in the French situation. But the "machinery of 

government", in its widest sense , embraces all the institutions and 

organisations engaged in the business of government. It includes the 

Parliament; Cabinet and its committees; the Courts of Law; the departments 

of State and the agencies of government together with the organisations for 

their coordination and control, and off course the Crown (prior to 1987 ) of the 

President after 1987. To understand the structure, one must appreciate the 

use of the theory of 'separation of powers' which separates the three basic 

arms of government: executive, legislative and administrative arms; with the 

judicial arm acting as umpire in the application of the rules of government. 

Figure 7 thus illustrates the machinery of government in Fiji in the mid 1980's. 

The departments may have changed (Chapter 3), but the basic structure has 

not altered dramatically although the major absence now is the Sovereign 

Queen . 

********************************** 
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CHAPTER THREE 

STRUCTURAL AND FUNCTIONAL 

DEVELOPMENT OF THE FIJI PUBLIC SERVICE 

"To ask 'What does government do? 1 is to state a plain man's 
question in plain man's language. The answer is by no 
means simple" (Rose, 1976, 247) 

The Fiji Public Service (FPS) is exceedingly complex by third world and 

small-island states' standards, and it is central to the nation's political, social 

and economic life. By western standards, Fiji is thoroughly bureaucratized. 

The average citizen is highly dependent upon the public service for many 

services and necessities. These range from the construction of roads and 

airfields, securing education and employment, to obtaining drivers' licences 

and water connections. Indeed the citizenry perceives the FPS to be a potent 

force in daily life. Similarly, the economy had until five years ago, been 

heavily regulated and influenced by the FPS which has been enmeshed in 

Fiji's efforts at economic development. The administrative system has also 

been an integral part of the Fiji political process generally . 

This Chapter will consider the basis of the structure of the FPS its 

• structure, size and components distinguishing a ministry from a department 

(the basic unit in a bureaucratic set up). A grouping of ministries will be 

attempted based on 'functions', and an analysis of problems encountered in 

the size of the government will complete the discussion, but first we must 

look at why the ministry or department gets the role it has. 

.. 

• 

3.0 BASIS OF BUREAUCRATIC POWER AND STRUCTURE 

A modern government department is a large, multi-tiered organisation 

containing enormous knowledge and experience in its specialist area . 
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Departments in the FPS, like all other organisations, develop their own ways 

of proceeding, their own priorities, and their own 'house view'. They have a 

network of links with other departments and interest groups, to which they are 

bound by ties of tradition, agreements, and personal relationships 

complicating the task of political control. It means that steering a department 

in a new direction is a slow and complicated process which needs concerted 

effort from the Minister. Without that effort, the department will 'bounce back' 

into its original shape (Chapman, 1970). 

Bureaucrats implement political decisions in Fiji as Ministers cannot be 

everywhere at once; their 'span of control' is limited and difficult in 

departments where a hundreds of officials. In any case, civil servants need 

discretion if they are to carry out policies effectively. They can 'bend' the 

applications to fit not only the conditions in the field, but also to suit their own 

concerns and interests. Control over implementation of policies is a key 

source of bureaucratic power. Power gravitates to the bureaucracy if there is 

a vacuum elsewhere in the political system, and if politicians are unwilling to 

govern, then civil servants will and can rule. This was the case in Fiji in 1977 

on the first defeat of the Alliance Government. For three days, the NFP 

which had won at the April polls by a four seat majority, could not decide on 

the leader to be the Prime Minister and the then Governor-General, Ratu Sir 

George Cakobau used his 'discretionary' powers and appointed the defeated 

Ratu Sir Kamisese Mara as the Prime Minister and invited him to form a 

'minority' government. 

Another source of bureaucratic power is found in the comparison 

between the career structures of civil servants and elected politicians (Spann, 

1960). Civil servants' security of tenure is much stronger than that of the 

politicians who head departments and ministries. Particularly in parliamentary 

governments, ministers are moved, promoted, demoted and removed as the 

balance of power within the leadership changes. This gives the bureaucrat 

the incentive to resist change they just have to hang on until the minister is 

moved elsewhere. Politicians may have lesser technical knowledge of the 



.. 

• 

.. 

44 

area under their control than civil servants. Civil servants at the top levels of 

the bureaucracy may have had decades of experience in the field, whereas 

cabinet ministers may be newer to the jobs or portfolios. Fiji Ministers 

therefore become dependent on the advice and information presented to 

them by their civil servants. Thus the bureaucracy possesses considerable 

potential power through deciding what information should be presented to 

politicians and what should be suppressed. This power can affect decision

making functions in two ways: 

i) First, civil servants and advisers may choose not to pass on 

information that they knew decision-makers will not like; and 

ii) Secondly, bureaucrats affect decisions through the 

realities of bureaucratic politics'. 

Civil servants future are linked with the fate of their department. They 

want to see their department(and their jobs) grow in stature. Bureaucrats will 

act to defend the interest of their particular organisation when resources are 

being allocated in the budget or fundamental reform is being considered. As 

Dunleavy (1989) points out in his discussion of the literature on bureaucracy, 

officials and public servants are basically potrayed as wanting to maximise 

their budgets within political constraints. Bureaucracies are often 

characterised as expansionist organisations, seeking to increase their size, 

staff, financing and scope of operations(Self, 1991 ). 

3.1 STRUCTURE OF THE PRESENT FIJI PUBLIC SERVICE 

The bases on which bureaucracies are structured vary from country to 

country. The most common yet also most ambiguous form of organisation is 

by PURPOSE or FUNCTION (Peters, 1984). Most ministries and 

departments exist to pursue distinct objectives, such as tax collecting, 

transport, education, health, defence and so on. The ambiguity arises from 

defining the real objective of a functional bureaucracy. Are they the 
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objectives of the ministry's creator? Or of the politicians (ministers) who 

notionally control it? Or of the administrators who staff the ministry? The 

goals of these groups may be totally incompatible, thus rendering the idea of 

the purpose of the organisation as an integrated whole distinctly elusive. The 

British television series, "YES MINISTER" provided a light hearted insight into 

how bureaucracies can stress objectives other than their supposed purpose. 

The series showed how politicians and civil servants interacted in the 

mythical Ministry of Administrative Affairs. The Minister is concerned with 

furthering his career prospects, while the administrators act to preserve their 

influence, and to promote the Ministry's interests against the departments . 

These interests frequently conflict, and only rarely coincide with those of the 

government as a whole. The popularity of the series with British politicians 

(notably former Prime Minister Margaret Thatcher) is an indication of how 

close the fiction came to fact. But the other three types of bureaucratic 

organisation are more specific than functional organisation(Hague, Harrop & 

Breslin, 1992). 

The second type, organisation by AREA was exemplified by the system 

of British colonial rule under which a local Commissioner was responsible for 

all the activities of the colonial government within a particular division or 

district. Organisation by area can coexist alongside organisation by purpose 

although this system of "dual control" often creates considerable problems of 

coordination. 

A third type is organisation by CLIENTELE which is often introduced to 

coordinate the provision of services to groups that make heavy use of 

government programmes (for example, disabled war veterans in the United 

States) or deprived minorities (such as the Aborigines in Australia). 

A final basis of organisation is by PROCESS. This type of organisation 

is typically designed to achieve economies of scale within the administrative 

system. It centralises function such as data processing, auditing and 

accounting. 
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{Table 2) 

STRUCTURES OF ADMINISTRATION 

BASIS OF ORGANISATION DEFINITION EXAMPLES/COMMENTS 

PURPOSE/FUNCTION Departments are organised to Most central governments are 
pursue specific objectives in largely set on this basic, 
society. though Depts may place their 

own interest before their 
ostensible goals. 

AREA One Department responsible Seen in the prefectorial 
for all the policies of central systems of France, Italy and 
government in a particular Japan. 
locality . 

CLIENTELE A single Department provides War veterans and minority 
all public services to (and groups often served on this 
often controls) a specific basis . The Department can 
group. out last the group. (Italy still 

has an agency for the widows 
and orphans of Garibaldi's 
campaigns of 19th century). 

3.2 MINISTERIAL ALLOCATION 

During 96 years (187 4-1970) of British colonial rule and 20 years 

(1970-1990) of independence, new portfolios and departments were been 

added over the years [since the Deed of Cession]. In 120 years of modern 

Fiji history, the FPS had evolved from the original eight departments with 

463 staff. By December 1961, the total establishment of the FPS was 4623 

distributed amongst 20 departments (Jarman, 1980). Between 1960 and 

1970, the establishment had doubled keeping pace with the development of 

the country prior to independence. In the post independence years it had 

risen to 28,500 by 1994 . 
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MINISTRIES AFTER 20 YEARS OF INDEPENDENCE (1990) 

MINISTRIES DEPARTMENTS & AGENCIES IN 
PORTFOLIO 

1. President's Office President's Office and his personal staff 

2. Prime Minister's Office Prime Minister's Office, Cabinet Office, 
national Archives of Fiji, Public Service 
Commission 

3. Attorney-General & Justice Attorney-General's Office, Director Public 
Prosecution, Judicial, Dept AG's Chambers 
which includes the office of Administrator-
General, Registrar-General, Stamp Duties, 
Titles, Fiji Law Reform Commission 

4. Infrastructure Public Utilities Public Works Dept, Road Transport Dept, 
Marine Dept 

5. Fiji Affairs & Rural Development Fiji Education Unit, Fiji Development Fund 
Board, Fijian Affairs Board, Provincial 
Councils, Fiji Institute of Culture & Rural 
Development Department 

6. Finance & Economic Planning Treasury, Budget Offie, Bureau of Stats, 
Central Planning Office, Government Printing 
Department, Supplied Dept, Electronic Data 
Processing (now Information Technology 
Centre), Inland Revenue Dept and Customs 
& Exercise Dept 

7. Foreign Affairs Foreign Affairs Department 

8. Forests Forestry Department 
Fiji Pine Commission 

9. Health Medical Department, National Food and 
Nutrition Committee, Old Peoples Home 

10. Home Affairs Fiji Police Force, Fiji Military Forces, FMF 
Auxiliary Unit, Prisons Dept, Immigration 
Dept, Metrological Services Dept 

11. Housing and Urban Development Town & Country Planning Dept, Housing 
Authority, Cities and Town Councils 

12. Indian Affairs Indian Affairs Office, Indian Advisory 

.. Councils 
13. Information, Broadcasting, Television & Information Dept, Fiji Broadcasting 

Telecommunications Commission, Fiji Posts & 
Telecommunications Limited 
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14 . Lands & Mineral Resources Lands & Surveys Dept, Mineral Resources 
Department 

15. Primary Industries & Co-operatives Agriculture Dept, Fisheries Dept, Agricultural 
Tribunal, Co-operative Dept 

16. Trade & Commerce Dept of Trade & Commerce, Consumer 
Council of Fiji, Fiji Trade & Investment Board 

17. Tourism, Civil Aviation & Energy Department of Tourism, Civil Aviation 
Department, Dept of Energy, Fiji Visitors 
Bureau 

18. Women & Social Welfare Department Women & Culture, Dept of 
Social Welfare, Fiji Museum 

19. Education , Youth & Sports Department of Education, Department of 
Youth & Sports 

Source: "Fiji Today, 1990", Ministry of Information, Suva. 

After the first post-coup general election in 1992 under the existing 

1990 Constitution, the first Rabuka Government had set up 21 Ministries 

which were then cut back to 16 by 1993, and finally to the present dozen by 

the March, 1994. The allocation of portfolios with their permanent secretary 

were as follows:-

(Table 4) 

ASSIGNMENT OF PORTFOLIOS AND PERMANENT 
SECRETARIES ( BY 1 MARCH 1994) 

MINISTRY MINISTER PERMANENT 
SECRETARY 

PRESIDENT Rt. Sir KKT Mara, GCMG, M. Rigamoto (Mrs) 
KEB Kt St. Jhn 

PRIME MINISTER/FOREIGN Major-Gen S L Rabuka, J. Kotobalavu 
AFFAIRS/EXTERNAL OBE, (Mil) MSD, 0 St. Jhn Rt. T. Cavuilati 
TRADE F. Jitoko 

Lah Koy (Mrs) 
W. Thompson 

ATTORNEY- Kelemedi Bulewa I. Mataitoga 
GENERAL/JUSTICE 

FINANCE, PUBLIC Co . P. Manueli, OBE (Mil) R. Taite 
ENTERPRISES 

AGRICULTURE, FISHERIES, Rt. Ovini Bokini J. Teaiwa 
FORESTS 
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NATIONAL PLANNING, Rt. Jo Nacola L. Ratuvuki 
REGIONAL DEVELOPMENT, 
MUL Tl ETHNIC AFFAIRS 
COMMERCE, INDUSTRY, Harold Powell L. Rokovada 
TOURISM, CIVIL AVIATION 

EDUCATION, WOMEN , Taufa Vakatale (Miss) A. Naidu 
CULTURE, SCIENCE, 
TECHNOLOGY 
LANDS, MINERAL Rt. Timoc i Vesikula B. Dutt 
RESOURCES.ENERGY 

HEALTH, SOCIAL Lt . Col. J. Kaukimoce V. Rigamoto 
WELFARE/HOUSING , R. Ram 
URBAN DEVELOPMENT & 
ENVIRONMENT 

FIJIAN AFFAIRS Adi Samanunu Cakobau Rt. J F Rad rod ro 

PUBLIC WORKS, Rt. Josefa Dimuri A. Vocea 
INFRASTRUCTURE, F. Misau 
TRANSPORT/INFORMAT 
ION, BROADCASTING, 
TELEVISION 
HOME, AFFAIRS, Berenado Vunibobo, CBE Rt. M. Bainimarama 
IMMIGRATION , SPORTS 
IMMIGRATION, LABOUR & -A -,~-'liA, 
INLAND REVENUE 

Source: Public Service Commission, "Circular Memorandum", 16 June 1993 

Of the 12 Cabinet Ministers, four ministers had more than one portfolio 
with separate permanent secretaries to assist them-: 

1) Rabuka 

2) Kaukimoce 

3) Dimuri 

4) Vunibobo 

Prime Ministers Office Cabinet 
Foreign Affairs & External Trade 
Constitutional Review 
Parliament 
Public Service 

Health & Social Welfare 
Housing, Urban Development 
Environment 

(Kotobalavu) 
(Cavuilati) 
(Jitoko) 
(Ah Koy) 
(Thompson) 

(Rigamoto) 

(Ram) 

Public Works , Infrastructure & Transport 
(Vocea) 

Information , Broadcasting & Telecom (Misau) 

Home Affairs, Immigration, Labour & 
Industrial Relations (Bainimarama) 
Youth, Employment Opportunities 
& Sports (Tudreu) 
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The racial distribution of Ministers was Fijians 10, Indians 0, Others 1, 

and Rotumans 1 and the racial distribution of permanent secretaries was 

Fijians 11, Indians 3 and Rotumans 3. 

In the present allocation of responsibilities, nineteen Permanent 

Secretaries are reporting to a dozen Cabinet Ministers. The effectiveness of 

the system has not been the central theme of this chapter although 

experiences from other western and in particular OPEC countries, suggest 

that there is a need to ensure a 'one-to-one' situation (in as much as it is 

possible) between the Minister and his Permanent Head. 

3.3 THE NUMBER OF MINISTRIES 

In the Fiji political set up, as it is in its Westminster predecessor, the 

performance of any function of the central government must always, and is, 

the responsibility of some Minister who is individually answerable to 

Parliament. This is so under the present Constitution, Section 86(1) as 

indicated in Chapter 2. Further to it, Section 92 stipulates that:-

"Where any Minister has been charged with responsibility for the 

administration of any department of the Government he shall 

exercise general direction and control over that department and, 

subject to such direction and control, any department in the 

charge of a Minister(including the office of the Prime Minister or 

any other Minister) shall be under the supervision of a 

Permanent Secretary or of some other supervising officer whose 

office shall be a public office." 

The functions of government (see later in the Chapter on departmental 

functions) must, in fact, be distributed among a group of ministers. A minister 

may be responsible for several departments other than his main department

called 'Ministry'- but this does not materially affect constitutional position. A 

dominant consideration bearing on the distribution of functions, or ministries, 
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.. is therefore, the number of ministers among whom functions can be 

distributed. No ministers, no ministries. The ministries remain the nucleus of 

central administration as in many countries(Chapman, 1970). 

A variety of factors influences the upper and lower limits to the number 

of departmental ministries at any one time. In the Fiji experience, the most 

powerful pressure forcing an increase in number has been the relentless 

growth in the functions and responsibilities of the central government, which 

in turn has resulted in some ministries becoming too large for ministers to 

control effectively. The distribution of government responsibilities in 1993 

(see section 3.2.2), had four Ministers having more than one portfolios. In the 

latest reshuffle in March 1995, Prime Minister Rabuka had gone back to the 

previous 16 ministers and ministries he had prior to his down-sizing in 1993. 

Size, however, is not a simple concept whether in total number of ministries 

or in the actual individual size of a ministry. On a one-to-one comparison with 

a country of similar size and population in 1987, Swaziland has only 13 

ministries- eight less than Fiji's 21. But then the per capita income of the 

African country was only US$670 compared to its South Pacific counterpart of 

US$1710. Of the 32 countries on the list, only Guyana, with a bigger 

population and land size, but a per capita income three times less that of 

Fiji had more ministries (by three). A comparison and contrast of the 

countries listed would be useful, but this is possible for want of space. 

Furthermore, the size of ministry cannot be measured by the number of 

employed, for this is not a good indicator of the pressure of work and 

responsibility on the Minister and his senior public servants. If it did, the 

Ministry of Education (7 422 staff) would be 206 times more difficult for a 

Minister to control than the Ministry of Housing & Urban Development (36 

staff) and some 37 times more than the Prime Ministers Office (198 staff). 

The number of Permanent Secretaries and Directors under the Minister's 

control is perhaps a better guide, particularly if those holding positions of 

corresponding administrative responsibility in the common- user' 

administrative, clerical and accounting, and professional) fields are added. 
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Nor it is only a question of the number of powers and statutory 

responsibilities, though this is a surer guide than the number of employees. 

Some functions may involve almost entirely routine and non-controversial 

action such as Architects Registration Board and Fiji Development Fund 

Board, and seldom raise questions requiring the attention of the Minister or 

his senior advisers. The ideal size for a Ministry is one that throws up more 

business than can flow smoothly across the desks of the Minister and his 

Permanent Secretary. 

As earlier indicated, the average number of Ministries ever since 

independence has been 17 and variations have depended on the way the 

Prime Minister sees the overall burden of the government, and any new 

responsibilities (for example, Environment in the 1990s) that may be added to 

the governments agenda. Of the two Prime Ministership with any reasonable 

lengths (Mara-17 years, and Rabuka - now with 3 so far), the former has had 

an average of 19 ministries and the latter, 15. The precise number of 

ministers and ministries at any particular time cannot be calculated from a 

mere consideration of the discussed factors for there is always room for 

differences of opinion. But such consideration would at least narrow the 

limits. It would not enable one to decide whether at the end of 1987 there 

should have been twenty-four or eighteen rather than twenty-one . 
departmental ministers. It would, however, incline one to doubt whether 

twelve or thirty would have been equally desirable. In fact, Rabuka had down

sized to a dozen in 1993 but he was quick to learn and bounced back to 16 

Ministries after one year . It seems that the number of ministries has 

stabilised and will remain that way the year 2000. 

3.4 DEPARTMENTAL GROWTH AND CHANGE 

Figure 11 shows the growth of the departments in the FPS from the 

original 11 departments in 1874 to 46 in 1994, an addition of 35 departments 

in 120 years of modern Fiji administrative development. The first group of 11 

were the first departments formed by the British colonial administration of 
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Hercules and Gordon after Fiji was ceded to Great Britain. In 1874, at the 

beginning of the modern FPS, 463 employees were distributed amongst the 

11 agencies, giving an average of 42 staff per department. By 1994 the FPS 

had grown to 28500 employees (Deloitte, Touche & Tohmatsu, 1994), 

distributed amongst 46 departments at an average of 619 per department, the 

biggest with 7422 and the smallest(Elections Office) with 3 staff. One third of 

Fiji's wage and salaried workforce are employed in many diverse 

occupational groups to provide and maintain essential government services 

for the Republic. 

(Table 5) 

GROWTH OF DEPARTMENTS IN THE FPS 
(ESTABLISHED STAFF) (as at 31.12.92) 

DEPARTMENT 

Governor 
Colonial Secretariat 
Receiver-General 
Attorney-General 
Survey Office 
Post Office 
Lands and Immigration 
Medical Services 
Judicial Services 
Police & Goal 
Native Affairs 

President's Office 

' 

Prime Minister's Office 
Attorney-General's Office 
Finance & Economic Planning 
Fijian Affairs & Regional Development 
Home Affairs & Immigration 
Labour & Industrial Relations 
Foreign Affairs & Civil Aviation 
Auditor-General 
Elections Office 
Judicial 
Legislature 
Ombudsman's Office 
DPP's Office 
Rural Development & Rural Housing 
Information, Broadcasting, Telecom, 

'1874, 

4 
4 
8 
2 
2 
2 
3 
3 

34 
279 
122 

4 
4 
2 
8 

122 
279 

-
-
-
-

34 
-
-
-
-
2 

,, 

8 
198 
110 
802 

43 
2440 

74 
59 
51 

3 
127 

35 
8 

16 
130 

35 
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Women & Culture 
Indian Affairs 
Education 
Health 
Housing & Urban Development 
Social Welfare 
Youth & Employment Opportunities 
Primary Industries 
Agricultural Tribunal 
Forestry 
Lands & Mineral Resources 
Trade Commerce 
Co-operatives 
Tourism & Energy 
Civil Aviation & Met Services 
Infrastructure & Public Works 
Marine 
Road Transport 
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In addition to these Departmental 
distribution were : 

Inter-Departmental moves 
Project Related Staff 
Officers on Study Leave with pay 
Public Service Commission 

TOTAL 

3 

3 

463 

34 
6 

7422 
2493 

36 
59 
38 

692 
6 

181 
277 

35 
100 

26 
86 

594 
166 
1 1 1 

249 
29 
29 

115 
174 

17106 

Source: Public Service Commission, "Annual Report, 1992", Suva 

The departments are allocated in their 'budget heads' which gives 32 

departmental allocations for the 46 departments in the FPS. The remaining 

11,394 posts, consists of "Unestablished Staff" who have different 

classification and grading (see Chapter 5) and different budgetary 

allocation(see Chapter 6). The five largest single departments in the FPS 

are: 

1) 

2) 

3) 

Education 

Health 

Home Affairs 

7422 which includes all teachers 

2493 which includes all hospital doctors and 

nurses 

2449 which includes all police officers 
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692 which includes the departments of 

agriculture and fisheries 

594 which includes all public infrastructure 

and utilities officers 

The next five largest groups of ministries and departments are the 

Ministry of Finance and Economic Planning(802)which includes the Bureau of 

Statistics, Customs and Exercise, Government Supplies, Information 

Technology Centre, Inland Revenue and Printing and Stationery; Ministry of 

Lands and Mineral Resources (277), which include the departments of the 

Lands and Mineral Resources; Prime Minister's Office (198) covering the 

Prime Ministers Office, the Cabinet Office and the Public Service Commission 

with 117 staff; Forestry Department (181 ); and the Marine Department with 

166 staff. The big single departments of Agriculture, Fisheries, Forestry and 

Marine reflects on the concentration of government services in a economy 

which is essentially agricultural and maritime. A noticeable absence from the 

departmental list in 1992 was the department of Post and 

Telecommunications which was corporatised in 1990 with some 1200 staff. 

3.3 FUNCTIONAL GROUPINGS OF DEPARTMENTS IN FPS 

With the 'purpose or function' used by Peters(1984)(see Table 2),the 

46 agencies deemed under Section 92 of the 1990 Constitution as at 31 

December 1992 to be departments (whether called departments, ministries, 

or offices)can be categorised into fairly six distinct groups viz: 

a) central agencies; 

b) mainly policy advice departments; 

c) departments which undertake a mixture of functions but are 

primary involved in delivering services and or transfer payments; 

d) departments which are mainly concerned with regulatory, review 

and audit activities; 

e) taxing and revenue agencies; and 

f) residual category comprising mainly trading agencies. 
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Although most departments fit reasonably well into one or another of 

these categories, some do not. However, since the end of the Second World 

War, Fiji has been putting up its Development Plans (the first being a ten year 

programme and thereafter all five year programmes) and the departments 

were arbitrarily grouped according to the their development sectors. Since 

independence(DPVI, 1971-1975), Fiji's government departments were 

grouped into four sectors:-

(Table 6) 

SECTORAL GROUPING OF DEPARTMENTS (1971-1975) 

1) SOCIAL SERVICES Medical Services(Health) 
Education 
Social Welfare 

2) COMMUNITY SERVICES : Water & Sewerage(later to Public 
Works) 
Housing 
Rural Development 

3) ECONOMIC SERVICES Agriculture 
Fisheries 
Forestry 
Geological Survey(Mineral Resources) 
Trade & Commerce 
Co-operatives 
Tourism 

4) INFRASTRUCTURE Public Works 
Road Transport 
Post and Telecommunications 
Marine 
Civil Aviation 

All other departments were grouped into Administration in as far as the 

Development Plan was concerned(DPVI, 1971-1975). This grouping 

continued between 1945 and 1975, and it was reflected in the allocation of 

government departments to three prominent Fiji citizens in 1965 prior to the 

Ministerial system in 1967. In the 'Membership system', departments were 

responsible to the following 'Big Three' :-
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serving Prime Minister of Fiji currently the President of the 

Republic of Fiji - Member for Natural Resources; 

b) Mr A D Patel,(lndian), prominent lawyer and President of the 

National Federation Party- Member for Economic Services; 

c) Mr J N Farlvey, QC,(later Sir John) (European), prominent lawyer 

and President of the Part-European Association- Member for 

Social Services . 

Since independence, development planners have continued to use the 

three major sectors with Infrastructure and Public Utilities taking over the 

place of Natural Resources. A new sector of Regional and Rural Development 

had emerged in the late 1980's. 

Using the six groupings suggested above, departments in Fiji can be 

grouped into the half dozen groups on the same line as was done by 

Dunleavy (1989)for the British central government bureaucracy or in a simpler 

form done by Boston (1992) for the New Zealand state sector. 
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(Table 7) 

NEW FUNCTIONAL GROUPING OF DEPARTMENTS IN FPS (1995) 

CENTRAL AGENCIES 
Department of Prime Minister and Cabinet 
Public Service Commission 
Ministry of Finance. 

MAINLY POLICY ADVICE FUNCTIONS 
Home Affairs 
Education 
Environment 
Forestry 
Women & Culture 
Indian Affairs 
Trade & Commerce 
Tourism 
Energy & Rural Electrification. 

TAXING AND REVENUE FUNCTIONS 
Customs & Exercise 
Inland Revenue 

REVIEW AND AUDIT FUNCTIONS 
Audit 
Ombudsman 

MAINLY DELIVERY AND TRANSFER FUNCTIONS 
Agriculture, Fisheries, Attorney- General's Office, Immigration, Printing & 
Stationery , Supplies Information Technology, Statistics, Prisons Police, 
Foreign Affairs, Labour & Industrial Relations, Elections , Judicial , 
Legislature, Information, Housing & Urban Development,., Social Welfare 
Youth & Sports, Agricultural Tribunal, Lands & Mineral Resource, Co
operatives, Meteorology, Public Works Marine, Road Transport, Archives, 
Public Prosecution, Rural Development , Town & Country Planning, Health. 

RESIDUAL CATEGORY- MAINLY TRADING OPERATIONS 

Nil-

"Adapted from Boston, J , "Reshaping the State: New Zealand's Democratic 
Revolution", 1992.). Listing of departments from Public Service Commission, "Annual 
Report, 1992", Suva. 
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From this new functional grouping it could be seen that the categories 

had the following numbers of departments Central Agencies Functions 3, 

Mainly Policy Advice Functions 9, Taxing & Revenue Functions 2, Review 

& Audit Functions 2, Mainly Delivery and Transfer Functions 30, Mainly 

Trading Functions 0. 

3.4 CENTRAL AGENCIES 

The constitutional principle that the power of central government must 

be kept under some degree of restraint expresses itself in a variety of ways. 

Basic to it is the notion that the state and its administrative agencies posses 

such enormous powers that the welfare of the ordinary citizen requires that 

special precautions be taken in order to prevent illegality, injustice and the 

abuse of power. This requires not only that Cabinet, and its committees, 

should seek to coordinate and direct the policies of the agencies of 

government for which it is responsible, but that it should maintain some 

degree of supervision over their day-to-day activities to ensure that its 

policies have been put satisfactorily into effect and that, if necessary, various 

kinds of corrective action have been taken in the event of defects of policy

making or faults of execution being disclosed. Such supervisory and 

regulatory activities would be quite impossible to carry out without the 

collaboration of the state bureaucracy itself, and for that reason, a variety of 

internal restraints are implicit in the concept of 'control' by which the public 

services attempt to keep expenditure within legitimate bounds and try to 

ensure the efficiency, economy and adequacy of their administration. 

In Fiji, the Ministry of Finance, the Public Service Commission and the 

Prime Ministers Office are primarily concerned with exercising ' control' 

functions. Other departments, however, have limited control activities, the 

most important being Ministry of Works and Infrastructure which exercises a 

powerful influence of the allocation of priorities in the annual works 

programme. 
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3.5 THE MINISTRY OF FINANCE (MF) 

The role of the MOF as a control authority of government is three-fold. 

First by virtue of Finance Act, it controls the complex systems of accounting 

for public revenues, expenditure and stores. Secondly, it plays an important 

part in determining how public funds should be spent. Thirdly, the Minister of 

Finance and his ministry gives financial and economic advice to the 

Government. A full discussion of the role of the Ministry will be provided in 

Chapter 6. 

3.6 THE PRIME MINISTERS OFFICE (PMO) 

This is a department more in name than in function. It exerts some 

coordinating functions by servicing the Cabinet and its Committees. It 

consists of the Prime Ministers personal staff (who provide him with 

secretarial assistance and carry out a wide range of public relations and other 

tasks connected with his office), and the Cabinet Secretariat . It has been 

generally held that the Fiji machinery of government does not lend itself to 

having a powerful Prime Ministers office interposing itself between Cabinet 

and state departments . 

3.7 The PUBLIC SERVICE COMMISSION (PSC) 

The Public Service Commission(PSC) was first established as a 

statutory advisory body in 1970 and became fully independent as an 

executive Commission in 1970 under section 104 of the 1970 Constitution. 

Prior to the promulgation of 1990 Constitution, the PSC operated under the 

Fiji Service Commission Decree 1988(Decree No. 7 of 1988) which 

empowered the PSC to make appointment to public offices and to exercise 

disciplinary control over persons holding such offices. The Public Service 

Decree 1988(Decree No.8/88) gave additional statutory powers to the PSC . 
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These statutory powers were spelt out in the Public Service Act 1974 

following the 1970 Constitution . 

With the promulgation of the 1990 Constitution on 25 July 1990, Section 

126 of that constitution establishes the PSC:-

"There shall be a Public Service Commission which shall consist of a 

Chairman and not less than three nor more than five other members 

appointed by the President on the advice of the Prime Minister". 

The appointment of a Commissioner is for three years and he or she 

may be removed for inability to continue because of unsound mind or for 

misbehaviour. 

The PSC is the 'central personnel authority' in the FPS and Section 

127 of the constitution empowers the PSC "to make appointments to public 

offices(including power to confirm appointments) and to remove and to 

exercise disciplinary control over persons holding or acting in such offices". 

A similar role is played by the Police Service Commission for police officers 

and the Judicial & Legal Services Commission (JLSC)for legal officers. In 

order to exercise its constitutional powers, the PSC had issued the Public 

Service [Constitution] Regulations, 1990 in pursuance of Section 157 which 

provides that "any Commission established by this Constitution may by 

regulations make provision for regulating and facilitating the performance by 

the Commission of its functions under this Constitution". 

The Public Service Decree 1990 bestowed the PSC with additional 

powers and functions. These powers and functions as provided under the 

degree are as follows: 

1) to review the machinery of government, including the desirability 

of or need for creation of new Ministries or Departments within 

Ministries, the amalgamation or abolition of existing Ministries or 
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Departments, the co-ordination of the activities of Ministries and 

Departments and, subject to any other written law, the extent 

and nature of the controls exercised over the operations of a 

Ministry or Department; 

to investigate, approve and review establishments in Ministries 

and Department; 

to classify and grade posts in Ministries and Departments and 

determine the salaries and terms and conditions of employment 

to be attached to such posts; 

4) to foster the efficiency and economy of the Public Service 

including the discharge by the Permanent Secretaries of the 

responsibilities placed on them; 

5) to act as the central personnel authority of the Public Service; 

6) to prescribe training programmes for and assist with the training 

of employees, co-ordinate training activities of Ministries and 

Departments, conduct service examinations and implement 

Government scholarship policies; 

7) to provide suitable office accommodation and prescribe and 

supervise physical working conditions of all employees; and 

8) to provide or cause to be provided management consultation 

services , including advice on efficient work and control methods 

and techniques, data processing equipment and problems of 

organisation. 

The PSC has dual role. In its dealings with individual officers in the 

public service it is an independent statutory body which may not receive 
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political direction; but in its dealing with services or groups of officers as a 

whole it is obliged to accept government policies. In effect, its main job is to 

act as chief adviser to Government on human resources management 

policies, particularly those concerned with wages, salaries and conditions of 

service. The PSC is organised into seven functional Divisions under the 

control of a Director who report to the Secretary for the Public Service 

through a Deputy Secretary. The organisation chart of the PSC as at 30 

December 1994 is given below:-
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(Figure 7) 

PUBLIC SERVICE COMMISSION ORGANISATION CHART 
(AS AT 30 MAR 1995) 

TRAINING 
DIVISION 

Responsibilities 

MANAGEJENT SERVICES 
DIVISION 

INDUSTRIAL RELATIONS 
DIVISION 

Local & Overseas Organisation Review, Industrial Relations Policy 
Consultancy Manpower, Establishment & Practices, JIC/JCC 
Training needs, Control, Classification, Grad- Negotation/conciliations, 
PS Exams, FNTC ing & Pay, Office Accomoda- Arbitration, Discipline, 
Grant, Levy schemes tion, Management Effective COS, Insurance Scheme 

Review 

PERSONNEL 
DIVISION 

SECRETARIAT 

Appointments, Promotion, PSC Secretary, 
Discipline, Transfer, Staffing. Financial Manage-
Resignation, Retirement, ment 
Leaves, Registry, Common 
Cadre HSC, JLSC, Volunt-
eer Scheme, Housing, 
Gazzette 

* Management Information Systems 
* Manpower & Scholarship Unit 

(Source: Public Service Commission Circular, Dec 1994) 

• • 

l l 
MIS MSU 

Data Inform- Overs-
ation seas 

~ • 

Schola 
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CHAPTER FOUR 

INDUSTRIAL RELATIONS, CLASSIFICATION 

AND PAY IN THE FPS 

"The growth in complexity of industrial relations practices of 
employment legislation and technical advance in the field 
have meant that today it calls for as great a professionalism 
as any other function of management". (John Garret in" 
Managing the Civil Service", 1980,p.147) 

The PSC has powers given to it under the 1990 Constitution(and the 

1970 Constitution) to act as the central personnel authority for the FPS. The 

functions of the PSC as outlined in Chapter 3 are extensive and they include 

reviewing the economy and efficiency of the public service, approving and 

reviewing the establishments and the grading of posts and determining the 

rates of pay for each posts. Within the PSC is an Industrial Relations Division 

which is responsible for initiating and coordinating reviews of personnel 

policies and, for negotiating claims concerning pay and conditions of service. 

This Chapter will therefore consider the general industrial relations systems, 

the classification and grading of posts and the pay structure currently used in 

the FPS. However a historical survey of labour trends in Fiji is essential 

before an appreciation of the current practice in the FPS can be made. 

4.1 LABOUR AND INDUSTRIAL RELATIONS TRENDS IN FIJI 

Before colonisation and even in the first stages of the colonisation era, 

the traditional modes of labour organisation persisted as industrial based 

labour were unheard of. The traditional form in Fiji was based on a communal 

structure where labour in the economic sense meant one's obligations to the 

chiefs in the village and one's labour was paid in kind by the village who 

represented management. The principles of reciprocity was a unifying 

economic and social bond where status was measured on this. Disputes 

arising out of economic well being were viewed in terms of the village welfare 

and the village chief placed sanctions on the defaulters (Singh and Kangwai, 

1983). 
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In the colonial era, the Fijian economy was mainly subsistence 

oriented, and structured along the lines of plantation based economy by the 

Imperial Government. The "Native Labour Ordinance", 1883, was the first 

attempt in Fiji to legislate on labour conditions giving powers to the Native 

Commissioner in relation to the employment conditions of native labourers 

who were recruited to work on copra plantations. These was later replaced by 

the "Fijian". 

The Labour Ordinance", 1895 gave added powers to the Magistrate in 

the court of law to 'hire and fire native workers'. In fact, the Magistrate dealt 

with all worker grievances. Workers registered their grievances with either a 

Justice of Peace (JP) or the Magistrate. The Ordinance underwent further 

amendments in the early 1900's as labour movement developed in 

consequence of new worker-management practices, but the turning point in 

labour legislation in Fiji which promoted labour welfare were enacted in the 

1940's (Singh and Kangwai, 1983). Outlined below a some of the legislative 

provisions which affected the industrial relations history of the country and in 

the process, the FPS:-

(Table 8) 

LEGAL FRAMEWORK OF INDUSTRIAL RELATIONS IN FIJI 

1940 Workmen's Compensation Ordinance: introduction of the concept 

of workmen's compensation. 

1941 -

1941 

1941 -

1947 -

Labour Welfare Ordinance : Office of Commissioner of Labour 

and the Department was set up. 

Industrial Association Ordinance: trade unions and industrial 

associations to be registered and recognised by law. 

Industrial Disputes Conciliation and Arbitration Ordinance: 

government made responsible to provide necessary machinery 

in settling of disputes. 

Labour Ordinance: provisions for the employment of women and 

children. 
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1958 -

1964 -

1973 -

1976 -

1991 -
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Essential Services Arbitration and Inquiry Ordinance: provisions 

for the protection of essential services. 

Factories Ordinance: regulation of safety and welfare of 

employees. 

Employment Ordinance: (now the Employment Act) the existing 

law governing all aspects of employment in Fiji; features included 

a Labour Advisory Board, minimum standards in paid annual 

holidays, maternity allowances and minimum conditions for 

termination of employment. 

Trade Disputes Act: more state intervention into labour

management disputes. 

Trade Unions Recognition Act: added thrust into recognition of 

trade unions for purposes of collective bargaining. 

Labour Reforms Decrees, Nos. 42,43 and 44: restrictions on 

trade unions involvement which was in direct conflict to the 1976 

Act above. 

By 1995, no clear revision had been made on the restrictions imposed 

in 1991 and employees associations and trade unions were left to negotiate 

with their individual employers on conditions and pay. 

4.2 DISPUTE SETTLEMENT PROCEDURE IN THE FPS 

In matters of pay and conditions , the public service is distinguished 

in some important ways from the private sector. A high degree of 

responsibility rests with the central personnel the PSC , which has among 

other things to try to preserve consistency over a very wide range of different 

occupational and classification groups. 

There are three ways of settling disputes over pay and conditions between 

employer and employees: by negotiation between parties, sometimes aided 

by a third party (conciliation or mediation); by the decision of a third party, or 
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arbitration; or by a trial of strength strike, lockout, locking, 'work to rule', 

wholesale dismissals, and so on). In many countries as in Fiji, trials of 

strength between public servants The public service is a career service , and 

in principle regarded as a unity. and their employers or departments have 

been frowned upon as attempts to 'coerce the state'; in some strike action by 

public servants is subjected to special formal limitations or legally banned. In 

Fiji, there have been special provisions such as restrictions on trade unions 

and strikes in the 1990 Labour Reforms decrees. Special restrictions on 

public servants have become harder to maintain as government activities 

have expanded and a larger percentage of paid labour have become 

government employees. In the FPS, trial of strength occasionally happen a 

service wide strike was last recorded in 1976 but disputes are mostly settled 

in other ways . 

The characteristic Fijian way has come to be non-legal with the emphasis 

being on collective bargaining, negotiation between the public service and 

public servants organisations resulting in a collective agreement between the 

parties. This was reflected in the spirit of the "Pacific Way" which was coined 

by the President, Ratu Sir Kamisese Mara in the 1970's when he was Prime 

Minister: an approach which ironically was professed to be based on the 

indigenous Fijians way of life in which problems were communally tackled and 

the ability of its peoples to settle disputes by peaceful means. Twenty years 

later Rabuka grabbed power by force . 

The Fijian way is based on the British with the constant use of the 

Whitley Councils system which provide for continuous contact on a wide 

variety of issues between representatives of the 'staff' and 'official' sides of 

the service, at local, departmental and national levels. This appears in direct 

contrast to the characteristic Australian way of settling service disputes by 

arbitration (Spann, 1976). Between 1974 (Public Service Act) and 1987 

(Public Service Commission Decree); appointment, promotion, discipline and 

transfer in the FPS were subject to appeals, and disputes on them were 

referred to the Public Service Appeals Board (PSAB) for resolution. The 

removal of the right of appeal was later built into the 1990 Constitution 

except for some right of appeal to the PSC on discipline. Disputes of rights 

arising out of collective bargaining are settled by individual unions and 

departments, whereas disputes on conditions of employment, which applies 

in general to the public service, is jointly negotiated by the unions with the 
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government through the Whitley Council machinery by means of the Join 

Consultative Council (JCC) for established staff and the Joint Industrial 

Council (JIC) for unestablished staff. In the absence of a grievance 

procedure, individual grievances are taken up by the officer through his or her 

departments, the PSC; or by the employees union with the PSC or 

employees departments, the Ministry of Labour and Industrial Relations 

(MLIR) or the court of law. 

The JCC and the JIC are forums in the FPS which deal with collective 

disputes rather than individual grievances. The councils functions are the 

same as those of the previous Whitley Council (until 1978) being a worker's 

council representing the staff associations with the PSC (and other 

departmental heads) representing the employer the government. Both 

• councils have equal representation between government (official side) and 

staff unions (staff side) and are both chaired by the Secretary of the Public 

Service Commission (SPSC). Collective agreements made by the councils 

are submitted to the Cabinet for final decisions which require finance or a 

major policy decision. The main objective of the formation of these councils, 

is to provide a machinery for consultation between employers and workers 

on all terms and conditions of service in the FPS. No similar workers councils 

have existed in the private sector until now. Any further disputes from these 

councils can be referred to the MLI R which may subsequently refer it to 

the office of the Permanent Arbitrator (also used for private sector needs) for 

compulsory arbitration under the Trade Disputes Act. Matters for 

classification and pay service wide have been considered by independent 

periodic job evaluation teams over the last thirty years generally in a five 

yearly exercise. 

• 

4.3 CLASSIFICATION OF JOBS 

When organisations such as the FPS grow beyond a certain point, they 

become formal and attempts will be made to describe and analyse the 

various tasks that individuals are expected to perform, and to evaluate these 

in relation to one another. In the public service, this is called 'job 

classification', or 'position classification' or 'occupational classification' or 

just simply' classification'. Section 3(2) of the Public Service (Statutory) 

Regulations, 1990, requires that "the Commission [PSC] shall determine 
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occupational classes according to the nature of the duties to be performed by 

the established staff: provided that: 

a) the Commission may determine such miscellaneous occupational 

classes otherwise than according to the nature of the duties as may be 

necessary to enable it to classify officers where so few are engaged in 

any occupation that the prescription of an occupational class 

according to the nature of their duties would not in the view of the 

Commission warranted; 

b) to facilitate the administration of this regulation occupational classes 

may be grouped together in any related field. 

Classifications further defined as the 'arrangement of officers and 

positions in classes, and includes the allotment to officers and positions of 

salaries or limits of salary according to the value of the work'. As reference 

to the Public Service (Statutory) Regulations to 'officers and positions' 

indicates, an organisation can be considered from two points of view, as a 

group of persons, or as a group of jobs or positions. Correspondingly there 

are two ways of classifying the units, sometimes called the 'personal' or 

'rank' method or the 'position' or 'job' method (the Americans call them 'rank

in-man' and 'rank-in-job'). At one extreme, one can start with the individuals 

and give them each a rank or title corresponding to a certain level in their 

career progression, as happens in the armed forces; and provided that this 

rank gives them a certain place and status to whatever job they are doing at 

any particular time . Alternatively one can treat an organisation not as a 

structure of individuals but as a structure of jobs. 

In the FPS it is the position or group of positions identified by a duty 

statement and an appropriate title that is the object of classification, not the 

individual officer. The theory is that jobs should be described and evaluated 

without reference to the individuals who hold them. The latter's personal 

characteristics are not supposed to be relevant. "Positions" are classified, not 

"people". An officer is entitled to a grade and rate of pay only by virtue of the 

position he or she occupies. The position is graded on the basis of work 

performed and does not necessarily call for the full range of qualifications, 

experience or skills which the particular occupant may have (Leich, 1960; 

Stahl, 1969). This is broadly what happens in practice, though it is possible 
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to make some allowance for individual differences where classifications are 

broad and, especially in higher-level positions, an officer's personal merits 

can sometimes affect the classification of his job. Exceptions must off course 

be made to the general rule and in such case or cases, groupings may be 

made on personal basis. 

There is always a potential conflict between the need for comparability 

of standards in grading and pay and the inflexibility caused by a service-wide 

classification system. It is hard for an outside body like a Public Service 

Commission or board to understand the character of every job in the various 

departments . Individual departments can often do this better, on the other 

hand, some way is needed to stop them getting very much out of line with 

one another and develop inconsistency service-wide. This conflict is in some 

ways becoming more acute as public service tasks get more varied, and 

consequently the structures suited to them. Standard forms of grading seem 

especially unsuitable when applied to new types of organisation, such as 

project teams or research units or other kinds of work group that do not follow 

regular patterns of bureaucratic hierarchy. 

After the Public Service Act of 1974 and the subsequent Regulations of 

1990, no person was eligible for appointment to any occupational class 

unless he or she had the minimum educational or other qualifications as 

appropriate to the duties performed by members of that class unless the PSC 

decides to the contrary. Under the Regulations [Section 3(4)], the PSC is 

required to" subdivide each occupational class into grades according to its 

assessment of the relative degrees of responsibility and skill which are or 

may be required to be exercised by officers of that occupational class, and 

shall determine a salary rate or range with a maximum rate for each grade" . 

This responsibility has always been passed on to 'independent review teams' 

over the years and since independence three "Job Classifications" have been 

carried out service wide : 

1) 1976 Thompson and Dellow: an Australian team; 

2) 1982 Nicol and Hurst: a British team; and 

3) 1993 Deloitte Touche Tohmatsu: a New Zealand team. 
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Under Nicol and Hurst, 19 occupational classifications were adopted in 

the FPS after a final agreement between the PSC and the major staff unions 

. namely the Fiji Public Servants Association (FPSA), the Fijian Teachers 

Association (FTA), the Fiji Teachers Union (FTU) and the Fiji Nurses 

Association (FNA). Within those 19 occupational classifications were 62 

occupational groups. The following were adopted :-

(Table 9) 

OCCUPATIONAL CLASSES AND GROUPS IN 1980'S 

OCCUPATlONAL CLASSIRCATION OCCUPATlONAL GROUP 

1. Generalist and Acinnistrative Acinnistrative, Clercal & Related Officers 
Accounti,g Officers 
Archives Officers 
Audtt Officers 
Co-operatives Officers 
Court Officers 
Customs Officers 
Economic Plannng Officers 
EDP Services Officers 
Education Officers 
Immigration Officers 
Information Officers 
Inspectors (Weights,Measures) 
Labour Officers 
Ubrary Officers 
Postal Services Officers 
Social Welfare Officers 
Statistical Services Officers 
Taxation Officers 

2. Construction Services Archttects 
Archttectural Technical Officers 
CMI Engineers 
CMI Engineering Technical Officers 
Quantitv Surveyors 

3. Dental Services Dental Officers 

4. Legal Services Leaal Officers 

5. Medical Services tvledical Services 

6. fv1echanical & Eledocal Engneeri,g fv1echanical & Electronic ;:, 11.a """"'' ~ ~ 
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7. Natural Resources & Scientific Agricultural Officers 
FISheries Officers 
Forestry Officers 
Hydrologists 
Scientific Officers 
Scientific T edlnk:al Support Officers 
Surveyors 
Survey T edlnk:al officers 
Town Planners 
Tovvn Plannilg T edlnk:al Officers 
Valuers 
Vet~~ ICU y Officers 

8. NursinQ Servres NursinQ Officers 

9. ;-; ,umlaCv Servres Pharmacy Officers 

10. Police Servres Police Officers 

11. Para-medra Servres Dietitians & Nutritionists 

12. Prison Servres Prison Officers 

13. Radio & Electronic Enqineerinq Radio & Electronic Enqineers 

14. Reportng, Typewriting & Machine EDP Machine Operators, Reportng 
Operators Type~ ig Officers 

15. Procurement & Suoolv Servres Suoolies & Stores Officers 

16. Teachnq Servres Teachers 

17. Tedlnk:al & General Support General T edlnk:al Officers 
Institutional Servres Officers 
Marine Officers 
Printing & Stationery Officers 
ShiobuildinQ Officers 

18. Telecommunications Servk:es T elecomnunications 

. 19. Upper Salary i'IQI ~ Upper Salaried Officers 

Source:" Report of the Public Service Review Team, 1981-1982", 
H W Nicol & A F Hurst, 1982, Suva 

& 
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The occupational classes and groups are to some extent self 

explanatory in the jobs they do although the Upper Salary Range was the 

new concept introduced into the FPS after 107 years of its existence. The 

Upper Salary Range(USR) consisted of the top three levels in the service; the 

Directors, Deputy Secretaries and Permanent Secretaries in their ascending 

order (Appendix 4). In the 1993 Review, 26 occupational classes were 

recommended and subsequently adopted, but much in the same pattern as 

the review of a decade earlier. New classes (seven over Nicol & Hurst) were 

added which included the Judiciary and the Unestablished Classes. A 

comparison of the two reviews include the following:-

(Table 10) 

COMPARISON OF OCCUPATIONAL CLASSES IN 1980'S/1990'S 

-NJCOL & HURST ;>, -
'<.::< 1982 .. . ·C''· 

1. Generalist Administrative (AD) 

2. Construction (CS) 

3. Dental (DE) 

4. Legal (LG) 

5. Medical (MD) 

6. Mechanical & Electrical (ME) 

7. Natural Resources, Scientific (NS) 

8. Nursing (NU) 

9. Phannacy (PH) 

10. Police (PL) 

11. Para-medical (PM) 

DELOllTE,TOUCHE &TOHMA: . 
, . ' ,· 1993 .. , 

Services and Support (SS) 
Accounting and Audit (AC) 
lnfonnation (IN) 
lnfonnation Technology (IT) 

Engineering Professional (EP) 
Support (ES) 

Dental (DE) 

Legal (LG) 

Medical (MD) 

(Included in 2 above) 

Scientific & Research (SC) 
Scientific & Technical Support (ST) 
Primary Resources (PR) 
Land & Building Development (LB) 

Nursing (NU) 

Phannacy (PH) 

Police (PL) 

Health & Welfare (HW) 
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12. Prisons (PN) Prison Services (PN) 

13. Radio & Electronic (RE) (None : corporatised in 1990) 

14. Reporting & Typewriting (RT) (Included in 1 above ) (SS) 

15. Procurement & Supplies (SK) Procurement & Supplies (SK) 

16. Teaching (TE) Education (ED) 

17. Technical & General Support (TG) Technical & General Support (TG) 

18. Telecommunication (Tl) (None : corporatised in 1990) 

19. Upper Salary Range (USR) Upper Salaried Officers (US) 

The letters in bracket denote the salary scale code) 

The three other new occupational classes covered in 1993 were 

,Judiciary (JU), Military (ML), and Unestablished (UE). The evaluation in the 

judiciary covered mainly the level of remuneration, while in so far as the 

military, neither rank nor pay changes were recommended or effected. 

4.45 GRADING AND PAY STRUCTURES 

In matters of pay and conditions, the public service is distinguished in some 

important ways from the private sector. A high degree of responsibility rests 

with the central personnel authority, which has among other things to try to 

preserve consistency over a very wide range of classification(25 by 1993) and 

groups(62 by 1993). Where the PSC is the main negotiator under the Public 

Service (Constitution) Regulations; 1990, it may also be harder to get the line 

managers involved in explaining the rationale of decisions. Pay in the public 

service is not influenced by the normal considerations of profit, and therefore 

operates within the fairly rigid system of classification already described: it 

depends mainly on one's grade and seniority reached within that grade. In 

relation to any given position, it is usually impossible to strike individual 

bargains or to take account of the special merits or difficulties of a job. 

The grading of jobs within the FPS is the basis for career progression 

and the application of the remuneration policy. Jobs within a grade should be 
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of equal size (Deloitte Touche Tohmatsu, 1993). The tight control on the 

upward movement of employees is a significant issue in the FPS. The 

extensive number of grades inhibit top down communication and effective 

decision making. Before the Thompson and Dellow Review in 1976, the 

teachers category had 23 grades and others had grades ranging from 10 to 

15. 

The grades in each occupational groups have been graded according 

to job size in a service which had more than 1200 unique posts (Deloitte 

Touche Tohmatsu, 1993). After 1976, almost all groups were reduced to a 

maximum of 10 grades in each group and this was maintained in 1982 and in 

1993, most classifications had an average of 6 grade levels from the most 

senior(PS) to the most junior(Clerical Assistant) one in the service. The 

rigidity in the structure inhibits upward mobility and this coupled with an 

embryonic merit-increase policy (started in 1993) is a source of extreme 

dissatisfaction amongst public servants (Deloitte et al 1993). 

The level of salary and other conditions applicable in the service are 

not always comparable to the conditions applying generally throughout Fiji. 

This is particularly a problem in lower grades in teaching, nursing, the police 

and prison service which are low when compared to the other established 

classes. The PSC again plays a major role in determining pay and conditions 

of service although the experience of the FPS in the last quarter of a century 

has seen a heavy reliance on the recommendations of job evaluation 

exercises to which the government(PSC) and the employees(staff unions) are 

heavily committed in its inception and implementation. The provision of funds 

to meet pay increases is the prerogative of the Minister of Finance, ultimately 

of Parliament. In 1984, the then Minister of Finance, Charles Walker, CBE, 

resigned from the portfolio because of his dissatisfaction with the increases 

recommended by the Nicol and Hurst Review involving an additional F$14 

million in a total budget of F$377 million (3.07 per cent). (Walker is now 

the Chairman of the Public Service Commission after having served in the 

Alliance Government in the Agriculture portfolio and recently returned to Fiji 

as the country's Ambassador to Japan and China based in Tokyo). 

Some matters involve legislation (leaves and pensions) or are handled at 

Cabinet level, which has resulted in some notably generous provisions for 

both holidays and superannuation. The PSC however has the ultimate 
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responsibility on classification, grading and pay and is assisted by the Higher 

Salaries Commission (HSC) in the determination and fixing of salaries of 

... employees on the USR classification. Any disputes on levels of remuneration 

can be taken up through the Trade Disputes Act for final decision by the 

Permanent Arbitrator, a senior public servant of PS rank who presides on all 

national industrial relations disputes involving compulsory arbitration. 

The actual amount of pays in each classification (Appendix 6.) and grade 

is purely academic in terms of global comparison but the movements of FPS 

pay in the last ten years since the Nicol & Hurst of 1982, will illustrate the 

negotiations and arbitration in-between Job Evaluation exercises in the 

• 1980's and 1990's:-

, (Table 11) 

1982 -
1984 -

1986 -
1987 -

1988 -

1989 -

1990 -

1991 -
1992 -
1994 -

REMUNERATION TREND IN THE FPS 1980's/1990's 

10 % increase across the board 
6 % increase on all salaries up to $5,000 
$300 increase on all salaries $5,000 to $6,000 
5% or $500 (whichever was the lessor) on all salaries exceeding 
$6,000 
2.5% increase with effect from 1 /1 /86 
5.5% increase with effect from 1 /1 /87 
15 % reduction with effect from 9/8/87 (coup effect) 
6% increase across the board with effect from 1 /7 /88 as partial 
restoration 
9 % increase across the board as full restoration of 1987 cut 
with effect from 1 /1 /89 
6 % increase with effect from 1 /7/89 
6 % increase with effect from 1 /1 /90 plus 
7 % increase per those on $10,000 or less 
$700 per those on $10,000 to $14,000 
5 % per those above $14,000 
7 % increase across the board w. e. f 1/8/91 
5% granted by the Arbitration Tribunal w.e.f 1/8/92 
2 % increase across the board 

Note : all $ are in Fiji dollars 
(Source : Deloitte, Touche, Tohmatsu; "Fiji Public Service : Job Evaluation, 
Final Report"; Nov, 1993, Government Printer, Suva) 
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It is to be noted however that the sum total of all the increases in the 

12 years between 1982 and 1994, is 50%; an average of 4.1 % increase per 

annum in the 1980's and early 1990's. There is now an attitude of restraint in 

the present Rabuka government but it seems unlikely to the author that the 

present regime will be able to contain it in the next half of the decade. With 

strong politico-unionism prevailing in the country particularly from an 

opposition major party, the Labour Party, which is infested with public 

servants union officials like Mahendra Chaudary, Jokapeci Koroi (Mrs) and 

Pratap Chand who with the overthrown late Dr. Timoci Bavadra, initiated and 

founded the present political party, the pressure will continue to bombard the 

PSC and ultimately government as the costs of living rise continuously . 

Ultimately, it is the ability of the government to pay the union demands 

that will determine the increase or decrease as Fiji moves into some very 

difficult economic periods, desperate and in need of all the cents it can put 

into its meagre coffers the subject of the next Chapter. 

***************************************** 
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CHAPTER FIVE 

BUDGETING AND FINANCIAL MANAGEMENT 
IN THE FPS 

"Annual income twenty pounds, annual expenditure 
nineteen, nineteen and six, result happiness. Annual 

income twenty pounds, annual expenditure twenty 

pounds nought and six, result misery" (Charles Dickens 

in "David Copperfield") 

It is interesting to conjecture what Dickens might think, at the end of 

the twentieth century, about the prospects of governments the world over 

catering for the needs of the world's population as they grow at 

unprecedented rates, not the least of all in many South Pacific island states 

such as Fiji. In recent years, the political and economic scenes have 

darkened so far as the role of governments are concerned (Howard, 1984). 

There is still more pressure to cut back the size of government, although less 

signs of these aims actually being realised (Self, 1992). There is also a 

continuous debate upon the future of governments with more radical 

prescriptions for change being proposed yet many countries are still 

struggling to strike the right formula for the right sizes of governments. 

Perhaps it is unrealistic to expect a small newly independent island state like 

Fiji to provide the antidote for such a global epidemic, but the country of the 

'bula' still struggles on its own to get away from Dickens final results. To 

avoid that misery, a country with limited resources like Fiji must attempt to 

streamline its public spending and manage its financial resources adequately. 

This chapter will therefore look at its budgetary process and the 

financial management in the public service in Fiji, but first we must consider 

the size of the public service and the level of government spending since 

independence. 
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5.1 SIZE OF PUBLIC SECTOR AND PUBLIC SPENDING 

• That governments have grown rapidly if not erratically throughout the 

twentieth century, and particularly since 1945, is an undeniable fact (Self, 

1991 ). Whether this change is irreversible and what scope exists for changes 

of direction in the role of governments, perhaps we could see Fiji in the light 

of two complementary prongs or bodies of theory. 

The first explanation deals with the 'environmental change's in society 

generally which have compelled a much greater governmental presence 

irrespective of political preferences and processes. Economic, social and 

technological changes in a new developing independent Fiji society have 

combined to dump an increasing load of problems into the lap of government. 

This process is mediated through political claims and pressures. Since the 

end of the second world war, Fiji first embarked on development planning as 

an instrument for stimulating economic development in order to qualify for 

financial aid as a British colony under the (British) Commonwealth 

Development and Welfare Grant Scheme. This culminated in the country's 

first ten year development plan in 1949 (1949-1958). By the 1950's the state 

was playing a decisive role in the transformation of the socio-economic 

system and the acceleration of economic growth. By the time Harold 

Macmillan's "Winds of Change" was blowing through Africa, Asia and the 

Pacific (started in 1956), Fiji was going through Rowstow's historical 

explanations of development processes: perhaps stage three, the " take-off " 

stage. After independence, Fiji professed to move towards the next two 

stages(drive to maturity and stage of high level mass-consumption) but it 

seems that the country is still very much caught up with stage three 

(Cairncross, 1961 ). Fiji's Tenth Development Plan is in the process of 

completion for implementation antecedents 1980's .. 

The second explanation of the growth of government is certainly 

'political'. The government has become overloaded with multiple demands of 

numerous pressure groups. The political leverage of special interests, 

particularly producer and occupational lobbies, leads to 'pork-barrelling' and 

concessions or bribes for special interests by political parties, especially in 

marginal situations. Public service unions have emerged as powerful 

vehicles with vested interest in the maintenance and further growth of 

governmental functions. Since 1987, there appears to be a move away from 
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pluralism, which in theory offered open access to government by 

multiple groups, to corporate pluralism which gives a monopolistic position 

to strong economic and professional organisations over advice to government 

and over measure of internal self-regulation. The 'hand-out' mentality has 

also developed within the populace particularly with the 70% of the nation's 

population which live in the rural areas expecting the government to initiate 

all facets of their community developments ranging from basic amenities as 

piped water to 'white elephants' such as community centres. The size of the 

FPS continuously grew in the last fifty years as discussed in Chapter 3, as a 

direct result of these two forces. Self (1992) asks the question whether these 

two general theories, the environmental and political, can be true; his answer 

is a positive yes: up to a point. He writes:-

"Social control and public provision within 

advanced and The environmental theories 

modern, 

point to 

inescapable problems of volatile societies, whose problems 

are compounded by an intensive and volatile degree of 

international competition, both military and economic .... On 

the other hand, the political theories of government 

perversion, show how government power has been captured 

by special interests and diverted from its intended or 

presumed goals. Forty years ago it was government which 

was expected to cure the failures of the market; now it is 

realised that government failure is as real a problem as 

market failure ." 

Fiji's GDP grew from F$36 million in 1950, to $90.2m in 1960, to 

$426min 1970, to $679.3m in 1980, to an estimated $1.53 billion in 1990 

(Fisk, 1970; DP9; AIDAB, 1992 see also APPENDIX 8). In the same period, 

the GDP per head of population rose from F$125 in 1950 to US$1710 by 

1987 (Baker, 1992) (see APPENDIX 8 for exchange rates). 

Fiji's comparatively remote, though not isolated, geographical position 

and former dependent status had both advantages and disadvantages. It 

meant in the past the need for only a relatively low defence budget until after 

1987, but a relatively expensive administrative and legal structure in 

comparison with the population size. Yet one of the key elements in Fiji's 

growth strategy is restraint in government spending in order to permit a 
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reallocating of resources to private-sector export activity particularly taken by 

the Mara Interim Government and brought to light in the National Economic 

Summit (NES) of 1989 (MoF, 1993). A large and unproductive private sector 

is seen as a drain on limited national resources which stifles incentives and 

enterprise, burdens taxpayers, and crowds out high-return private sector 

projects. It is accepted that the government has responsibilities in the 

provision of law and order, infrastructure, health and education; but it is also 

believed that there is scope within the public sector for improving the 

efficiency within which these services are provided, and that many other 

public sector activities can be taken more efficiently and effectively by the 

private sector. Subsequent to this, a programme of corporatisation was 

instituted after 1989 and resulted in the establishment of the IKA Corporation 

Limited(fish canning), Fiji Pine Limited (forestry-pine), Fiji Posts and 

Telecommunications Limited(posts and telecommunications) and the National 

Trading Corporation (wholesale trading)(MoF, 1993). In both cases, more 

resources would be released for export-oriented growth. The immediate 

target, therefore is an (unspecified) reduction in the share of government 

expenditure in GDP. 

Contrary to some impressions, the ratio of central government 

expenditure to GDP in Fiji is not especially large, being near the average for 

lower-middle income countries and low relative to the ratios for other South 

Pacific island microstates. 

Fiji for the period 1985-1989 were 28 per cent of GDP compared with 

figures in the range 39-85 per cent for the Solomons, Tonga, Western 

Samoa, Vanuatu and Kiribati. The trend in the expenditure as a proportion of 

GDP was clearly downwards over the 1980's, with a tendency to level out at 

22-23 per cent of GDP at current market prices in the years 1986-1989. This 

trend implies that there has already been some shift of resources towards the 

private sector, although it is noteworthy (from a growth perspective) that the 

greater part of the declining public sector share has been at the expense of 

public investment. 

In pursuing the goal of a further fall in the share of government 

spending in GDP, the focus of policy is on efficiency gains that, other things 

being equal, would lead to absolute reductions in government 

expenditure.(As a matter of arithmetic, the achievement of a declining share 
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will depend not only on restraint in spending but also in the pace of future 

growth of GDP, although the export-oriented growth strategy is, of course, 

partly premised on the idea that the former will contribute to the latter). Since 

the 1992 Budget, efficiency gains were sought within the FPS through the 

introduction of performance contracts for the Permanent Secretaries of 

ministries (still to be implemented service-wide), the related devolution to 

ministries (within the limits of predetermined funding) of control over spending 

and staffing (centralised at Ministry of Finance and PSC respectively), the 

establishment of clear line of responsibility and accountability, and even the 

levying of a capital charge on capital funds provided to ministries and 

departments, to encourage more productive use of assets. 

APPENDICES 9 & 10 show the central government budget in the ten 

years 1981-1991 and the central government revenue and grants, at current 

prices, in the same ten year period. The cost of maintaining the FPS had 

substantially grown since independence. In 1970, salaries and wages in the 

public service was 34.2% of the current expenditure, compared to 47% in 

1980 and 51. 7% in 1990. By the end of last year(1994), the cost of salaries 

and wages had been brought down to the 1980 level at 45 .2% for an 

operating budget of F$678 million. This is a far cry from the 7,000 pounds 

sterling used for the wages and salaries of the service in 1874, so small in 

volume but containable at 21.6% of the budget (see Chapter 2). Last year a 

net deficit of F$68 million was budgeted for and we must therefore look at 

the budgeting system in the FPS in order to appreciate how finance is 

estimated and raised in the Fiji Government. 

5.2 BUDGETING SYSTEM IN THE FPS 

Fiji's budget from 1981 has been changed from the traditional, "line

item" format to what is termed a "programme" budget format. The main 

differences between these two forms of budgeting are summarised below-: 
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(Figure 8) 

1. 

2. 

3. 

4. 

DIFFERENCES BETWEEN LINE-ITEM AND PROGRAMME BUDGETING . 

~, ' ~;: ;,:.· :.,',(~:< . ·"' 

Aimed at ensuring expenditure is 1. Aimed at ensuring expenditure 

according to parliamentary fulfils certain functions and 

authorisation. objectives. 

Classification by Ministerial 2 . Classification by Ministerial 

responsibility and item of responsibility, programmes and 

expenditure. activities standard items of 

expenditure . 

Budgeting generally geared 3. Budgeting related to and longer 

medium round annual term forecasts . 

appropriations and short term 

revenue constrains . 

Tendency for allocation of 4. Allocation between based on 

programmes expenditure to be formal evaluation of priorities. 

regulated by across-the-board 

percentage changes . 

Source : Ministry of Finance and Economic Planning, 1981, 

"Accounting Training Manual", Suva. 

It is important to note that the basic concerns of the traditional line-item 

budget still remain central to programme budgeting. Any government budget 

is a means of informing parliament (or the legislature) about revenue 

prospects and expenditure programmes, and so to obtain parliamentary 

authorisation for government spending during the next financial year(January 

1 to December 31 in Fiji). A simple method of ensuring that spending is 

subject to parliamentary control is to set out estimates and accounts of actual 

spending, giving as much detail as possible on which items are to be 

purchased each year. The traditional form of budget has tended to develop in 

an ad-hoc way with some items (such as travel and personal emoluments) 

appearing in a relatively standard form but with many other items added as 
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the occasion arises. Budget classifications have traditionally taken shape 

from a series of relatively uncoordinated decisions and, as result, have 

provided little idea of the main functions being performed, their costs or the 

objectives being served. Programme budgeting provides a framework which 

standardises expenditure classifications and related expenditure as far as 

possible to what that expenditure is intended to achieve. It still, of course, 

must serve the primary function of providing a means of parliamentary control 

over appropriation and spending of public money. In Fiji, the specific 

reasons underlying the change to programme budgeting were:-

a) the need to link the operating and capital expenditures; and 

b) the need to link planning and budgeting. 

The preparation of separate estimates for operating and capital 

expenditure prior to the 1981 budget caused a number of difficulties for 

forward planning and expenditure analysis. With separate budgets it was 

usually not easily possible to assess complete costs of particular activities 

(such as agriculture extension, or secondary education). More importantly, 

capital budget decisions were made without the full implications of these 

decisions on the operating budget being shown . Many of those implications, 

however, only became apparent in later years and one consequence has 

been a strong upward pressure on the operating budget as a result of capital 

decisions in previous years. To help overcome these problems, it was 

necessary both to integrate the capital and the operating budgets and to look 

ahead at future costs of annual expenditure decisions. 

Partly as a consequence of the separation of capital and operating 

expenditures, and partly because of the general difficulty of linking 

expenditures to objectives, it was extremely difficult to relate the budget to 

the Five Year Development Plans which have been used in Fiji outlined. By 

their nature, Five Year Development Plans can only provide indicative targets 

for expenditure and, during the plan, it can be expected that some priorities 

will change and some slippage will occur in some programmes. The budget 

consequently will, in the best of circumstances vary from plan targets. The 

important points are to make the budget responsive to priorities and to have a 

plan that is sufficiently flexible to adjust to changing circumstances. The 

programme form of budget is much more suited to these needs than is the 

traditional budget. 
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A programme budget however, does bring some additional problems. 

First, simply because more classifications of expenditure are introduced, 

more records have to be kept, collated and analysed. In the long run , 

computerisation of accounts (not service-wide until the 1990's) should help 

overcome these to some extent. Second, programm~ budgeting places a 

much greater emphasis on written justification of expenditure proposals and 

sometimes the paperwork can exceed the processing capacity of the 

Ministries and the central agencies. In developing the system in Fiji, an effort 

has been made to limit the · paper tiger' by focussing most of the analysis on 

new expenditure proposals and to spread the work of budget preparation 

throughout the year, a process we will look at later in this chapter. The basic 

features of the Fiji budget system are; budget expenditure classification, 

expenditure forecasting and expenditure evaluation. 

Each Ministry's expenditure are grouped under budget heads (44 in 

1994) into broad programmes and activities. A programme is a group of 

closely related services which contributes to a common objective or allied 

objectives. Within each budget activity, expenditures are further subdivided 

into ten Standard Expenditure Groups (SEGs), which is an item classification 

similar to the previous budget but standardised into ten categories which 

group expenditures with a similar economic or administrative purpose. The 

SEG classification allows both operating and capital items to be shown as 

costs under each activity: SEGs 1-7 are operating costs , while capital items 

are classified in SEGs 8-10. Since 1993, the new SEG (13) of value added 

tax (VAT) has been included in the budget (Fiji Budget Estimates, 1993). The 

classification allows a summary of budget by type of expenditure (SEG) as 

well as programme. The classification for the Office of the President is shown 

in APPENDIX 9 as an illustration (Fiji Budget Estimates, 1994). Table 12 

shows the standard expenditure groups and associated items-: 
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(Table 12) 

STANDARD EXPENDITURE GROUPS AND ASSOCIATED 
ITEMS OPERATING BUDGET 

1. Established Staff 
1. Personal Emoluments 
2. Fiji National Provident Fund 
3. Allowances 
4. Overtime 
5. Recruitment and Gratuities to Expatriates Officers 
6. Relieving Staff 
7. Other 

2. Unestablished Staff 
1. Wages 
2. Fiji National Provident Fund 
3. Allowances 
4. Overtime 
5. Relieving Staff 
6. Other 

3. Travel and Communications 
1. Travel and Subsistence 
2. Telecommunications: telephone, telex, facsimile 

4. Maintenance and Operations 

5. 

For vehicles, vessels, buildings and equipments: 
1. Fuel 
2. Spare Parts and Maintenance 
3. Other (includes rations, operating supplies etc) 

Purchase of Goods and Services 
1. Books, Periodicals and Publications 
2. Consultants and Experts Fees 
3. Volunteer expenses 
4. Other (may include food, uniforms, fertiliser, 

rates, legal expenses etc.) 

6. Operating Grants and Transfers 
1. Grants and Subsidies 
2. Transfer to Individuals 
3. Transfer to Organisations (includes contributions, membership 

and associated fees) 

7. Special Expenditures 
Expenditures unique to a programme or activity e.g 
Conference expenses, Compensation etc. 
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CAPITAL BUDGET 

Capital Construction 
1. Roads, Airfields and Jetties 
2. Buildings, Schools, Hospitals etc 
3. Other (water supply, sewerage, irrigation works, 

land purchase associated with construction etc.) 

9. Capital Purchase 
1. Vehicles - new and replacement 
2. Vessels 
3. Furniture 
4. Machinery 
5. Other (livestock etc.) 

10. Capital Grants and Transfers 
Includes any grants or transfers for capital purposes 

13. Value Added Tax. 

Note: Unallocated expenditures, Pension Gratuities and Compassionate Allowances 
(Head 51) and Charges on Account of Public Debts (Head 52) are classified 
outside this system under SEG 11 and SEG 12 respectively. 

Source: Fiji Budget Estimates, 1994 

5. 3 EXPENDITURE FORECASTING 

A second feature of the budget is that expenditures are forecast for two 

years beyond the financial year of the actual budget appropriation. It is 

important to emphasise however, that these forecasts do not represent all of 

the government's proposed expenditures for these future years in the way 

that a plan attempts to do. The forecasts also are made in the prices of the 

budget year and do not include any allowance for inflation beyond that 

anticipated in the budget year. The main purpose of making these forward 

projections is to provide an estimate of the future costs (in constant prices) of 

commitments incurred during or prior to the budget year. This will include on

going costs for established staff and support costs and estimates of future 

costs from capital projects started during or prior to the budget. The latter 

costs should include both capital costs maintenance costs that will be 

incurred once the capital construction is completed. These estimates thus 

make up the base-line of the Government future programme and allow an 

assessment of how much can be spent on new projects in future years. The 

relationship between the kind of estimates that appear in the Development 
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Plan and forward estimates of the budget is illustrated in the diagram in 

Figure 9 . 

(Figure 9) 

BUDGET EXPENDITURE PROJECTIONS 

Development Plan Projections 

New Expenditure 

yJ rs :i;n~ approprialion································' Proposals 

Existing commitment projections 

1 2 3 4 5 

Y E A R S 

Source: Ministry of Finance, April 1982, "The Fiji Budget System", Suva 

5.4 EVALUATION OF EXPENDITURE 

Better budget classification and estimates of expenditure beyond the 

budget year together provide a better basis for evaluation and setting of 

priorities between different kinds of expenditure. Evaluation of expenditure, 

however, is a difficult exercise and given the limited numbers of skilled staff, 

cannot be applied in depth to all government expenditures in the space of a 

single budget cycle. The two main stages of evaluation in the budget are : 
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appraisal of expenditure proposals during budget preparation; 

and 

2) monitoring and evaluation of expenditures during budget 

implementation. 

These two topics will be discussed in more detail in the following 

paragraphs but some general points will be made here. First, in budget 

preparation, the main emphasis on appraisal of estimates is being placed on 

the "new expenditure" proposals made by Ministries (see diagram). This will 

be a relatively small potion of the total budget, but it represents the area 

where the government has the greatest freedom to vary its expenditure 

choice and over a period of years it will amount to a substantial amount of 

money. All proposals to increase expenditure above the level shown as 

projected "existing commitments" in the budget ( Figure ) - even though 

these expenditures are included in the indicative totals of the Development 

Plan - will be subjected to detailed analysis before being funded in the 

budget. Better information and statement of objectives will also be required 

tor "existing commitment" expenditures will be limited to a few activities each 

year. The few activities selected will be placed on "zero-base" budget status, 

which means that a full justification and detailed analysis of the entire 

expenditure has to be submitted with the budget estimates. Greater 

emphasis will also be placed on review and evaluation during budget 

implementation. A system of quarterly reviews is being introduced to 

complement the present system of monthly reporting of expenditures and 

revenues. The basis for review of expenditures during the year will be a cash 

flow forecast of expected monthly expenditure during the year. This forecast 

figure will then be compared with actual returns and appropriate policies for 

adjustment can be formulated if there is serious divergence. Some emphasis 

is also being given to review of physical implementation. Indicators of 

performance are being developed for a number of activities, particularly those 

aimed at direct social and economic development. In the long run, this 

should mean that government programmes can be judged by the effects 

achieved rather than simply the amount of money spent which should be well 

calculated in the process of preparing the budget. 
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5.5 THE PROCESS OF BUDGET PREPARATION IN FPS 

Preparation of the budget each year involves a considerable amount of 

work both by the spending Ministries and the agencies responsible for 

coordination of the Governments budget(Ministry of Finance-Budget Division) 

and development programmes(Central Planning Office). Figure 21 illustrates 

the basic process of budget preparation from the issue of budget guidelines 

by the Ministry of Finance at the beginning of the year, to the submission of 

the estimates to the Cabinet. The diagram shows the main stages of 

estimates preparation by Ministries and departments (all 45 Heads) and the 

submission and processing of these estimates by the Budget Coordinating 

Committee (BCC), Development Sub-Committee (DSC) and Cabinet. 

The main features of estimates preparation from a 

ministerial/departmental viewpoint is that they are prepared as two separate 

components. Existing commitment estimates, as outlined earlier, are the 

basic estimates, which allow the ministries/departments to maintain their 

existing level of activity. Each year, the level of existing commitment 

estimates is forecast for the two years following the current budget and this 

forecast is the basis for the estimates to be prepared . Submission of these 

estimates (apart from activities identified as "zero-base") is required by the 

beginning of June each year. The submission of new expenditures and 

existing commitments are examined and coordinated through the BCC. This 

Committee is chaired by the Permanent Secretary of Finance with the 

Director of Economic Planning(CPO) and the Secretary of the Public Service 

(PSC) as members. A technical sub-committee to the BCC, the Macro 

Economic Sub-Committee, chaired by the Governor of the Reserve Bank of 

Fiji (RBF), provides advice to the BCC and the Minister of Finance , both when 

the design list (governments priority orders) is considered and later in the 

year when final decisions are made. 

New expenditure estimates are required as separate submissions for 

each major individual request over and above the existing commitment level 

of expenditure and for all staff requests over and above existing ceilings for 

established or unestablished staff. These estimates are considered first in the 

'design list' stage of budget preparation. For this purpose, estimates have to 

be submitted by mid-March each year. After approval of the design list, some 
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amendments to the estimates of new requests may be required, either as 

specified in the design list or in consultation with the central coordinating 

agencies: MoF, PSC and or the CPO. 

Budget Guidelines are given by the Ministry of Finance at the beginning 

of the year in the form of an MoF Circular although they may also be 

developed progressively during the year. The preparation of new expenditure 

requests should, in principle, be a continuous process of analysis and 

documentation of proposals outlined in the current Development Plan. Good 

proposals unsuitable state of preparation will be funded in the budget or from 

aid sources. Ideally, the process of preparing major projects should start 

several years ahead of proposed expenditure to allow sufficient time for 

detailed design. The main specific guidelines issued each year are:-

a) a budget calender produced at the beginning of the year giving 

precise dates of required submission dates, Cabinet budget 

meetings etc.; 

b) a ceiling figure on the percentage adjustments to existing 

commitments to allow for costs increases; and 

c) the design list, specifying which projects are to be given priority 

for funding. 

The ceiling figure on inflation adjustment will usually be determined at 

the same time as the design list is being considered and 

Ministries/departments will be advised of this by mid-April. 

(Table 13) 

KEY DATES FOR ESTIMATES SUBMISSION 

Approximate Date Required 

Mid-March 

First Week-May 

Submission Requirements 

New Expenditure Request 
New Staffing Request 
Existing Commitment-Zero Base 
Existing Commitment 
- Replacement Passenger Vehicles 
Zero Base Estimates 

Existing Commitment 
- Staffing (to PSC) 
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First Week-June 

End of August 

Mid-September 

First Week-November 

Last Day-December 
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Existing Commitment 
- Estimates 
(Supplementary Estimates-if need be) 

Programme Statement 

Cabinet Budget Meeting 

Budget Presentation in Parliament 
(House of Representatives) 

End of Financial Year 

Source : Ministry of Finance, 1982 

Figure 10 outlines the budget preparation process and the 

responsibilities of the central agencies and Ministries/departments. 

(Figure 10) 

THE BUDGET PREPARATION PROCESS 

CABINET MINISTRIES 
and Budget Committees 
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6.6 FINANCIAL MANAGEMENT IN GOVERNMENT 

In Fiji, the control and administration of public finance is based on the 

constitutional requirements under Chapter X of the Constitution of Fiji, which 

forms the framework for regulating public finance. Prior to 1981 the financial 

legislation of Fiji consisted of a number of Acts and Regulations, the most 

important being the Finance (Control and Management) Act under which the 

Government Accounting system is established. In 1981, the Finance (Control 

and Management) Act, has been revised with additional financial provisions 

and the new Act is now known as the Finance Act of 1981 which is operative 

from January 1982. The new Finance Act makes adequate provisions so that 

the financial legislation governing the control and administration of finance in 

Fiji is in line with the modern public finance theory and legislation. Before 

looking at the Government accounting system, it is useful that the important 

features of the new Act be reviewed first. The new Act has three important 

features, the most important feature is the division of the Consolidated Fund 

Account. Under the 1981 Act, the Consolidated Fund account consists of six 

component or subsidiary accounts namely:-

1) The Operating Fund Account 

2) The Borrowing Fund Account 

3) The Lending Fund Account 

4) The Revolving Fund Account 

5) The Special Fund Account 

6) The Contingencies Fund Account 

Another feature is that the Act makes provisions enabling the 

government to lend public funds and to guarantee other parties financial 

liabilities, and the major change in the new Act leads from the Government's 

budgetary change from 1981, from format where the separate operating and 

capital budgets have to be unified into a single Budget and are funded from 

the Operating Fund Account. In addition to the Consolidated Fund Account, 

the Act makes provision for consolidated Trust Fund to keep record of all 

non-government money, i.e. trust monies. Under the Act the Minister of 

Finance has issued Regulations and the important ones are Financial 

Regulations which stipulates the financial procedures of the government and 

the Stores and Services Regulations which set out the stores procedures. In 
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addition to these two regulations, departments/ministries are provided with 

Finance Instructions which outlines in some detail the accounting 

procedures that will be adopted. 

(1) The Operating Fund Account - records all moneys received or raised 

for the purposes of government excluding moneys that are required to 

be paid into some other fund established under any other Act e.g. 

public trustee moneys and all disbursements under the operating and 

capital SEGS will be met from the Operating Fund Account. 

(2) The Borrowing Fund Account - All moneys raised by way of loans, 

overdrafts or short-term advances will be recorded in the Borrowing 

Fund Account and sums transferred to Operating Fund Account. To 

raise loans the Government requires the approval of the Parliament 

and the Central Monetary Authority has the responsibility of raising 

loans on behalf of the government. Government's long term liabilities 

and future commitments usually comprise of long-term borrowing both 

locally and overseas. The repayments of principal, debt-service 

charge (interest) and any other charges including contributions to the 

Sinking Fund will be met from the Operating Fund Account by transfer 

to the Borrowing Fund Account and finally effecting the payment to the 

lender for redemption of loan and are transferred to Borrowing Fund 

Account for the formation of Sinking Fund for repayment of that loan. 

The money set aside is invested in guilt and security in terms of section 

12 and the interest in the investment accrued to the, Borrowing Fund 

Account . The money thus set aside in the Sinking Fund is used to 

redeem the loan at the maturity date and if the money in the Sinking 

Fund exceeds the amount required to redeem the loans for which the 

sinking fund has been created, the balance of the sinking fund will be 

transferred to the Operating Fund Account. In case of deficiency, this 

will be covered by further appropriation or by raising of additional loan. 

(3) Lending Fund Account - The Act makes provision for a Lending Fund 

Account to record all moneys advanced by the government to any 

borrower. All loans must be approved by the resolution of the 

Parliament. Funds will be appropriated from the Operating Fund 

Account to Finance the operation of the Lending Fund Account. All 
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money received as principal and interest charges in respect of 

advances by the government will be credited to the Lending Fund 

Account and subsequently transferred to the Operating Fund Account. 

(4) Revolving Fund Account - This fund account would comprise of 

accounts like former Suspense Account IDC Account, Imprest Account. 

Funds are appropriated from the Operating Fund Account to finance 

. the operations of the Revolving Fund Accounts. Certain government 

operations such as the PWD's Plant Hire, Agriculture Department's 

Livestock Undertakings, etc. are operated on a quasi-commercial basis 

and the Minister of Finance is authorised by the Parliament to create 

revolving accounts for such purposes. The Revolving Fund Account 

has an operating limit of $1 Bm and the departments/ministries 

operating and any revolving account will have to operate within a 

ceiling set up by the Minister of Finance. All expenditure is charged to 

the revolving fund account all receipts for sale of goods and services 

are credited to the Revolving Fund Account. Since the operation is on 

a quasi-commercial basis, at the end of the year departments are 

required to prepare trading and manufacturing accounts and submit to 

Ministry of Finance. In principle these operations should break-even 

but usually they end up either in surplus or deficit. If deficit, approval o 

of Finance will be required to write-off the loss and transfer the 

deficiency to expenditure allocations . In cases of surplus, the amount 

will be transferred to Operating Fund Account. 

(5) Special Fund Accounts - special fund accounts are established by the 

resolution of the House of Representatives and the Minister of Finance 

has the powers to set aside certain sums of money from the Operating 

Fund Account to finance the Special Fund Account. 

6) Contingencies Fund Account - The Parliament has established a 

Contingencies Fund Account in the sum of $2m to meet urgent and 

unforeseen expenditure for which there is no provision and to seek 

Parliamentary approval would seriously hamper the work e.g . flood 

disasters, hurricane, etc. The advance made by the minister of 

Finance from the Contingencies Fund Account will be replenished from 

the Operating Fund Account, when the expenditure is approved by the 

Parliament. 
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5.6.1 The Appropriation Act 

All moneys received in the Consolidated Fund Account is credited to 

bank account titled "Consolidated Fund Account - Fiji Government" which is 

centrally controlled by the Treasury, a Division of the Ministry of Finance. 

Under the Finance Act no money can be withdrawn from the Consolidated 

Fund Account for disbursements unless it's authorised by the Parliament 

under the Appropriation Act. The Minister of Finance is responsible for 

presenting before time House of Representatives and the Senate, the 

Estimates of Revenue and Expenditure of the Government relating to the 

forthcoming financial year . 

5.6.2 Budget Execution 

When the Appropriation Bill is passed by both the House of 

Representative and the Senate and is authenticated by the Governor 

General, the Minister of Finance by way of General Warrant communicates 

and authorises the Permanent Secretary for Finance to make disbursements 

for services, goods, etc. as set out in the Appropriation Act (Budget). At the 

beginning of each year, the Permanent Secretaries and Heads of 

Departments are appointed as controlling officers who are responsible for the 

execution of the budget in respect of their ministries/departments. There is 

provision to seek additional funds to meet excess expenditure after the 

Budget has been approved. This is achieved in two ways . Firstly, the 

requirements has to be met from the allocations within the Budget if adequate 

savings can be anticipated towards the end of the current financial year. This 

is done by the virement warrant. Briefly, the virement under the present 

budgeting system is the transfer of funds from one activity to another activity 

within the same programme. The virement of funds is approved either by the 

Head of Department or the Permanent Secretary for Finance depending upon 

the delegated authority. Secondly, if additional funds are required for a 

project, which could not be accommodated within the existing provision, the 

approval of the Parliament will be necessary to withdraw additional funds 

from the Consolidated Fund. Initially, the Minister may approve additional 

funds in the form of advances from the Contingencies Fund and later 

confirmed/approved by the Parliament. This approval is sought by means of 

seeking additional provision. When the accounts for a particular financial 
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year are finalised, a supplementary Appropriation Bill is presented to the 

Parliament for approval to cover the net excess . 

5.6.3 Budgetary Control 

With the introduction of the programme budgeting system from 1981, 

department/ministries are required to submit to Ministry of Finance in 

December for following year, Expenditure Cash Flow Forecasts under each 

activity of the Programme. Under the new budgeting system, in addition to 

Month End Return, departments are also required to submit monthly 

statement of Expenditure and Commitments and to compare the actual 

progress against the forecasted spending. The expenditure is reviewed on a 

quarterly basis and the need for any additional funds is ascertained and the 

application for additional provisions processed. The Ministry of Finance has 

established a Training and Systems Development Division whose primary 

objective and functions are to ensure that departments/ministries comply with 

all important sound accounting procedures and Systems and where 

necessary, assist in the implementation of such procedures so as to have 

strict control and management of public funds. In larger departments, small 

internal audit units have been set up to carry out routine internal checks and 

suggest improvements. Further, the Auditor General has statutory 

responsibility under the Constitution to examine, certify and report on the 

Public Accounts. 

5.6.4 Cash Basis of Accounting 

The Government operates on a CASH BASIS of accounting, therefore, 

under the government accounting system only cash transactions are recorded 

in the books of accounts i.e . the amounts received and paid are brought to 

account at the time the transaction occur and no account is taken of accruals . 

However, the system allows for non-cash transactions in the form of journal 

entries, between funds and accounts. Although the government accounts are 

kept on cash basis and the financial statements prepared from the accounts 

do not reflect accruals, the Financial Regulations and the Finance 

Instructions prescribe a system of monitoring expenditure by recording 

liabilities in the cost or commitment ledgers. The system does not require to 

maintain ledger accounts for creditors. On the other hand, revenue is 

recognised when the actual cash is received. However, to keep control over 



-. 

99 

accrued revenue or arrears of revenue, departments are required to submit 

arrears of revenue returns to Treasury on a quarterly/half yearly basis. 

Further, the government accounting system does not require the recording of 

fixed assets such as buildings, etc. in the ledger account nor the calculation 

of depreciation charges. To have control over the fixed asset, provision is 

made in the Stores & Services Regulations to record assets in inventories or 

asset register although they are not reflected in the balance sheet. The 

Government has a centrally controlled bank account, titled "Consolidated 

Fund Account - Fiji Government" that is under the control of Treasury. 

Further, the Government has decentralised disbursements and has set up 

self-accounting departments which are responsible for receipts and payments 

for votes under their control and for recording of transactions in the ledger 

accounts. The Treasury has established bank accounts titled "Drawings 

Accounts" for self-accounting departments to meet their disbursement. 

All public moneys received by departments are paid into the public 

account and disbursements are met from the drawings account. The Bank 

accumulates the debts in the Drawings Account for the cheques presented 

to the bank and under the standing arrangements the bank replenishes 

the Drawings Account by transferring fund from the Consolidated Fund 

account to drawing accounts of each Ministry/Department on a daily basis i.e. 

debiting Consolidated Fund Account and crediting the Drawings Account. For 

immediate cash requirements, ministries/departments are provided with 

imprests to meet small payments incidental in nature. 

The 'self-accounting' departments accumulate financial data under 

various items of revenue and expenditure and the monthly accounts of all 

moneys received and paid by the department including journal transactions, 

are summarised on the Form K and submitted to Treasury where they are 

reviewed and checked before being included in the accounts. The Form K is a 

trial balance of receipts and payments. The source documents are retained in 

the ministries/departments for audit purposes and only the Form K is 

submitted to the Treasury where the consolidation of accounts takes place. 

5.6.5 Annual Financial Statements 

The Finance Act requires the Minister of Finance to submit to the 

Auditor-General within six months of the end of each financial year or longer 



.. 

100 

period as the HoR may approve the following annual financial statement of 

government accounts: 

i) a statement of the balances of the Consolidated Fund and each 

of its component accounts, showing receipts and expenditure in 

each case for that financial year; 

ii) a statement of the financial assets and liabilities of he 

Government at the end of that financial year; and 

iii) such other statements as the HoR may from time to time 

require, or the Minister of Finance may consider necessary. 

In addition to the above, the Treasury also prepares the following monthly 

statements: 

i) a statement of financial assets and liabilities, and 

ii) a statement of Government Finances. 

The State of Government Finances report is prepared to show the 

original and revised estimate for the year together with the forecasted and 

actual results under expenditure and revenue items together with the 

financing of the Government expenditure through borrowed funds. This 

statement is also supported by the details of revenue and expenditure under 

various items. The report also shows the Cash position of the Government. 

This statement is submitted to all PS's and HOD's and to all 

Parliamentarians. The Statement of financial Assets and Liabilities is also 

prepared to show the position of the Consolidated Fund Account under the 

six subsidiary accounts contained in it. 

Under the Finance Act, no guarantee would bind the Government 

unless it is approved by Parliament. Government accounting system does not 

require to create provisions for contingent liability and such liabilities are 

recorded in a register. Similarly, there is no provision to record the contingent 

assets in ledger accounts, however, to provide control, the accounting system 

requires to maintain contingent asset register and the details of contingent 

assets are incorporated as an Appendix of the Finances Report. 

It seems that the financial management of the government is for Fiji's 

purposes and needs, quite satisfactory. However there is a need to upgrade 

the knowledge of government accountants particularly with regards to modern 
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accounting techniques with the use of the computer. The Training and 

Systems Development Division of the Ministry of Finance is continuously and 

vigorously conducting training programmes in the FPS to upgrade the 

knowledge, skills and attitudes of government accounting officers and 

managers to ensure that the limited funds available to government are 

properly accounted for and put to maximum use. 

*********************************** 
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CHAPTER SIX 

CHALLENGES AND CONCLUSIONS FOR THE FPS 

" A journey of a thousand miles must begin with a 

single step" Lao-Tzu, "The Way of Lao-Tzu". 

The challenges for Fiji and the FPS are embodied in the three 

quotations from learned people noted above. Since the days of Cession 121 

years ago, Fiji is a very young country by modern standards and civilisation. 

Compared with the ancient civilisations like the Greeks, Egyptians, Assyrians, 

Babylonians, Romans, Incas and even the Indians and Chinese who have 

now populated Fiji in great numbers; the Fijian civilisation is a novice. 

Coupled with this recent emergence is Fiji's struggle under 96 years of 

foreign domination. Whether Fiji was blessed being under British rule and 

missed the opportunity of being brought up under the Americans(an option 

considered by Cakobau when the first offer of Cession was declined in 1859) 

is a question that will never be answered. But being a British, Fiji will perhaps 

die a British. Its Struggle to Survive after having taken the first step on the 1 O 

of October, 1970, is a long journey a 'thousand of miles away'. The "Worlds 

Best Seller" the Bible says that "better is the end of a thing than the 

beginning thereof"(Ecclesiaastes, 7:8). Therein lies the problem, the end is 

far from near and Fiji has almost barely started although 'to have begun is 

to have done half the task' (Horace in "Epistles").From its birth of 463 staff in 

1874, the FPS has grown to 28,500 by 1995 and will probably reach the 

30,000 mark by the turn of the century unless the size of the public serve is 

contained. 

6.1 CONTAINMENT OF THE GOVERNMENT (AND FPS) 

When the Mara Interim Government took over the reigns of the military 

coups in 1987, it instituted a comprehensive review of economic policies 

recognising that improvements in living standards through increased real 

personal incomes and improved government services, would only be 

achieved through sustained economic growth (MoF, 1993). An integrated 

policy was centred on the acceleration of economic growth led by expanding 
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exports. Apart from the deregulation of the economy, two of the major policy 

considerations(there were six in all) were the restraint in the growth of the 

government expenditure to ensure availability of resources for growth in the 

private sector; and a wages policy that recognises the paramount importance 

of maintaining international competitiveness. National resources of capital 

and manpower was required to encourage growth of an export oriented 

private sector. 

Measures taken to reduce the relative size of government have 

included restraint in government spending and reform of the public 

enterprises. In the latter, an aggressive programme of corporatisation and or 

• privatisation, was pursued by the government yet failures were encountered 

in the FINAPECO (a government attempt at oil refining in association with a 

Malaysian consortium, now wound up) and the Government Shipyard. What 

has been lacking are standard procedures for corporatisation, including legal 

and administrative frameworks (MoF, 1993). The role of the public enterprises 

which have been running at losses until the 1990' s, have finally been 

recognised by the Fiji Government fifty years behind the developing 

countries. Perhaps Fiji should take leafs out of Mascarenhas and Wettenhall 

and learn quickly from the New Zealanders and the Australians, or move 

north to the Canadians, the French and the British let alone the vast 

experience of the subcontinent of India which almost half of the Fiji 

population call the "mother country". Including the portfolio of the public 

enterprises in an existing government minister's assignment (Minister for 

Trade and Public Enterprises, one of the richest man in the country) is the 

'first step in the journey of a thousand miles'. What then is the alternative for 

Fiji, if this strategy is encountering problems and is moving far much more 

slowly than intended? 

• 

• 

Reduction in the relative size of government has proved one of the 

most difficult ares of policy to implement. Some early progress was made in 

reducing the proportion of government expenditure as a proportion of the 

GDP. To move towards a 'zero Net Deficit' is not easy. Total expenditure 

rose to 36.1 per cent in 1992, the Net Deficit widened to 3.4 per cent and the 

proportion of Capital Expenditure to Total Expenditure fell to 16.3 per cent 

(MoF, 1993). Is Fiji going around in a circle or in a state of fix? Admittedly the 

Pacific Ocean is the biggest mass of water in the world, but Fiji must not 

allow itself to be floating around in its 'ocean of dreams'. Drastic measures 
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need be taken in the manner of the Thatchers, the Reagans and the Langes 

in their countries. The government, the public service and the economy as a 

whole, being expandable items, must be containable lest Fiji enters into 

Shakespeares's 'stage of fools' and its 'destiny is determined by its 

beginning!'. 

Two years after the military coups, it was stressed that the 'focus of 

government's budgetary strategy would concentrate on enabling the private 

sector to lead the economy onto a sustained path of economic growth'(1989 

Budget Speech). Such a strategy required that government review the 

structure of incentives operating in the economy and to undertake 

expenditures that would complement the development of the private sector. 

To ensure sound financial management of the economy, it was necessary, 

among other things to "retain the financing requirements of the public sector 

at a sustainable level". A key element is that government should resist the 

'temptation' to compensate for current level of private sector activity, by 

expanding the public sector, in relation to the rest of the economy. 

Enhancing the efficiency of the public sector is also an area of high priority 

and the role of the public sector needs to be reviewed, to identify which 

functions of the economy should be properly undertaken by the public sector. 

The ' role of government' will be an important factor in the future 

performance of the public sector. This role needs to be re-evaluated, in 

particular with respect to the relationship between government and the public 

enterprises; with privatistion being considered as one of the possible options. 

Within government continued emphasis needs to be placed on the optimal 

allocation of government resources. The current structure of government will 

need to be reviewed to ensure that the current range of activities undertaken 

by government is desirable. Although the financial crisis precipitated by the 

coups in 1987 had been stabilised, it is important to note the current financial 

stability of the economy continues to rest on essentially short term measures 

particularly the 'under-funding' of departmental activities in the government 

sector. 

In "managing the role of government", the present Rabuka Government 

is committed to ten strategies, but the question is whether they can be 

implemented effectively in the years ahead? There is a need for expertise 



• 

105 

and conviction in all sectors to allow the containment of the public sector, 

even from the disadvantaged native Fijians. 

6.2 "FIJIANISATION" OF THE PUBLIC SERVICE 

The 1990 Constitution has been labelled by the Opposition parties in 

Fiji as a racially biased constitution for the special considerations which 

reserve for native Fijians high offices such as that of the Prime 

Minister[Section, 83(2)]. This is a direct outcome of the military coups. 

Parliament is directed by Section 21 of the Constitution to enact laws with 

the objects of promoting and safeguarding the economic, social, educational, 

cultural, traditional and other interests of the Fijian and Rotuman people. It 

may also direct the government to adopt any programme or activity to attain 

such objectives and the government 'shall comply'. In carrying out any 

direction from parliament, the government through Cabinet, may give 

directions to any department, Commission or authority for the 'reservation of 

such proportions as it may deem reasonable of scholarships , training 

privileges or other special facilities provided by government'. Further to this, 

Section 127(11) requires the PSC to "ensure that each level of each 

department in the public service shall comprise not less than fifty percent 

Fijians and Rotumans and not less than forty percent of the members of the 

other communities". Preferential treatment for Fijians is not something new in 

Fiji politics and society; it is not an aspiration plucked from the army barracks 

by Rabuka; but a burden undertaken by the British colonial government when 

it accepted the third offer of cession with the Crown Colony of Fiji being used 

as a scene 'of a deliberate and self-conscious experiment in native 

administration in the Pacific (Legge, 1958), just as much as they have done 

in their African holdings such as Nigeria and Tanganyika. Sir Arthur Gordon 

was instrumental in setting the pace for Rabuka and 1990 Fiji, and if he was 

alive with Lord Lugard (the architect of ' indirect rule ' in colonial Nigeria), they 

would probably have been first choices for the GCC in their search for 

leaders as Prime Minister and President respectively in 1987. The Deed of 

Cession and the country's previous two Constitutions, had taken into account 

the need to protect indigenous interests and even 'rights' as opposed to what 

Milton M.Gordon called the "liberal expectancy" (Connor, 1991 ). 

By 1992, two years after the new Constitution was promulgated, Fijians 

were 56.6 per cent of the FPS as compared to the Indians with a low 39.3 per 
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cent (PSC, 1992). The Fijians share of the FPS had grown by ,16 per cent 

over 12 years (40 per cent in 1980) while the FPS overall had grown by 13 

per cent. The Fijians share has continued to rise faster than the increase of 

the FPS and is continuously causing resentment from other communities in 

the service, not the least of all, the Indian officers, and has resulted in 

continuous withdrawal to the private sector. In professional posts, where 

there are not enough Fijian candidates adequately educated to satisfy the " 

minimum qualification requirements" (MQR), the Indians are not taking up the 

offers. 57 .97 per cent of the appointments in 1992 were Fijians compared 

with 35.70 per cent Indians; and of the 756 promotions in the same year, 59 

per cent were Fijians as compared to only 37.17 per cent Indians (PSC, 

1992). At this rate, assuming all factors constant, the share of the Fijians by 

the turn of the century will be 62.2 per cent of the FPS in a population share 

of 50.2 per cent. When will the rise in the Fijian share stop or when will the 

rise of appointments and promotion even up with the population size. 

Indications so far are negative as more Fijians are attracted to the service 

and lesser Indians would even be bothered about the fortnightly releases of 

vacancies in the FPS in the daily newspapers. How then does the FPS 

resolve the dilemma it faces with the need to ensure Fjians placement in 

posts that they are not best trained and equipped to occupy? Should political 

masters continue to entertain the alleged disadvantage of the Fijians in the 

FPS at the risk of absorbing an undesirably low level of Fijian intakes into the 

service and promoting them in the same manner as they entered? The FPS 

has almost gone the full circle in its personnel policies, and by the turn of the 

century, the 'concept of merit' would add an additional criterion (Chapter 4), 

that of' being a Fijian'! 

Is Fiji the only country in the world caught up by this preferential 

treatment because of race? The answer is certainly no, and present 

applications in developing countries in Asia, Africa, South America and the 

Pacific are not far remote from what is happening in Fiji and the FPS. May be 

it is an offence to utter racial cornertations in present day Australasia, save 

perhaps for the benefit of the Aborigines and Maoris; but it's a paradoxical 

choice for Fiji in its Search for Survival, particularly for its indigenous 

peoples. A choice that is painful to carry out but probably necessary for the 

survival of an ethnic group on the verge of being a second citizen in the land 

of their forefathers. With Fiji attempting to contain its public sector, the share 

of the Fijians in the FPS (and the community at large) continues to be 
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deliberately expanded by government since independence. The Fijians have 

turned overnight from the 'disadvantaged' to the 'ultra-advantaged' and from 

the 'inferior' to the perpetual 'superior'. Perhaps it took a military coup to 

avert the situation, but the forces of equilibrium dictates that the superiority of 

one is at the expenses of another. In the FPS, it is for the Fijians at the 

expenses of the Indians. Will the efficiency and the effectiveness of the FPS 

suffer in the process? Whoever is appointed or promoted, whether Fijian or 

Indian, the public servants as public managers must reassess the way they 

are managing public money and assets. The confusion question to a new 

government manager in a young public service is whether he should emulate 

his private-sector counterpart? 

6.3 THE "IGNORANCE SYNDROME" VERSUS THE "MANAGEMENT 
BANDWAGON" IN THE FPS 

Clearly, different beliefs about what constitutes good management can lead 

to very different expectations and standards for government performance. It 

is therefore important that Fiji government officials avoid some of the 

misconceptions about management which are quite prevalent in the FPS. 

Some misconceptions have contributed to many of the difficulties associated 

with attempts to improve management in government (Nicol and Hurst, 1982). 

In Whitehall, for example, officials have tended to equate management with 

'controlling and supervising routine functions', with programme 

implementation of predetermined policies' or 'techniques of control' (Metcalfe 

and Richards, 1983). Some government official in other jurisdictions do not 

even see themselves as managers at all. One former senior public servant in 

the Canadian civil service had written "Public servants are not managers: 

they are policy advisers and/or emissaries (negotiators) and/or 

administrators". 

Another especially tenacious misconception that floats around the 

corridors of the Government Buildings (the centre of FPS power in the 

country) is the notion that financial management constitutes the core of 

management in the public sector. This view sees government management as 

little more than minding the public money: if one gets the financial policies 

right, any other management problems will more or less look after 

themselves. Are financial auditors qualified to resolve any management 

problem? The answer is most probably no! Fiji government officials are led to 



108 

another misbelief that equates 'sound management' with adherence to official 

policies regarding money and personnel. The bureaucrat who follow these 

policies and procedures (or ensures that others are following them) must by 

definition be managing well. This belief obviously has to rest on the 

assumption that official policies and procedures in such areas as personnel, 

industrial relations and finance provide government managers (or 

supervisors) with a reliable cookbook of management recipes which can be 

applied in all circumstances, an assumption of questionable merit, 20 years 

of experience in the FPS. 

A related perversion is the belief that public sector management 

consists of a set of universal principles or rules, equally relevant to every 

public service. Good managers know these rules and apply them, whatever 

the setting. Yet another misconstruction, that has developed from the FPS's 

colonial links with the British Civil Service, is thaf management' is something 

done by subordinate officials within the framework of 'policies' conceived by 

senior public servants. That is the "all management is administration, and 

administration is implementation" fallacy. This gives rise to the view of the 

public servant in the FPS as a rather passive custodian, interpreting 

legislation and applying rules. It rests on the idea that policy and 

management occupy two different worlds, rather corresponding to the upper 

and lower levels of the management hierarchy in a ministry/department. 

Policy types occupy the senior level, managers the surbodinate ones. A 

variation on this theme is the misnomer that management is something that 

Heads of Departments delegate to their chief financial and or personnel 

officers, so that they can get on with the "real" work of the department. 

There is then the general belief that management, or be it government 

management, is business administration, that is, management is primarily, if 

not exclusively concerned with marketing, production and similar business

specific functions. This leads straight to the conclusion that, that since 

government does not involve most of these functions, government officials do 

not need to know about 'management'. (Some business people go to the 

opposite extreme, and argue that government's problems arise from its failure 

to behave like business; if it did, it would be 'well managed', and its 

efficiencies would disappear.). Related to this view is the notion that 

management is a collection of prescriptions designed to help people engaged 

in routine, repetitive work such as loading boxcars or assembling cars. 
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Management then is not really relevant to organisations engaged in more 

intellectual or creative tasks such as, say, policy analysis or scientific 

• research. Management is for doers and drones, so trap goes. 

• 

Each of the foregoing interpretations (or lack of knowledge) of 

management carries different implications for how top officials should carry 

out their roles in the FPS; for relationship between institutions of 

government; for policies affecting appointments, promotions and discipline 

in the public service; for working relationships within the Fiji bureaucracy; and 

for determining which should be imported from business to government. 

Defining management in the FPS is not just an exercise in semantics; it 

establishes the foundation upon which build other paradigms about the 

functioning of the public service and the institutional environment of 

government. For a new country with limited resources and capacities like Fiji, 

the choices of direction and management culture of its bureaucracy are not 

only crucial, but 'critical' for present day subsistence and future "survival". 

Is the good manager of Fiji public assets, the one who gets things done 

or the one who follows the rules . The management auditor reviewing 

organisational performance under means and processes, looks for evidence 

of procedural rectitude, preferably documented. Do you plan? How can I tell 

unless it is written down? Where is the manual? What process do you use? 

There should be a flow chart. What about organisation? The well-organised 

department is the one where there are up-to-date and clear job descriptions. 

Let me see them. How do you control? There has to be a system, and it 

should be documented. A vast majority of Fiji public servants believe that 

management in government should be assessed in this manner. 

A good manager is often thought to be one who plans ahead, is 

organised, motivates others and follows up. That is, he or she follows the 

plan-organise-motivate-control precepts with which many managers will be 

familiar with in life. This is, of course, a procedural, or instrumental , view of 

management. It says nothing about results: the good manager is not the one 

who gets things done, but the one who follows the rules. 

Defining management in procedural terms makes life in a bureaucracy 

a lot simpler, and requires less judgement or discretion on the part of 

managers (or auditors monitoring departments' activities). Since they only 
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have to apply defined standards and rules, auditors can be more junior and 

lower paid. When surrounded by a hedge of procedures, government officials 

• are less likely to stray outside and take an initiative that might embarrass a 

minister. 

• 

,. 

• 

.. 

There is nothing intrinsically wrong with documented plans, formalised 

control systems and the like; but to conclude that management is sound on 

the basis of such evidence is akin to concluding that good soldiers are the 

ones who polish their shoes, arrive on time at drills and salute smartly. It can 

lead to disproportionate attention to means rather than ends. In practice, it 

often seems to create a bias toward a document-dependent, procedure

bound approach to administration, which, in turn, may generate an 

atmosphere that poisons initiative, imagination and flexibility. It enshrines the 

"one best way" of doing things in manuals and guidelines that become 

difficult and time-consuming to alter. People working in the organisation tend 

to develop vested interests in the existing procedures and systems, 

regardless of whether these procedures actually work. 

Another problem is that the "means definition of management conjures 

up a vision of the managerial situation that is at odds with most managers' 

reality. It suggests that management occurs in an environment of relative 

serenity and predicability, and that the functions of management can proceed 

in a measured and linear fashion, moving from planning through to 

implementation. For individuals who manage projects where there is a clear 

beginning and a process of building, or who are starting up new ventures, the 

plan-organise-motivate-control model may offer a certain relevance. For 

managers caught up in the day-to-day turbulence of running a program, the 

model is less helpful. 

When there are unexpected changes in priorities and workload arising 

from, for example, a Cabinet shuffle, a question in the HOR, a political crisis 

or a change in minister, planning tends to be a matter of grabbing whatever 

time can be salvaged amid the pressures of responding to the latest crisis. 

Organising is not the cool design of organisation charts to respond to a 

previously-articulated plan, but rather the on-the-run adjustment and 

adaptation of people and functions to the exigencies of the relentless flow of 

daily tasks. In such an environment, the good manager may be the one who 

spends little or no time planning and organising and carrying out the other 
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recommended functions in textbook fashion; rather, the good manager may 

simply be the one who is able, by using the resources and imagination at his 

or her command, to get a Cabinet document to the minister before the 

proroguing of the House, or a batch of welfare cheques delivered to 

pensioners during a postal strike. A good formula for demoralising such 

managers is to criticise them for failing to have a documented planning 

system. 

An official who was deeply involved in Britain's FMI (Financial 

Management Initiative) program spoke of the dangers of a process-oriented 

approach to management: 

"You're in a difficult area of judgment here about the reality of 

management, as opposed to the cosmetics and process. 

The great temptation is to rely on process, because it's 

easier, and because it's the only thing a drowning man can 

grip ... You say, "Ah yes! On the third Thursday of the second 

month, they sit around table and set objectives, so they're all 

right, and they also have a return that comes in every 

month ... which reviews how those objectives are going ... " It 

becomes a caricature of management. 

[F]ormulating this kind of criticism is like taking 

confectionery off children... The problem is unique to 

government, because you've got proxies in business, and you 

can ... know when something is going wrong more quickly and 

more assuredly. You take a short cut and you say, I don't 

know exactly what's wrong ... at the moment; but I can tell the 

systems are wrong because we're not making any money. 

[In government] , the problem is identifying what the 

deficiency is before you can even get on to it . The trouble 

with the external auditor is that unless he is prepared to do 

very laborious legwork, like a whole succession of test bores, 

he is reduced to a mechanistic, process sort of thing. "Have 

they got this, have they got that?" and so forth . 
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And you're left at the end saying, "Well, they have got all that. 

But is it well managed, or is it not?" 

(Quoted in Plumptre, T.W 1990) 

I conclude that any analogy between central government and big 

business in Fiji is misleading because of the great required but also (though 

perhaps in lesser degree) to managerial problems. In deed, to pursue the 

analogy, some ministries such as Transport and Civil Aviation, Trade and 

Commerce, Labour and Industrial Relations are in themselves holding 

companies which control, with relatively small staff, the operations of great 

corporations or of local authorities: while other ministries, such as 

Infrastructure and Public Works, Education and Science Technology, and 

Primary Industries, are operating company's on a gigantic Fiji scale. It would 

be agreed, however, that there is plenty of scope for the common 

development and pooling of management techniques in which the Central 

Agencies should take the lead. 

6.4 A CONCLUDING WORD 

This study is undertaken on the premise that public administration is 

often "INITIATIVE" rather than "INNOVATIVE' in contemporary developing 

societies such as the one in Fiji. The stamp of colonial rule can still be found 

in the Third World, even in places where the colonialists have long since 

departed, let alone one in Fiji where the British have only left it 'sprawling' in 

the last quarter of this century. The bureaucratic institution is much more 

developed than the political institutions and parties it serves. This comes as 

a source of 'strength' and the Fiji Public Service "plays a valuable role as 

GUARDIAN OF THE STATE" in a politically fickle nation . 

The Fiji Public Service has been the mainstay of the state throughout its 

political metarmophosis and upheavals. From the first days of British rule to 

the cloudy days of 1987, the FPS remained the neutral cornerstone for the 

country's survival. When the government collapsed for three days in 1977 

and when the 'smokes of uncertainty' blew across the land ten years later, 

the bureaucracy conducted the business of government itself. The strength 

of the FPS as a "GUARDIAN BUREAUCRACY" may be beneficial for a very 
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small and young nation such as Fiji , but by definition, it is not amenable to 

political control. 

Because of the embryonic nature of the study, important and subtle 

analysis of 'causes and effects' from 1858 to 1995 has not been done. To 

analyse a national 'public service' in so much words is not an easy task if I 

was to treat the Fiji public the service it deserves. The task is even daunting 

when the literature on the service is minimal apart from the primary 

government sources. No one seems to have had the interests, time and 

expertise, to write on the Fiji Public Service in an academically analytical 

fashion. All attempts in the past to document the structures, processes and 

procedures in the FPS have been directed at specific government sectors , 

with limited 'terms of references ' targeted at objectives, in some instances 

very narrow, identifies by the arm of government commissioning the study. 

This study, is a 'pioneering' attempt at looking into the struggle of the FPS to 

lift the survival changes of a small and emerging nation, has been influenced 

by the need to put into black and white, the structural development and the 

current processes in a Third World bureaucracy. The study is therefore 

divided into six major chapters, with an introductory chapter and a concluding 

chapter. 

The Introductory Chapter looked at the aims of the study, its scope and 

limitation. It shows the deficiency of concern on the study of public 

administration in Fiji. Although the FPS has been an essential element in the 

lives of the ordinary citizen of a emerging small island nation, no in-depth 

study has been conducted over the 100 years although a few have attempted 

to say one word or another on one aspect of the public service or the other. 

The study has allowed me to have a closer look at the development of the 

FPS in a manner that appears not to have been done before. Alan Jarman's 

study has been the most detail analysis of the subject but it was specified to 

a short period (1958 - 1970) in Fiji's colonial history. The political, social and 

economic development of the country had dramatically changed since the 

end of that period: independence, dominion and the turn into republicanism. 

In doing the study, I am able to document an important part of the struggle of 

the country, scanty may it seen, but certainly giving the impetus for later 

generations of Fijian academics and practitioners to appreciate that the study 

of public administration 'is as old as Methuselah' . Fijians need to take up the 

challenge in order to give the student, the politician and the housewife a 
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better understanding of the operation of its public service on which all of them 

rely heavily upon. The chapter also provided five phases in the development 

of the modern public service which had naturally run parallel with the political 

development of the nation, the subject of Chapter One. 

Chapter One deals with the recent political development in Fijian 

history from the days the British flag was first brought into Fiji and ultimately 

hoisted at Levuka on the seventh biggest state of a 300 plus maritime state. 

Under the British colonial administration, the imperial power was noted for 

using its policy of 'divide and rule' on the small colony of Fiji after its trials 

and jubilations in West Africa. The introduction of indentured Indian 

labourers into Fiji in 1879 was not an isolated situation, but only one of the 

many similar cases of moving vast populations from one side of the empire to 

another as were done in parts of East Africa and Malay. The development of 

the nation from a country where tribal warfare and the consumption of human 

flesh was as simple as grabbing a shopping trolley in a supermarket, to 

independence, must however be credited to a very large extent to the British 

government and its peoples. When Fiji attained independence, the power 

was given to the people through the sovereign and democratic state. It was 

this very power which was the subject of bitter dispute 17 years later. The 

power was given to Great Britain by the Chiefs of Fiji, but when returned, it 

went to the people. The only problem was, to which people? The Fijians or 

Indians? When the Fijians almost lost it. Rabuka intervened, took it, and gave 

it back to the chiefs. Had the British given it back to the chiefs they received 

it from (as they had done in Malaysia), Rabuka may have not been needed 

and the military coup unrequired. That would have changed the course of 

history in the country. But the British did not leave the country in tatters; they 

had set up the infrastructure, restored order, generated the economy and set 

up a public service to provide the essential amenities to the Fijian people. 

Chapters Two and Three dealt with the establishment of the FPS from 

the good old days of the 'British Commonwealth. Based on a British

Weberian combination, the FPS grew out of the Westminster system of 

Government of the ninetieth century 121 years ago and was responsible for 

the basic functions of government similar to most other colonies and nations 

of the time. From its beginning with 463 staff, the FPS had grown many folds 

to its present size of 28,500 employees of all classification. The period also 

saw the rise of the Fijian administration, a 'state within a state', with powers 
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to levy minimal taxes to all Fijians in the 'Vola ni Kawa Bula'. Chapter Three 

had expanded on this humble beginning to build up a sizeable machinery of 

• government that has a structure that resembles an imitation of the 

'Washminister mutation'. Purporting to use the theory of 'separation of 

powers', the Fiji machinery of government has the three basic arms of the 

executive, the legislature and the administration with the forth arm, 

judicature, acting as an 'umpire' in the government ball game. The systems 

used in Fiji are basically similar to situations in former British colonies 

(including Australasia), but its public service is peculiar to Fiji although not 

unfamiliar to its neighbours. One of the main point of comparison and 

contrast is its staffing. 

Chapter Four is an attempt to analyse the industrial relations, 

• classifications and pay systems in the FPS, particularly for the last ten years. 

• 

The chapter outlines of the labour and industrial relations trends in Fiji within 

the last two years when workman's compensations concept was first 

introduced into the country. After independence, more government 

intervention was seen in the labour - management relations culminating in 

the introduction of the Trade Disputes Act. Within the FPS, apart from the 

national provision under the above Act, the Whitely Council mechanism has 

proved some success in maintaining a cordial relationship between the 

government (departments - particularly PSC) and the staff unions (especially 

the FPSA, FTA, FTU, FNA & VCSA). In as far as pay is concerned, the FPS 

level of remuneration, is still below the market rate particularly the 

comparison with their statutory bodies and private counterparts. Job 

classifications,(and job review) which should occur every five years, have 

been carried out three times during the last twenty years. This has somewhat 

ensured that the FPS pays keep in tract with the market value, but still falling 

short. The industrial relations climate in the FPS in relative stable and a 

national public service strike has only been carried out once since 

independence. 

Chapter Five concentrates on the budgeting system and financial 

management in the FPS. The traditional line-item budgeting had been found 

wanting and Fiji had jumped in as early as 1981 into 'programme budgeting'. 

Money is a scarce commodity in the FPS and the demand for constraints on 

the size of the public service is no more demand that now. Would the 

programme budgeting system keep a good tag on the public spending in the 
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FPS? Since the introduction of the system more than a dozen years ago, the 

answer seems to be in the negative, at least at this stage. The size of the 

• FPS is still relatively high in comparison to the population size which it 

serves. Dramatic financial cuts have been made to the size public spending 

especially to the level of public servants salaries and wages in the last fifteen 

years. Unless the Fiji government strikes oil in its source (Kadavu or 

Yasawas?) or digs out its copper deposits in the Namosi area, the FPS will 

continue to experience limited funding in the future. That will be a never 

ending problem for the FPS or for any public service for that matter. 

This concluding chapter asks the questions that are challenging the very 

existence of the FPS as a politically neutral 'career service' in the 1990's. 

Should it remain politically neutral or should it develop more commitment to 

,. its political masters. The problem that besets the FPS and the country, is the 

fear of imitating what goes on in other western bureaucracies especially in 

OECD countries. The trend now is to politicise the public service, but this 

· requires a well developed political system. Fiji is still searching for the right 

system and until the country strikes the balance between a workable 

democracy and a racially driven society, the FPS should for the time being 

remain a 'neutral career-service' in order to play its role effectively as the 

GUARDIAN OF THE STATE. 

In conclusion, the study has looked at the DEVELOPMENT OF THE FIJI 

PUBLIC SERVICE, from its embryonic birth after the Deed of Cession in 

187 4 to a devitalisation after independence and change of direction after the 

military coup in 1987. So far we cannot say that the FPS has reach 'maturity' 

but in fact it is just 'taking off'. 

For the FPS to survive the challenges of the 21st century, it must make 

a choice as to whether it should regard it self as a classical bureaucracy or 

an organisation to be managed. [Whether it takes the approach of classical 

public administration, of policy analysis of Lewis Gunn's 'public management 

approach' in order to survive any internal or outside pressures. Whether to 

have a rational comprehensive plan as it has attempted in development 

planning or to 'muddle through', is a choice only the political masters can 

make for the country in the same fashion as Bob Hawke and David Lange 

have done for their respective countries. Can Rabuka provide the answer to 
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the worries and the woes of the FPS? If yes, how long can it go on for, if no, 

who will be the 'Messiah' that will take the service through the uncertain 
times ahead. 

That is certainly the challenge for the FPS 'to live or let die', but until 

the Doomsday Call comes, it will have no choice but to " STRUGGLE TO 

SURVIVE"! 

**************************************** 
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THE LAND OF FIJI 

The 180th meridian, which for the greater part of its length coincides with the 

International Dateline, happens also to the mark rough division between two 

regions in the South Pacific. To the west of the meridian lie the 'continental' 

islands of Melanesia (black islands) formed by the partly submerged folds of 

mountain chains which were originally part of a parent continent. To the east, 

thrown up by volcanic action, are the 'oceanic' islands of Polynesia (many 

islands). The same line divides a malarial area from a non-malarial area. 

Finally it separates human types. The south-western Pacific is inhabited by the 

dark-skinned group of peoples whose colour gives the region its name. The Fiji 

Islands, 2,6351 kilometres to the north-east of Sydney, lie across this 

geographical and ethnological frontier. 

Fiji is made up of about 332 islands which vary in size from 10,000 square 

kilometres to tiny islets a few metres in circumference (FMol, 1990}. The islands, 

of which only one-third are inhabited, are spread over a quarter million square 

kilometres of ocean in the heart of the South Pacific. Lying between longitudes 

175 and 177 degrees West and latitude 15 and 22 degrees South (see map), Fiji 

is centrally placed among other island nations in the region. Just west of the 

International Dateline, Fiji is literally where each new day begins and although 

the 180th meridian passes through the island group, the International Dateline is 

adjusted [as in Alaska in the Northern Hemisphere] so that the entire 

archipelago falls into the same zone, which is 12 hours ahead of Greenwich 

Mean Time (GMT). 

The total land area of Fiji is 18,333 square kilometres. The largest island Viti 

Levu C Big Fiji') is 10,429 square kilometres and is about 57 per cent of the 

total land area of the country, with Vanua Levu C Big Land') as the second 
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largest with 5,556 square kilometres of land(30 per cent).Other 8 main islands 

are Taveuni(470 sq km), Kadavu(411 sq km), Gau(140 sq km), Koro(104 sq km), 

Ovalau(101 sq km), Rabi(69 sq km), Rotuma(47 sq km) and Beqa(36 sq km). 

Situated in the hub of the South-West Pacific, Fiji has become the 

crossroads of air and shipping services between North America, Australia and 

New Zealand through international airports at Nadi and Nausori, and the ports of 

Suva (the capital city) and Lautoka, the second and only other city in Fiji; (both 

in Viti Levu). 

THE POPULATION 

The August 1986 Census counted 715,375 people in Fiji, comprising 46.0 per 

cent ethnic Fijians, 48. 7 per cent Indians and 5.3 per cent other ethnicities. The 

ethnic Fijian population was declining until 1921, mainly due to a high mortality 

rate from infectious diseases contracted from early European settlers and 

visitors. The growth rate of ethnic Fijians then increased steadily to a maximum 

rate of 3.1 per cent between 1956 and 1966 and but declined to 2.4 per cent in 

1986 (FBoS, 1986). 

The Fiji Indians (hereafter referred to simply as Indians) are mostly 

descendants of indentured labourers, who arrived between 1879 and 1916. 

Their annual growth rate was over 3 per cent until 1966, but has since declined 

to 2 percent, below that of the Fijians. The lower rate of growth of the Indian 

community is partly due to a lower and more rapidly declining total fertility rate 

and a shorter life expectancy, compared with Fijians. Emigration is also an 

important demographic factor in Fiji. Emigration peaked in 1987 after the military 

coup, when over 14,000 Indians and 3,000 Fijians emigrated, but has since 

declined rapidly with 4,000 Indians and only 680 Fijians emigrating in 1990 

(FBoS, 1991) . 
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Table 1 

1986 

Fijian 331,272 

Indians 349,320 

Others 36,148 

TOTAL 716,740 

Population by Race, 1986-1991 

1987 1988 1989 1990 

338,883 344,948 352,498 360,102 

341,787 340,043 338,250 339,784 

34,923 34,650 35,786 36,099 

715,593 719,671 726,534 735,985 

Note : All figures are at end of the year 

Source: Fiji Bureau of Statistics, 1992 

1991 

368,709 

340,687 

36,930 

746,326 

The Indian component of the population, which has had the largest share 

of Fiji's population since the 1950s, was overtaken by the Fijian component in 

1988. There are indications that the gap may widen further, given that the 

combined effects of a declining total fertility rate and a high incidence of 

emigration, have greater impact on the Indian rather than the Fijian population 

(MoF, 1993). At a medium variant the population is projected at 843,000 by the 

year 2001 (FBoS) and 976,000 by 2010, an overall rate of increase of 1.4 per 

cent for the population for the projected period (Seniloli, 1993). 

THE LABOUR FORCE 

The size of Fiji's labour force is largely dependent on two factors, namely, 

the size of the population in the 15 years and over age group and the extent to 

which people in this age group are seeking work in the labour market, that is, 

the labour force participation rate. Fiji's labour force (or the economically active 

population) increased from 175,785 in 1976 to 241 ,160 in 1986, an average 

annual growth rate of 3.2 per cent. According to the 1986 Census, 62 per cent 

(or 442,000) of the entire population were in the 15 plus age group. Of these, 55 
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per cent(or 241,000) were in the labour force while 45 per cent were considered 

economically inactive. The labour force was estimated to be 264,000 in 1992, an 

annual growth rate of 1.5 per cent between 1988 and 1992. 

Table 2 

Populati 

on 

Labour 

Force 

1986 

715 

241 

Population and Labour Force (Mid Year) 

(Thousands) 

1987 1988 1989 1990 1991 

721 719 724 732 742 

247 249 248 253 258 

1996 

792 

287 

Note: 1991 data preliminary, 1996 estimated, 2001 projection 

Source: Fiji, Bureau of Statistics; Fiji, Central Planning Office, 1993 

2001 

843 

323 

Looking ahead to the year 2001, it is estimated that the major source of 

labour supply will be the formal education sector comprising schools and training 

institutions. Fiji's labour force is estimated to reach 287,000 by 1996, an annual 

growth rate of 2.1 per cent, and 323,000 by the end of the century, a growth rate 

of 3 per cent. This projection means that the net annual increase in the labour 

force will rise from around 6,000 in 1991 to 10,000 by the year 2000. 

Of the labour force, the total paid employment had risen from 77,529 in 

1988 to 92,480 in 1992, a growth rate of 4.5 per cent. The growth has been 

achieved mainly through growth in the private sector, rather than the public 

sector employment. Services employment, which consists largely of Public 

Services, fell by 557 between 1988 and 1992 mostly as a result of governments 
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policy to restrain public expenditure. Previous period of strong employment 

growth were caused by an expanding public sector. The labour force will 

continue to exert pressure on the public service which is the biggest employer in 

the country. 

THE STRUCTURE OF THE ECONOMY 

Fiji with its size and population, had a GNP per head of US$1650 in 1991. 

It is one of the larger and more developed Pacific island states (AIDAB, 1992). 

Viewed in a wider context, it suffers economic disadvantages arising from its 

smallness, remoteness, geographical fragmentation and vulnerability to natural 

disasters such as hurricanes. But the impact of these disadvantages is softened 

by a favourable endowment of natural resources, a comparatively high level of 

human resource development, and its position as a focal point in the South 

Pacific transport network. 

Table 3 

Basic Indicators for Selected Pacific Island Economies, 1990 

COUNTRY POPULATION LAND AREA GNP PER CAPITA 

'000 '000 sq km us$ 
Fiji 732 18 1650 

Kiribati 69 1 700 

Solomon Island 313 29 580 

Tonga 98 1 910 

Vanuatu 152 12 860 

Western Samoa 163 3 700 

Source: World Bank," World Development Report 1991," Oxford 

University Press, New York, p271 

Classified by the World Bank as a lower-middle-income economy, Fiji 

compares well with many other developing countries in terms of social indicators 

relating to life expectancy, health and education. About 20 per cent of the GDP 
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at current factor cost originates in the agricultural sector, another 20 in the 

industrial sector and the remaining 60 per cent comes from the services sector. 

In 1990 central government expenditure (inclusive of net lending)totalled 

F$540million or 26.5 per cent of estimated GDP; revenue (inclusive of a small 

element of foreign grant) totalled F$535m. or 26.2 per cent of the GDP. The net 

outcome, which was similar to the result in the two preceding years, was a small 

fiscal deficit of F$5 million or 0.3 per cent of GDP(AIDAB, 1992). 

The establishment and development of the Fiji Public Service must be 

looked at in the light of the background information about this relatively small 

island state: from the colonial days which began in the fourth quarter of the last 

century and the present republican times which started less than a decade ago. 

************************************ 
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DEED·OF CESSION ' 

INSTRUMENI' ofCESSION of the Islands of Fiji by Thakombau, 
styled Tui Viti ~d V,ui:ii Valu, and by the other high Chiefs of 
the said islands. to ~er: Most . Gracious Majesty Victoria, by the 
grace of God, of the United Kingdom of Great Britain and Ireland 
Queen, Defender of the ,Faith, &c &c &c: 

WHEREAS divers of the subjects of Her Majesty the Queen of 
Great Britain and Ireland have from time to time settled in the 
Fijian group of isfands _ a~d have acquired property or certain 
pecuniary interests therein; AND WHEREAS the Fijian Chief 
Thakombau styled Tui Viti and Vuni Yalu and the other high 
native chic& of the said islands are desirous of securing the promo
tion · of civilization and Christianity and of increasing trade and 
industry within the said islands; AND WHEREAS it is obviously 
desirable, in the interests as well of the native as of the white 
population, that order and good government should be established 
therein; AND WHEREAS the said Tui Viti and other high chiefs 
have conjointly and severally requested Her Majesty the Queen of 
Great Britain and · Ireland aforesaid to undertake the government 
of the said islands henceforth; AND WHEREAS in order to the 
establishment of British government within the said islands the 
said Tui Viti and other the several high chiefs thereof for themselves 
and their respective tribes have agreed to cede the poss~on of 
and the dominion and _sovereignty over the whole of the said islands 
and over the inhabitants thereof and have requested Her said 
Majesty to accept such:: cc:mon,-which cemon the said Tui Viti 
and other high chiefs, relying upon the justice and generosity of 
Her said Majesty, have _determined , to tender unconditionally,
and which ces&on on the part of the said Tui Viti ,and other high 
chiefs is witnes.,cd' by dicir execution of these presents and by the 
formal surrender of the said . territory to Her said Majesty; AND 
WHEREAS His Excellency Sir Hercules George Robert Robinson, 
Knight Commander of the most distinguished 1 order of Saint 
Michael and Saint George, Governor, Commander in Chief and 
Vice Admiral of the British Colony of New South Wales and its 
dependencies, and Governor of Norfolk Island, hath been authorized 

1 lntcrlineation referred to in the Interpreter's certificate, the word 'honourable' 
being altered to 'distinguished'. 
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and deputed by Her said r,.,1ajesty to accept on Her behalf the said 
Cession:-

NOW THESE PRESENTS WITNESS, 

r. THAT the possession of and full sovereignty and dominion 
over the whole of the group of islands in the South Pacific Ocean 
known as the Fijis (and lying between the parallels of latitude of 
fifteen degrees South and twenty two degrees South of the Equator 
and between the Meridians oflongitude of one hundred and seventy 
seven degrees West and one hundred and seventy five degrees East 
of the meridian of Greenwich) and over the inhabitants thereof, 
together with the possession of and sovereignty over the waters 
adjacent thereto and of and over all ports harbours havens road
steads rivers estuaries and other waters and all reefs and foreshores 
within or adjacent thereto, are hereby ceded to and accepted on 
behalf of Her said Majesty the Queen of Great Britain and Ireland 
her heirs and successors, to the intent that from this time forth 
the said islands and the waters reefs and other places as aforesaid 
lying within or adjacent thereto may be annexed to and be a 
possession and dependency of the British Crown. 

2. THAT the form or constitution of government, the means of 
the maintenance thereof, and the laws1 and regulations to be ad
ministered within the said islands shall be such as Her Majesty 
shall prescribe and determine. 

3. THAT, pending the making by Her Majesty as aforesaid of 
some more permanent provision for the government of the said 
islands His Excellency Sir Hercules George Robert Robinson, in 
pursuance of the powers in him vested and with the consent and 
at the request of the said Tui Viti and other high Chiefs the ceding 
parties hereto, shall establish such temporary or provisional govern
ment as to him may seem meet. 

4. THAT the absolute proprietorship of all lands not shown to 
be now alienated so as to have become bona fide the 2 property 
of Europeans or other foreigners or not now in the actual use or 
occupation of some Chief or tribe or not actually required for the 
proqable future support and maintenance of some chief or tribe 
shall be and is hereby declared to be vested in Her said Majesty 
her heirs and successors. 

5. THAT Her Majesty shall have power, whenever it shall be 
deemed necessary for public purposes, to take any lands upon pay-

1 In the original the phrase 'and the laws' appears twice, the second being 
deleted. 

z Interlineation referred to in the Interpreter's certificate, the word 'the' being 
transposed from a position before the words 'bona fide' to that shown above. 
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APPENDIX $ 

JOB SPECIFICATION 

UPPER SALARY RAN:;E 4 

1. Q.ialifications and Experience 

Norrrally open structure post available to officers with generalist or 
specialist backgrounds. Previous experience with policy natters and the 
assesai ability to give advice to Perrranent Secretary and political level is 
requirai as is experience of negotiations/discussions with senior staff of 
goverrurent and non-goverrurent agencies. Officers shculd have shown evidence 
of well roundai forceful personalities with proven intellectual capacity and 
the willingness and ability to take far reaching decisions. Proven ability to 
rranage rranpower and physical resources effectively is requirai in those posts 
at this level which have a bias towards senior managerrent rather than policy 
and considerative work. 'Ihe best graduates with specialist degrees entering 
the Service AD03/4 or equivalent levels may achieve this level after not less 
than 13 years service including at least 3 years at Principal level in their 
discipline. Non-specialist graduates and non-graduates may achieve this level 
with not less than 18 years and 21 years service respectively unless 
specialisai training leading to appropriate higher level qualifications has 
been oorrpletai during their career. Certain posts require prescribed 
qualifications, others wo.1ld benefit from particular qualifications and sone 
require slightly less in-service experience. 'Ihese qualifications are 
identifiai elsewhere in this appendix within the ~cupational classification 
rrost appropriate to their function. 

2. Envirorurent 

Directs and controls an area of work in a ministry or departrrent of state, 
less cormonly all the work of a small ministry or departrrent including 
involvement in rrajor policy mnsideration, advice and negotiation at national 
and less corrv:ronly international level with substantial financial and/or 
rranpower resource irrplications. 

3. Staff Structure 

(a) Reports to Senior executive rranagercent or direct to a Minister in 
small departrrents. 

Cb) Staff controlled: Direct subordinates are usually at Principal 
level and 4 to 6 in number althrugh the variation 
is wide and subject to the needs of the 
departrrent. Total established subordinates may 
be very few in nurrber with ronsiderative roles 
and with a few exceptions will be less than 100. 

4. Job Features 

Manages the work under his direction and control, ensuring that the oojectives 
of the departrrent are supportai and enforced through the efforts of his 
subordinates. To effect this he agrees overall plans, determines divisional 



• arrl sectional priorities and allocates resources at all tiIIES co-ordinating 
the various functional areas under his control. 

concerns himself with departnental or divisional staffing, organisation and 
procedural rrethcrls and the solving of politically sensitive issues on 
establisherl policy including fonrulation of interpretations of broad 
governrrent policies affecting his sphere of activity. 

provides innovative advice, guidance and recornrendation on new ideas on 
establisherl p:>licies and procerlures and designs new policies and initiatives 
affecting · departnental and national policy to his Permanent Secretary or 
direct to Ministers. Represents governnent in his sphere of activity in 
discussions with senior rranagerrent in industry and cOlllTErce to provide advice, 

~ guidance or decision on regulations and p:>licy. 

Assists the representation of the Dominion at senior diplorratic official level 
to articulate foreign and cornronwealth policy decisions and negotiate changes 

* in international p:>sitions and a;reerrents. 

• 

5. Decisions 

(a) Discretion 

Has wide discretion to nake decisions without constraint in 
irrplerrenting establisherl policies. Agrees the allocation of 
rranpower and financial resources and detennines priorities and 
strategies for himself and · subordinates. Refers rrajor arrl 
politically sensitive issues to top rranagerrent or Minister at tirres 
for inforrratioo, at others for advice or decision. 

(b) Inpact 

Decisions have a rrajor inpact on the effectiveness of the departnent 
and the comnitrrent of its resources and rray have significant inpact 
on national policy administration and international relations. 

6. Pd.vice 

Provides advice and recorrmendations on broa:'l departnental and national 
policies to Permanent Secretary and Minister which will have a fundarrental 
irrpact on his departnent and other organisations at national level, e.g. in 
developrrent planning, national finance and international relations. 

,' 
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APPENDIX -2.c . 

JOB SPECIFICATION 

UPPER SALARY RAN3E 3 

1. Q.lalifications and Experience 

Nornally open structure posts available to officers with generalist or 
specialist backgrounds. Previous experience of policy natters ahd a::ivice to 
Perrranent Secretary and preferably political level is require::i as is 
experience of n9=1otiations/discussions with senior staff of governnent and 
non-governnent agencies. Officers will require well rounde::i forceful 
~rsonalities with proven intellectual capacity and the willingness and 
ability to take far reaching decisions. Proven ability to manage manpower arrl 
physical resources effectively is require::i in those posts at this level which 
have a bias toward senior managerrent rather than policy and considerative 
w::>rk. 'Ihe best graduates with specialist d9=1rees entering the Service at 
AD03/4 or equivalent levels may achieve this level after not less than 13 
years service, including at least 3 years at principal level in their 
discipline. Non-specialist graduates and non-graduates may achieve this level 
with not less than 15 and 18 years service respectively unless specialise::i 
training leading to appropriate higher level qualifications has been conplete::i 
during the career. Certain posts require prescribed qualifications, others 
woold benefit from particular qualifications and sorre require slightly less in 
service experience. 'Ihese qualifications are identified elsewhere in this 
appendix within the occupational classification rrost appropriate to their 
function. 

2. Environrrent 

Directs and controls v-0rk in a ministry or departrrent of state, providing 
rrajor policy consideration, advice and n9=1otiation at national arrl 
international level with considerable financial and or rranpower resoorce 
irrplications. 

3. Staff Structure 

4. 

(a) Reports to Permanent Secretary or direct to a Minister in sone 
small departrrents. In very large departrrents rray 
report to a USR2 level officer. 

(b) Staff controlled: Direct subordinates are usually at Principal 
level but exceptionally may have a USR3 level 
subordinate. 'l'btal establishe::i subordinates rray 
be very few in nurrber in posts with considerative 
roles and in excess of 100 in other roles. 

Job Features 

Mmages the w::>rk under his direction and control, ensuring that the cbjectives 
of the department are supporte::i arrl enforce::i thrrugh the efforts of his 
subordinates. 'lb effect this he agrees over all plans, determines divisional 
and sectional priorities and allocates resources at all tines co-ordinating 
the various functional areas under his control. 
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Concerns hi.Itself with de:-c.... -~tal or divisional stafhng, ();.·.;;,,__~isation arrl 
procedl;Ial rrethods and :.':le solving of p:,litically sensi ~~ issues on 
established policy, inc.:·1~" ~ fonrulation of interpretat.:._-i:-:;s of broa:i 
governrcent policies affect::....-:,; ::.is sphere of activity. 

Provides innovative a:ivi.:::-2, =-.1idance and recornrtEndation or. :":t2W ideas on 
established policies and ::-rcce:iures and designs new f<)licies ."'l.·x: initiatives 
affectin] departmental a11: :1a:.ional fQlicy to his Perrnane-:: .3ccretary or 
direct to Ministers. Rp:-:re:52nts goverrurent in his sphere .:.: activity in 
di~cussions with senior rra, ~eITEnt in industry and corrarerce to ;·.:·.:vide a:ivice, 
guidance or decision on r~--ulations and fQlicies. 

5. Decisions 

( a) Discretion 

Has wide discretion to IIEke decisions without ::-.."'O.Straint in 
inplerrenting established fQlicies. Agrees the .'L.location of 
man!_X)wer and financial resources and determines rriorities arrl 
strategies for himself and subordinates. Refet~ rrajor and 
politically sensitive issues to top managerrent or Minister at tines 
for inforrration, at others for a:lvice or decision. 

(b) Irrpact 

Decisions have a rrajor irrpact on the effectiveness of L~e departnent 
and the comnitnent of its resources and rray have significant irrpact 
on national policy, administration and international relations. 

6. Advice 

Provides a:lvice and recomrendations on broad departnental and national 
J?Olicies to Permanent Secretary and Minister which will have .=1. fundament~ 
.urpact on his departrren.t and other organisations at national level, e.g • in 

developrrent planning, national .finance and international affairs of the 
Daninion . 
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APPEIDIX .2, . 

....,.,.'\,i\r. PUBLIC SERVICE GENERAL REVIEW ·l.1'.,t\M·,i, 

JOB SPECIFICATION 

UPPER SALARY RANSE 2 

1. Q.ialifications and Experience 

Nornally cpen structure posts available to officers with generalist or 
specialist backgrourrls. Previous responsibility for policy matters and a:lvice 
to Perm:ment Secretary and political level is essential as is experience of 
neJotiations/discussions with senior staff of govef'rnrent and noo-goverru:rent 
ac_:;encies. Officers will require w:::?11 roundoo fot-lJ8ful personalities with 
proven intellectual capacity and the willingness and ability to take far 
reaching decisions. Proven ability to rranage large scale rranpower and 
physical resources effectively is requiroo in rrost posts at this level. The 
best graduates with specialist deJrees entering the Service at AD03/ 4 or 
equivalent levels may achieve this level after not less than 16 years service 
incllrling at least 3 years at USR3/4. Non-specialist graduates and non
graduates nay achieve this level with not less than 18 and 21 years service 
respectively unless specialisoo training leading to appropriate higher level 
qualifications has been corrpletoo during the career. Certain posts require 
prescribed qualifications, others v.Duld benefit from particular qualifications 
and sorre require slightly less in-service experience. These qualifications 
are identifioo elsewhere in this appendix within the occupational 
classification rrost appropriate to their function. 

2. Environment 

Directs and controls work in a ministry or departrrent of state, exercising 
rrajor policy consideration, a:ivice and negotiation at national and 
international level with considerable financial and/or rranpower resource 
ircplications. 

3. Staff Structure 

(a) Reports to Permanent Secretary or direct to a Minister in sooe 
rre:iium sizoo depart:Jrents. 

(b) Staff controlled: Direct subordinates are usually at USR4 or 
Principal level. Indirect subordinates vary from 
a handful in posts with heavy considerative roles 
to several hundroo or rrore in larger departrcents, 
excluding unestablished staff. 

4. Job Features 

M:mages the v.0rk under his direction and control, ensuring that the overall 
cbjectives of the depart:Jrent are supportoo and enforced thrrugh the efforts of 
his subordinates. 'lb ef feet this he ac_:;rees over all plans, detennines 
divisional priorities and allocates resources at all tirres co-ordinating the 
various functional divisions under his control. 



Concerns himself with departrrental staffiaJ, organisation arrl procedural 
I rrethods and the solving of politically sensitive issues en established policy 

includiaJ fonrulation of interpretations of broai governrrent policies 
affecting his departrrent. 

Provides innovative advice, guidance arrl recomrrendations on new ideas on 
established policies and procedures and designs new policies and initiatives 
af fectiaJ depart.Irental, service wide arrl national policy to his Permanent 
secretary or direct to Ministers. 

Liaises with top mmagenent in industry and corrrcerce on contracts and 
professional services to provide crlvice, guidance or decision on regulations 
and policies. 

Represents the Dominion at senior diplorratic official level to articulate 
foreign arrl commnwealth policy decisions arrl negotiates changes in 
international positions and agrearents . 

• 5. Decisions 

(a) Discretion 

Has conplete discretion to rrake decisions without constraint in 
inplenenting established policies. Agrees the allocation of 
mmpo~ and financial resources and determines priorities and 
strategies for himself and subordinates. Refers rrajor and 
politically sensitive issues to Pe:rm:ment Secretary or Minister at 
tines for information, at others for advice or decision. 

(b) Irrpact 

Decisions have a rrajor inpact on the effectiveness of the departrcent 
and the commit.rrent of its resources and nay have significant inpact 
on national policy administration and international relations. 

I .,_ 

' ' 

6. .Aclvice 

Provides a:ivice and recornrcendations on broad departrrental and national 
fX)licies to Perrranent Secretary and Minister which will have a fundarrental 
inpact on his departrrent and other organisations at national level, e.g. in 
overall developrrent planniaJ, national finance arrl international affairs of 
the Dominion . 
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Annual growth rate of 
• GDP at 1977 factor cost, 

1982-91 
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Source: Compiled from data in table A7 . 
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GDP per capita at 1977 
factor cost, 1981-91 
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Central government revenue and grants, 1981-91 At current prices 

~ 1981 1982 1983 1984 1985 1986 1987 1988 1989 1990 1991e 

F$m F$m F$m F$m F$m F$m F$m F$m F$m F$m F$m 

Total revenue 255.1 255.0 288.3 324.7 335.6 336.5 330.8 372.6 452.7 522.1 537.6 

Tax revenue 214.0 210.5 237.3 273.4 279.3 276.0 266.7 292.9 381.4 450.2 450.5 
Taxes on income & profits 113.2 119.9 128.9 146.9 141.0 136.1 128.8 136.8 169.7 197.6 203.5 

Corporate 31.9 30.7 30.0 34.2 33.6 34.6 31.2 44.7 47.6 70.4 73.2 
Individual 77.2 86.2 95.7 109.4 104.6 97.2 91.9 88.3 114.2 118.5 122.8 
Unclassified 4.1 3.0 3.2 3.2 2.8 4.4 5.7 3.8 7.8 8.8 7.5 

Taxes on property3 0.7 0.6 0.8 2.4 0.6 0.8 0.5 0.1 0.2 0.1 0.1 

Taxes on goods & services 23.4 27.2 31.0 36.2 40.9 43.8 44.9 52.8 61.9 77.6 81.9 
f Excise duties 19.5 23.1 25.3 27.3 31.7 34.2 36.3 38.9 42.7 52.4 55.4 

Turnover tax 0.0 0.0 1.5 4.6 4.9 6.8 5.9 9.9 14.7 20.3 21.5 
Licence fees 0.4 0.4 0.4 0.4 0.4 0.4 0.4 0.4 0.4 0.4 0.5 

;> Vehicle taxes 3.6 3.7 3.8 3.9 3.9 2.3 2.2 3.6 4.1 4.4 4.5 

Taxes on international trade 72.9 59.2 73.4 84.9 92.4 91.4 89.0 99.6 145.4 169.7 159.0 
Import duties 66.8 56.6 73.4 84.9 92.4 91.4 89.0 98.9 138.6 154.7 153.0 
Export duties 6.1 2.6 0.0 0.0 0.0 0.0 0.0 0.7 6.8 15.0 6.0 

Other taxes 3.8 3.7 3.2 3.1 4.3 3.9 3.5 3.5 4.2 5.2 6.0 

Non-tax revenue 41.1 44.4 51.0 51.3 56.4 60.5 64.1 79.7 71.3 71.9 87.1 
UN peacekeeping forces na na 12.9 12.3 13.9 13.4 13.9 23.5 17.9 17.5 26.9 
Monetary Authority profits na na 7.8 5.9 6.4 6.3 6.3 8.0 10.2 16.0 14.2 

Public enterprise dividends na na 0.9 0.0 1.9 1.9 5.6 5.9 4.9 6.0 3.5 
Other na na 29.4 33.1 34.1 38.9 38.4 42.3 38.2 32.4 42.5 

Foreign grants 8.3 10.3 10.0 10.1 10.5 9.5 11.4 22.2 12.0 12.7 13.4 

Total revenue&: grants 263.4 265.3 298.3 334.8 346.1 345.9 342.2 394.8 464.7 534.8 551.0 

,. 
a E!tate and gift duties. 
Source: World Bank, Pad.fie Island Economies: Toward Higher Growth in the 1990s, Washington, DC, 1991, and other official sources. 



. ., Central government budget, 1981-91 MMil>~r 
1981 

r 
1982 1983 1984 1985 1986 1987 1988 1989 1990 1991e 

F$m F$m F$m F$m F$m F$m F$m F$m F$m F$m F$m 

-f. Current receipts 263.4 265.3 298.3 334.8 346.1 345.9 342.2 394.8 464.7 534.8 551.0 
Tax revenue 214.0 210.5 237.3 273.4 279.3 276.0 266.7 292.9 381.4 450.2 450.5 

Income & profits 113.2 119.9 128.9 146.9 141.0 136.1 128.8 136.8 169.7 197.6 203.5 
Goods & services 23.4 27.2 31.0 36.2 40.9 43.8 44.9 52.8 61.9 77.6 81.9 
International trade 72.9 59.2 73.4 84.9 92.4 91.4 89.0 99.6 145.4 169.7 159.0 
Other 4.5 4.2 4.0 5.5 4.9 4.7 4.0 3.6 4.4 5.3 6.1 

Non-tax revenue 41.1 44.4 51.0 51.3 56.4 60.5 64.1 79.7 71.3 71.9 87.1 
Grants 8.3 10.3 10.0 10.1 10.5 9.5 11.4 22.2 12.0 12.7 13.4 

Current expenditure 211.6 247.3 286.0 324.0 326.3 330.9 355.4 342.2 400.0 452.5 468.8 
Wages & salaries 116.1 138.0 166.0 186.0 177.3 186.0 187.5 171.2 202.1 234.0 249.3 
Interest 19.2 25.6 32.0 37.0 40.6 45.1 53.3 65.8 65.4 67.8 68.6 

External 9.5 13.0 12.0 14.0 14.1 13.7 15.9 20.6 18.4 17.8 19.9 

t 
Domestic 9.7 12.5 20.0 23.0 26.5 31.5 37.3 45.2 47.0 49.9 48.7 

Subsidies & transfers 40.3 45.0 47.0 55.0 50.0 51.0 60.1 47.6 59.8 71.7 73.3 
Goods & services 35.9 38.7 41.0 46.0 58.4 48.8 54.6 57.5 72.7 79.0 77.6 

Current b.alance (deficit-) 51.8 18.0 12.3 10.8 19.8 15.0 -13.2 52.6 64.7 -17.7 •17.8 
l 

Capital expenditure 79.2 79.4 48.0 49.0 52.9 52.6 41.0 56.0 66.3 r 78.8 102.7 
Net lending 16.1 12.0 7.0 3.0 3.4 31.6 12.0 6.7 21.6 8.8 21.5 

Total expenditure & net lending 306.8 338.7 341.0 377;0 382.6 415.0 408.4 404.9 487.9 540.1 593.0 

Over.all balance (deficit-) -43.4 •73.4 -42.7 -42.2 -36.5 -69.1 -66.2 -10.1 -23.2 -5.4 -42.0 

Financing 
External (net) 24.7 18.2 5.0 6.0 -0.3 -3.2 -15.0 -14.0 8.9 -5.5 -35.6 

Borrowing 11.0 19.0 14.2 17.1 7.9 11.3 34.0 20.4 18.0 
Repayments -6.0 -13.0 -14.4 -20.3 -22.9 -25.3 -25.1 -25.9 -53.6 

Domestic (net) 18.7 55.2 38.0 36.0 36.8 72.3 81.2 24.1 14.3 10.9 77.6 
Banking system -1.4 18.4 13.0 -6.0 2.2 31.5 33.4 -18.3 9.0 9.6 42.0 
Provident fund & other 20.1 36.8 25.0 42.0 34.6 40.8 47.8 42.4 5.3 1.3 35.6 

Sources: World Bank, Pacific Island Economies: Toward Higher Growth in the 1990s, Washington, DC, 1991, and other official sources; National Centre for Development Studies, South 
Pacific Economic and Social Data Base: Fiji, Australian National University, Canberra. 
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• Exchange rates, 1981-91 

1981 1982 1983 1984 1985 1986 1987 1988 1989 1990 1991 

Annual average rate per Fiji dollar 

Pound sterling 0.5867 0.6196 0.6508 0.7052 0.6513 0.6363 0.4988 0.3936 0.4126 0.3751 0.3870 

US dollar 1.1574 1.0618 0.9684 0.9163 0.8721 0.8663 0.8133 0.7015 0.6759 0.6768 0.6738 

Australian dollar 1.0106 1.0615 1.0956 1.0564 1.2584 1.2796 1.1729 0.8948 0.8526 0.8730 0.8696 

New Zealand dollar 1.3511 1.4315 1.4798 1.6405 1.7669 1.5784 1.4033 1.0619 1.1258 1.1326 1.1864 

J 
Japanese yen 255.26 265.02 226.75 216.59 197.41 159.25 117.22 89.45 92.72 97.17 90.37 

Index numbers (1985 = 100) 

Nominal effective exchange rate 89.7 92.6 
i 

92.9 95.2 100.0 94.4 82.0 67.5 70.4 74.2 na 

Real effective exchange rate 97.6 98.1 97.5 98.6 100.0 89.9 76.5 64.9 64.9 65.4 na 

Source: National Centre for Development Studies, South Pacific Economic and Social Data Base: Fiji, Australian National University, Canberra; International Monetary Fund, 
International Financial Statistics, December 1991, and International Financial Statistics Yearbook, 1991. 
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DETAJL.S OF EXPENDmJRE 

Actual Estimate Estimate Projections 
1992 1993 1994 1995 1996 

Head No. 1 - OFFICE OF THE PRESIDENT 

Programme 1 - Polley and Administration 

$000 
ACI'IVITY 1 • Gentnl AdmJnJstratlon 
(Expenditure Account Number: 1-1-1 ) 

) 

1. Established Staff .•..•..•....................................................... 337.4 317.7 342.1 342.1 342.1 

2 Unestablished Staff ......................................................... . 89.9 106.5 99.0 99.0 99.0 

3. 1iavel and Communications ......................................... . 131.5 70.0 85.0 85.0 85.0 

4. Maintenance and Operations ........................................ . 44.1 80.0 80.0 80.0 80.0 

5. Purchase of Goods and Services ................................... . 40.5 48.0 68.0 68.0 68.0 

6. Operating Grants and 1iansfers ................................... . 0.0 0.0 0.0 0.0 0.0 

7. Special Expenditures ...................................................... . 0.2 0.0 0.0 0.0 0.0 

TOTAL OPERATING .................................................. . 643.7 622.2 674.1 674.1 674.1 

8. Capital Construction ...................................................... . 0.0 0.0 200.0 0.0 0.0 

9.'Capital Purchase .............................................................. . 6.6 5.1 0.0 0.0 0.0 
LO. Capital Grants and Transfers ........................................ . 0.0 0.0 0.0 0.0 0.0 

TOT AL CAP IT AL ......................................................... . 6.6 5.1 200.0 0.0 0.0 

l3. Value Added Tax ............................................................. . 19.7 62.7 87.4 67.4 67.4 

TOT AL EXPENDITURE ............................................. ' 670.0 690.0 961.S 741.5 741.5 

====== ====== ====== ====== ---

-i,. 

blft ummary 

Established Posts ..................................................................................... . 
Un tablished Staff ................................................................................. . 

1993 

23 

14 

1994 

23 
14 
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