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Abstract

The Policy Research Working Paper Series disseminates the findings of work in progress to encourage the exchange of ideas about development 
issues. An objective of the series is to get the findings out quickly, even if the presentations are less than fully polished. The papers carry the 
names of the authors and should be cited accordingly. The findings, interpretations, and conclusions expressed in this paper are entirely those 
of the authors. They do not necessarily represent the views of the International Bank for Reconstruction and Development/World Bank and 
its affiliated organizations, or those of the Executive Directors of the World Bank or the governments they represent.
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This paper is a product of the Macroeconomics and Fiscal Management Global Practice Group. It is part of a larger effort 
by the World Bank to provide open access to its research and make a contribution to development policy discussions 
around the world. Policy Research Working Papers are also posted on the Web at http://econ.worldbank.org. The authors 
may be contacted at jarose64@yahoo.com.  

Professional civil service recruitment is a core component of 
governance for development, as it is necessary for ensuring 
the capacity of civil servants, service delivery, fiscal sus-
tainability, and proper salary management. Through an 
ambitious mixed method approach, this study seeks to 
provide a political economy analysis of civil service recruit-
ment in Comoros—a fragile and decentralized state with a 
relatively large portion of spending on government salaries. 
More specifically, it aims to explain the recent dramatic 
increases in the number of civil servants in Comoros. The 

paper presents three main findings from the analysis. First, 
in 2010, elections at the national and local levels were asso-
ciated with the largest recruitment in the past decade, due in 
part to the interplay of informal institutions such as political 
clientelism with the current public financial management 
system. Second, the institutions involved in recruitment 
are not permanent; they are evolving with the balance of 
power between the national and island governments. Third, 
civil service recruitment respects qualification standards.
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Section 1: Introduction 
 

Civil service recruitment is an essential though often neglected component of 
governance. The literature on good governance has focused on installing institutions of 
accountability for the state (World Bank, 2004); however, decisions regarding public sector hiring 
represent a basis for the overall governance environment, for several reasons.  First, recruitment 
practices determine the qualifications of public employees. Public employees should meet a 
minimum education standard, as well as possess a particular type of education when the job is 
specialized.  Second, civil servant recruitment decisions define the quantity of hiring, which then 
establishes the level of spending on salaries in relation to other expenditures. If high levels of 
recruitment take place with little respect for budgetary limits, then this will tend to crowd out the 
additional forms of spending.  Third, recruitment practices include the decision of the particular 
jobs to be created, which relate to the proper distribution of skills within the public sector. 
 The focus of this paper is on the public sector recruitment practices of the Union of 
Comoros, a small, fragile, decentralized African state.  The paper particularly seeks to explain the 
amount of recruitment and the respect for educational standards in the civil service of Comoros in 
recent years.  Much of the literature on the civil service in the developing world has focused on 
the difficulty in successfully reforming the public sector, and particularly recruitment practices 
(Robinson, 2006; Polidano, 2001; Public Sector Board, 2000; Independent Evaluation Group, 
2008).  It is unclear precisely what formal or informal systems – including strong interests – 
surround recruitment practices, but these reports strongly suggest that such systems determine the 
likelihood of sustained and successful reform efforts (Reid, undated; Shepherd, 2003). 

The paper proceeds as follows. After describing the case of Comoros and the research 
methodology and design, it presents an analysis of a database of over 11,000 civil servants, 
correlating spikes of recruitment with different events and also showing that recruitment 
generally respects the minimal standards. The second part of the analysis focuses on 
systematically targeted qualitative case studies at the community level, pinpointing the way 
recruitment works on the ground. The third part provides an institutional analysis of the 
recruitment process, both in terms of the steps of hiring and the fiscal framework that surrounds 
recruitment.  The paper concludes with a discussion of the implications of such research for 
policy and the literature.    
 

Section 2: The case of Comoros 
 
General background to Comoros 

Comoros, with an estimated population of 734,900 people, is a small nation with least 
developed country status.  Made up of three islands, its GDP per capita (PPP) was $1,446 in 
2013, while the average growth rate of real GDP per capita over the decade from 2001-2010 was 
-0.1%.  Employment opportunities are limited in Comoros given the structure of its economy.  
Due to an undeveloped manufacturing base, approximately 80% of the Comorian population is 
employed in agriculture, which, in 2009, made up 51% of GDP and 90% of exports; this 
production is almost exclusively comprised of family based agriculture. Comoros is a net 
importer of not only processed but also primary goods such as food, leading to a consistently 
large negative balance of payments.  A main source of income support for the Comorian 
population is remittances, primarily from the diaspora in France, whose remittances in 2007 
represented an estimated 17% of GDP. In 2003, according the most recent household survey, 
45% of the population lived below the poverty line.  Human development has not advanced 
substantially either; the 2014 Comoros HDI ranking was 159 out of 187 countries.   

Governance in Comoros is overall weak.  Comoros is categorized as a fragile state, due to 
the lack of government capacity and to the political instability since independence. The 2011 
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Worldwide Governance Indicators rated Comoros at the 1.4 percentile in terms of Government 
Effectiveness, meaning that it is placed among the worst in the world with a handful of other 
countries, and at the 16.0 percentile for rule of law. The Doing Business Economic Survey of 
2012 rated Comoros as 157 out of 183 countries, while the Corruption Perception Index of 2011 
rates Comoros towards the bottom of the list, at 143 out of 178 countries. 

Political instability stems from two parts: the frequent coup d’etats and the strained 
relations between the national and island governments (a historical timeline is provided in 
Appendix 1).  In the last 35 years, there have been over 20 coup d’etats or coup attempts, most 
famously two coup d’etats led by the French mercenary Bob Denard. However, a coup of the 
national government has not occurred since 1999, with two subsequent democratic transitions of 
power occurring in the last decade, for the first time in the history of Comoros. 

The history of Comoros, and particularly the recent history, has been dominated by the 
issue of the relationship between the three islands, Anjouan, Moheli and Ngazidja.1  The volatility 
that characterizes this recent history is consistent with findings in the literature on ethnicity, intra-
national conflict and civil wars, though the degree of violence is much less than that found in the 
neighborhood,2 while the identity boundaries are not as strong.  

There are several risk factors present in Comoros that render the country prone to 
rebellion, or even violent conflict, with a separatist objective: 1. Geographic distance including a 
body of water separating the territories as well as the relative remoteness to the center (Fearon & 
Laitin, 2003; Collier & Hoeffler, 2004; Trszinsky, 2004; Hegre & Sambanis, 2006); 2. A 
significant minority (in this case Anjouanais and Mohelians) and a significant majority – 
Ngazidjans – a population with strong and historic identities competing for power over state and 
resources (Collier & Hoefler, 2001)3; 3. Possessing a sense of deprivation relative to power 
holders, which is often expressed by both the political leaders and the wider population in 
Anjouan and Moheli (Gurr, 1970); 4. Regional or colonial dynamics, for instance, the mixed 
relations with the former colonial power, France (Tryzcenski 2004); and 5. A history of previous 
episodes of rebellion or conflict (Doyle & Sambhanis, 2000; Walter, 2004).  A charismatic leader 
can exploit these risk factors and thus escalate grievances into violent separatist demands, 
according to the literature, if a weak government is unable to put down rebellions (Feoran & 
Laitin, 2003; Collier & Sambhanis, 2006).  

Anjouan announced its independence from Comoros twice in the last two decades, first in 
1997 and then in 2007.  These efforts at separation were instigated by elites in Anjouan, who 
were motivated by a set of grievances against the national government primarily related to 
resources, representation at the national level and the centralization of government services in the 
capital, Moroni.  The separation of Anjouan in 1997 was soon followed by a military coup, 
eventually leading to the dictatorship of Mohammed Bacar in 2001; the island reintegrated with 
the Union in 2002 upon approval of the Constitution of 2001.  The second major independence 
movement took place in 2007, arising from the insistence of Mohamed Bacar to remain in power 
despite Constitutional rules forcing him to leave office.  Instead, after a military coup and an 
election alleged to be fraught with irregularities, Bacar once again declared the independence of 
Anjouan from the Union in 2007.  The Union Government imposed sanctions against the island 
with the support of the African Union, eventually conducting a military invasion that successfully 
ousted Bacar from power in the following year. 

In Moheli, an island rights movement reputedly began in 1990, again with grievances 
regarding resources, political representation in the national government and the centralization of 
government services in Moroni.  This led to a declaration of independence from the Union even 
                                                            
1 For a historical account of these relations, see the National Human Development Report of 2010. 
2 Despite the large number of coups and rebellions the level of human casualty had been relatively low in Comoros and 
pales in significance to the much larger number of casualties in the brutal wars in other African countries.  
3 Where they stated that the likelihood of conflict escalation is higher if the majority community as a % of total 
population is in the range of 45 - 90%.  
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before Anjouan in 1997, though they re-integrated with the Union in 1998.  While the island 
rights movements have been quite strong, the separatist sentiments are not nearly as strong as 
those in Anjouan. 

There has been substantial resistance by the various actors at the national government to 
decentralization.  With the approval of the Constitution of 2001, the government established the 
Autonomous Island Governments of Anjouan, Moheli and Ngazidja, providing these 
governments with extensive powers in a quite devolved system of government.  This Constitution 
worked under the subsidiary principle, in which the national government held a small set of 
defined responsibilities, and the rest passed on to the island governments – at least in the law.  It 
also provided for the financial autonomy of the island governments.  The constitutional reforms 
of 2009, approved soon after the conflict in Anjuoan, transformed these power sharing 
arrangements, representing a general recentralization of power: it annulled the subsidiary 
principle by defining a set of responsibilities for island governments, and also demoted the island 
“Presidents” to governors.  Informally, there was also substantial resistance to decentralization, 
with many central government officials refusing to be transferred to the island government.  The 
recentralization of island financial decisions, concurrent with the overall movement towards 
recentralization, is discussed below. 
 
Civil service recruitment and governance in Comoros 

In recent years, Comoros has seen a large increase in both the overall sum of the wage 
bill and the number of public servants.  From 2001 to 2012, the number of members of the civil 
service more than doubled, from approximately 6,500 to up to 13,500 in 2012.4,5  At the same 
time, the wage bill is quite large, even relative to other African nations, as exhibited by Chart 3.1. 
 
Chart 3.1  Size of Public Sector in Ratios Relative to Various Other Countries. 

  Comoros Burundi Rwanda Gambia 

Central 
African 

Republic 
  2011 2011 2010/2011 2011 2011 
Wages to GDP 8.9% 8.7% 3.5% 5.9% 4.3% 
Wages to Domestic Revenues 64.0% 60.8% 25.2% 39.6% 39.8% 
Wages to Total Expenditures 37.1% 24.4% 12.4% 24.6% 27.0% 
Wages to Primary Domestic Expenditures 47.8% 39.2% 16.7% 43.1% 39.8% 

 

   Comoros 
Sao 

Tome Mauritius Seychelles 
Cape 
Verde 

   2011 2010 2011 2010 2010 
Wages to GDP 8.9% 8.8% 5.9% 6.0% 11.7% 
Wages to Domestic Revenues 64.0% 45.8% 28.6% 19.7% 53.9% 
Wages to Total Expenditures 37.1% 18.4% 26.6% 18.3% 30.3% 
Wages to Primary Domestic Expenditures 47.8% 38.4% 31.4% 19.9% 44.3% 

Source: IMF Country Reports, various years. 
 

With few exceptions, the wage bill in Comoros exceeds, sometimes even vastly, that of 
the comparison countries.  The ratio of wages to different indicators confirms that the wage bill is 
substantial.  The ratio of wages to primary domestic expenditures, where Comoros exceeds the 

                                                            
4 2001 figure is from Le Gay (2001) and the 2012 figure is an estimate of data provided by the Government of 
Comoros. 
5 This figure includes core civil service as well as teachers and nurses in both national and island governments, but 
excludes the military and police officers, as well as employees of State Owned Enterprises; the employment levels in 
local government is negligible. 
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rest of the comparison countries, indicates that the wage bill is crowding out other forms of 
spending, especially investment. 

 Furthermore, the wage bill in Comoros has been increasing substantially in recent years; 
from 2000 to 2011, the wage bill increased by 201%, while domestic revenues increased 174%. 
 
Chart 3.2  Increases in forms of spending and revenue for the Government of Comoros 

  2000 2011 % Change 

  millions of current comorian francs   

Total Revenue and Grants 15,556 45,349 191.52% 

Domestic Revenues 11,017 30,175 173.89% 

Total Expenditure and Net Lending 17,614 49,269 179.71% 

Wages and Salaries 6,093 18,350 201.17% 
Source: IMF Country Reports, various years. 
 

Such a sizeable wage bill at least partially contributes to the chronic delays in the 
payment of civil servants, a problem that has plagued Comoros for over a decade, but seems to 
have abated as of 2012 until the date of publishing this paper. Previously, the government would 
simply fail to pay its employees; for instance, in 1995, the government did not pay its employees 
approximately half of their salaries (Le Gay, 2001).  Since then, delays in salary payments have 
become a routine phenomenon.  Government employees during much of the last decade expected 
that they would not receive salary payments for months at a time. Civil servants seek sources of 
credit during the period of nonpayment, while others find alternative sources of income, 
contributing to chronic absenteeism.   

Even more importantly, salary arrears, as well as the stagnant wages of the civil service, 
have led to increasing levels of conflict between the government and public sector trade unions, 
especially the teachers union.  Teachers held a strike that shut public schools for approximately 
six months until December 2011, during which no children attended public schools.  The 
government only resolved the issue after threatening to fire teachers if they did not return to 
work, and subsequently suspended a number of teachers who refused to do so.   

The growth of the public sector, and the related increases in the wage bill, crowd out 
other forms of spending, such as public investment, which is quite low in Comoros and driven 
almost exclusively by donors.  In 2007, the percentage of total expenditures used for domestically 
financed public capital expenditure was just 3.8%, as opposed to 16.8% for foreign financed 
public capital expenditure.6  In other words, the Government of Comoros finances little of its own 
capital investment, the vast majority coming from donors.  Such a situation extends to even the 
most basic equipment necessary to perform government functions.  For instance, one recent study 
estimated that there were fewer than 2,000 chairs and just over 1,000 tables for over 4,000 public 
sector employees who would need them (Government of Comoros, 2009).  During visits to the 
Education Commissions in the Island Governments – a commission being the island government 
equivalent of a ministry, officials claimed they depended on UNICEF to provide such basic 
materials as computers, paper, and even pens. 

 
Chart 3.3   Ratio of Average Civil Servant Remuneration to nominal GDP per capita among 
African countries in recent years 

Comoros Gambia Senegal Cote d'Ivoire 

4.8 4.2 8.9 11.6 
Source: Republic of Ghana, 2011; Author calculations. 
 
                                                            
6 Analysis based on data from IMF Country Report, 2009. 
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As Chart 3.3 shows, the salary of the average civil servant ranges toward the low end, as 
measured in proportion to the GDP per capita of the country.  Such a low ratio is not surprising, 
given the fact that the wage index in Comoros has not been systematically adjusted in over a 
decade, while government policy is generally to allow advancement along this scale only in 
exceptional cases.  There is also no adjustment of salaries to inflation, meaning that salaries are 
reduced every year relative to the cost of living. 

The increase in the wage bill might be justified with commensurate increases in service 
delivery quality.  Indeed, Comoros maintains high teacher to student ratios, particularly when 
compared to Sub-Saharan Africa.  

 
Chart 3.4  Student to teacher ratios in Comoros and Sub-Saharan Africa as a whole, 2008. 

  Ngazidja Moheli Anjouan Comoros Sub-Saharan Africa 

Primary 20.6 31.3 33.4 26.1 40.7 

Middle 17.2 31 24.2 21.6 
Secondary: 25.8 

High 4.1 22.4 19.4 9.1 
Sources: PASEC, 2008; and UNESCO Institute for Statistics, 2008. 
 

The relatively low student to teacher ratio found in Chart 3.4 should lead to an advanced 
quality of schooling, at least in basic subject areas, though, without figures of teacher absenteeism 
and double shifts, it is difficult to determine whether these ratios represent actual teachers in the 
classroom.  However, the literature on the determinants of the quality of education emphasize that 
the student to teacher ratio only contributes slightly towards overall quality of education, with 
numerous other factors playing an important role - for instance, materials, good learning 
conditions, well trained teachers and parent involvement in the school.    

Measures of student competence suggest that the system is not succeeding in teaching 
students basic subjects such as math and science.  Nationally, only 18.4% of students have a 
minimum competence in math at the 8th Year level, while 27.3% have such competence in 
science, as Chart 3.5 below demonstrates.   

 
Chart 3.5   Competence of 8th Year Students in Math and Science Subjects, 2004 

  % students at minimum competence % students at desired competence 

  Mathematics Science Mathematics Science 

Ngazidja 20.0 26.6 0.9 2.8 

Mwali 7.9 15.7 0.0 0.0 
Anjouan 19.8 33.1 1.1 0.4 
Total 18.4 27.3 0.8 1.5 

Source: Ministry of Education, 2010. 
 
 At the high school level, only 29% of public high school exam takers in Ngazidja passed 
their high school degree exam, called the baccalauréat (BAC), while over 44% of private high 
school exam takers passed this exam.7  Such poor performance in both sets of schools suggests 
that the system fails to prepare students properly for these exams, and that the public system in 
particular does not educate their students to a level necessary to graduate them to university. 

Overall, the efforts to reform the civil service are not new.  Indeed, the government, 
along with international institutions, has undertaken a variety of programs to address the sizeable 
wage bill, salary arrears and non-meritocratic recruitment of civil servants.  Some recent steps are 
being taken towards restructuring the civil service.  The Government of Comoros has launched 
the Economic Governance Technical Assistance Project, which works on a number of fronts, one 

                                                            
7 Ministry of Education, 2010. 
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of which is civil service reform.   Regarding recruitment, it supports implementation of a 
meritocratic and competitive hiring process by strengthening a government institution called the 
High Authority of the Civil Service - “Haute autorité de la fonction publique”.  The project also 
supports the Government of Comoros to streamline its civil service and to control the overall 
wage bill, through such measures as the civil service census and reinforcing the legal budget 
framework, including the position of financial controllers in the Ministry of Finance.   

 

Section 3: Political economy and the design of the study 
 
The importance of political economy 

The World Bank assessments of civil service reform (CSR) often identify political 
economy issues as a key impediment (Reid, undated; Public Sector Board, 2000; Independent 
Evaluation Group, 2008).  The particular reasons for the poor performance of CSR projects are 
stated in Reid (undated), which identifies three main factors that political economy analyses can 
help to address: 1) Political economy constraints, 2) Inappropriate design, 3) Inappropriate 
instruments.8   
 
Chart 4.1  The Contribution of Political Economy Analysis to Civil Service Reform 

Source: Summary of Reid (undated), with contribution by the authors. 
 

Chart 4.1 above summarizes the three main contextual challenges presented in the World 
Bank literature on CSR.  The first relates to the interests that are challenged by CSRs.  More than 
anything, politicians would be wary of reforming the civil service, as they may operate in a 
system of political clientelism where civil service jobs are used to mobilize support.  The capacity 
of the government to effectively implement CSR represents another key consideration.  Reforms 
can be highly complex, in terms of institutional design and technical skills.  For example, they 
often require strong human resources management skills, in order to implement changes in the 
pay structure or hiring practices.  They may also face challenges in translating legislation into 
actual changes in bureaucratic practices. 
 Attempts to tailor CSR must also consider the institutional design of government, 
particularly, in Comoros, to adapt to both the French system and devolved island governments.  
Moreover, given the sparse legal framework, informal bureaucratic practices dominate 

                                                            
8 The other factors are 1) Insufficient implementation support and 2) Contradictory bank-supported interventions. 

 
Contextual 

Considerations/ 
Challenges 

Solutions Analyses 

1. 

 Reforms are contentious: 
-Political interests oppose 
-Bureaucratic resistance 

 Adapt reforms and 
sequence them to be 
politically realistic 

 Prepare and exploit 
windows of opportunity 

 Political economy analysis of 
interests, both political and 
bureaucratic 

 Publicizing an analysis of 
problem and its effects may 
mobilize public support  

2.  Reforms are complex and 
require capacity 

 Tailor intervention to 
capacity, i.e. simplify 
components as necessary 

 Institutional analysis of the 
capacity of state 

3.  Varying institutional 
designs and 
organizational cultures, 
including informal 
practices  

 Tailor the intervention to 
existing institutions and 
informal rules 

 Institutional/ organizational 
analysis, including the 
informal rules and 
organizational culture 
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recruitment processes.  For instance, the recruitment process may not be clearly described in the 
law, but certain procedures will be followed, including approvals via signature by various 
officials.  Similarly, the criteria for those decisions may not be clearly outlined.  Such practices 
are often difficult to transform, particularly as changes in laws and regulations are not 
implemented such that the bureaucracy stops the informal practices and follows new formal ones. 
 
Research Design 

The complexity of the topic, including the number of officials and members of the public 
involved, as well as the fact that most decisions are made outside the public eye, necessitates a 
multi-faceted research approach that triangulates information.  The research design therefore 
includes three parts, including the following: 
 
Part One: Quantitative Data Analysis of Civil Service Database  

The research begins with an analysis of trends in government employment, in which the 
main source of data is a questionnaire completed by practically all civil servants, with a total of 
nearly 11,000 observations.  The peak recruitment periods are correlated with key historical 
events that are suggestive of explanatory factors; similarly the educational qualifications for civil 
servants are analyzed over time.  The questionnaire gathered information on several particular 
topics, including years of recruitment, the home village of the civil servant, and the level and type 
of education, among others.  This questionnaire was disseminated together with the overall civil 
service census, which was completed under the World Bank supported Good Economic 
Governance Support project via the High Authority of the Civil Service, a civil service unit that 
reports directly to the President of the Union of Comoros.  A copy of the questionnaire appears in 
Appendix 2. 
 
Part Two: Community Level Study  

The research consists of interviews in a sampling of systematically selected communities 
on all three islands of Comoros, with over 400 individuals interviewed. Here, the research probed 
both the experience of local civil servants and other job seekers, as well as the nature of the 
patron-client relationship in communities.  These communities were randomly selected from a 
targeted set of socio-economic groupings, so as to provide a sense of recruitment practices in 
different types of communities.  As such, in Ngazidja, which has the largest population of the 
three islands, communities were divided into nine categories, based on a low, medium or high 
level of poverty and a small, medium or large population; a community was then randomly 
selected from that category, for instance, one community representing the small population size 
and relatively low level of poverty.   In Anjouan, four communities were selected randomly, 
while in Moheli, two were selected randomly.  Interviews in these communities focused on 
several issues: first, the process of hiring for those members of the community who work for the 
public sector; second, any support that the member communities may have offered in return for 
public employment; third, the social position and other characteristics (such as gender) of those 
who access public employment.  Furthermore, because of the targeted sampling strategy, the 
research attempted to determine the characteristics of the communities whose members 
successfully access public employment.  Interviews included village elites, women, public 
employees – particularly teachers – and youth.  The teacher interviews complemented the above 
case study.  A more complete listing of the communities visited appears in Appendix 3. 
 
Part Three: Institutional Analysis of Recruitment, with a special focus on the 
Ministry/Commissions of Education  

The research includes a case study of the Ministry and Commissions of Education 
(commission is the Island Government version of a ministry), in order to understand the 
recruitment practices of government from the inside, both in terms of the official and unofficial 
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processes, which offer an insight into the drivers and constraints involved. The selection of the 
public education sector is based on its importance in government hiring.  The Ministry and 
Commissions of Education employ the greatest number of civil servants, according to the data, 
with more than half of the total; it also manages the largest budget within the wage bill. This case 
study builds on the quantitative analysis described above, probing the motivation to create jobs, 
as well as the process of filling those jobs.  To complete this case study, our research team 
conducted over 30 interviews with those in charge of the hiring process, primarily the Secretary 
Generals and Bureau Chiefs of Ministries and Commissions at both the Union and Island levels, 
as well as the officials involved in the Civil Service Ministries and Ministry of Finance.  A semi-
structured questionnaire was designed and utilized in these interviews, probing the formal and 
informal process of hiring, the criteria involved in decisions, the interests at play, the effects of 
hiring on other forms of spending, and others.  This perspective from bureaucrats inside the 
government was complemented with interviews with over 75 teachers in communities from the 
three islands, as part of the community case studies.  

The conclusions developed from the three empirical analyses were complemented with 
more than 50 semi-structured interviews with a number of key informants, such as civil society, 
academics, trade unionists, development partners, media and government officials at both the 
national and island levels.  These interviews explored a number of areas, such as the interest 
groups who would support or oppose reforming the system, and the sensitivities that derive from 
the separatist movements, among others.  

 

Section 4: The overall civil service  
 
Recruitment into the civil service 

The following analysis provides different measures of recruitment into the civil service.  
The questionnaire that supports this analysis does not measure the actual recruitment year by 
year, but rather the recruitment of the staff at the time of the civil service census, during the 
summer and fall of 2011.   
 
Chart 5.1  Period of Recruitment for the Present Civil Service 

 
Source: Author database, 2011. 
 

Chart 5.1 displays the breakdown of recruitment of the present civil service up to the year 
2000, from 2001 to 2005, then from 2006 to 2011.  Only 38.74% of the present civil service was 
recruited in 2000 or before, suggesting that a minority of the civil service is of a relatively senior 
status, with over 10 years of experience.  Interestingly, the earliest recruitment year for a serving 
civil servant in this data is 1969, which suggests that this person has worked for over 40 years.  
From 2001 to 2005, 21.50% of the civil service was recruited.  The largest period of recruitment, 
with 39.76% of all recruitment taking place, is 2006 to 2011.  While it is possible that an 
enormous number of civil servants depart from year to year, the data suggest that recent years 

38.74%

21.50%

39.76%

0%

10%

20%

30%

40%

50%
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have seen a large growth in the civil service, particularly given that the civil service census of 
2001 stated that there were a total of 6,500 civil servants just a decade ago.   
 
Chart 5.2  Recruitment of Present Civil Servants from 2000-2011, by Union and 
Ngazidja/Anjouan 

 
                              |   
                           2001 Constitution of Comoros 
                                                             | 
                                                          2003-4  Ngazidja Island Government established and staffed 
                                                                                                   | 
                                                                                                2008 Comorian military with AU enter Anjouan 

                                                                                                           |   
                                                                                                        2009 Constitutional reforms approved      

                                                                                                                       | 
                                                                                                                   2010 President and Governor elections 

Source: Author database, 2011. 
Note: the numbers inside the bars represent the number of civil servants in the questionnaire recruited in 
that year by either the Union or Island governments. 
Note: 2011 data is incomplete as the questionnaire was completed in a rolling fashion over that summer. 
 
 Chart 5.2 clearly shows several trends in the recruitment of civil servants.  First, in 
numerous years of the last decade, the annual recruitment exceeded the normal 3% annual 
turnover that may be expected in an administration, consisting of retirements, voluntary 
departures and natural growth.  Second, the vast majority of recruitment takes place in the Island 
Governments of Anjouan and Ngazidja, which together recruited 3,073 agents from 2006-2011, 
versus 943 agents in the Union Government.  Third, an analysis of the breakdown of recruitment 
by year shows that recruitment is not consistent every year, but rather comes in peaks.  The data 
from the last decade point to three peak years of recruitment into the civil service.  By far, the 
year of the greatest amount of recruitment is 2010, when a total of 1,263 individuals entered the 
civil service, of which 994 joined the island governments of Ngazidja and Anjouan, and 269 in 
the Union Government.  Interestingly, elections were held in 2010 for both the Union President 
and Island Governors.  Such a correlation between the election and extensive recruitment 
suggests a political motive, a story that is further reinforced in the following sections of the paper.  
Historical explanations for the other peak years, 2004 and 2008, emerge from an analysis of the 
island recruitment years.   
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Despite the extensive recruitment that took place in 2010, the incumbents for the position 
of governor in Anjouan and Ngazidja both lost in the elections of December 2010.  The governor 
of Anjouan ran for re-election in 2010, having won the governor race in 2008 after the removal of 
Bacar from power.  Similarly, the governor of Ngazidja ran for re-election and lost. Some reasons 
for these outcomes are explored in the following section. 
 
Chart 5.3  Recruitment of Present Civil Servants in the Government of Ngazidja by Year 

 
Source: Author database, 2011. 
Note: 2011 data is incomplete as the questionnaire was completed in a rolling fashion over that summer. 
 

As mentioned, one of the peak years for government recruitment was 2004, in which 780 
civil servants joined.   Nearly half of the civil servants recruited that year, 353 in total, joined the 
Ngazidja Government.  Chart 5.3 above shows that after 2010, 2004 is the second largest year for 
recruitment for the Ngazidja Government.  2004 is also a peak year for the Union Government, 
again the second largest in the past decade with 257 civil servants recruited.   

Upon the creation of autonomous island governments with the Constitution of 2001, 
Ngazidja presented a special case for devolution, due to the presence of the Union Government.  
In other words, with the new Constitution, the island territory would contain both the Union and 
Island Government, and not simply the Union government as before.  The government of 
Anjouan contained staff that had already transferred authority.  In Ngazidja, this had not 
occurred, as a number of civil servants were transferred from the Union government to the Island 
government only in the years after the new constitution, mainly 2003-2004.   

Interviews with senior officials in the Ngazidja Island government suggest that the Union 
Government was resistant to transfer a large number of staff to the newly established island 
government.  These senior officials describe the scene as “chaotic” decentralization, where staff 
were unclear as to whether they were moving or not, with many simply refusing to shift.  The 
Ngazidja Island government therefore used the lack of transfers as a justification for further 
recruitment of civil servants; at the same time, in the Union Government, observers stated that the 
government similarly used the loss of personnel as a reason to recruit, such that they might be 
replaced.  Combined, these observations point to a process of decentralization that included a 
disorderly transfer of staff and recruitment and served to duplicate many positions, leading to 
enormous growth of the civil service.  As such, the hypothesis that these dynamics of 
decentralization, including the resistance of staff to transferring and the unplanned means by 
which it occurred, would lead to recruitment may indeed apply, especially in 2004, a topic that 
deserves further scrutiny in future research.   
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Chart 5.4  Recruitment of Present Civil Servants into the Government of Anjouan, By Year 

 
Source: Author database, 2011. 
Note: 2011 data is incomplete as the questionnaire was completed in a rolling fashion over that summer. 
 

The data above show that, like Ngazidja, 2010 was a peak recruitment year as well, 
correlating with the election for island governor.  2008 was the second largest recruitment year 
for the entire Government of Comoros, with 859 recruits entering the civil service.  The 
Government of Anjouan primarily hired staff in this year, when 648 civil servants were recruited.  
2008 was the same year in which the African Union force removed Mohamed Bacar from power, 
after his illegal takeover of the executive in 2007.   According to interviews with officials and 
numerous civil servants in communities, the Bacar regime recruited a number of volunteer and 
contractual workers, often as teachers.  After the downfall of the Bacar regime, the newly elected 
president of the Island Government of Anjouan decided to normalize many of these volunteer and 
contractual workers into the civil service, leading to the sudden jump in 2008.  The motive behind 
this recruitment was unclear.  Various key informants suggested that it represented a gesture of 
reconciliation with the citizens in Anjouan, though it may have also been motivated by the desire 
to win their political support, either for the Union or for the executives involved.  Such events 
suggest that devolution leads to an increase in recruitment, though, unlike the more traditional 
manner described above, recruitment was not the result a ‘chaotic’ decentralization, but rather a 
reaction to a period of conflict.  
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Chart 5.5  Recruitment in Union Government in 2010 by Ministry 

 
Chart 5.6  Recruitment in the Governments of Anjouan and Ngazidja in 2010 by Commission 

 
Source: Author database, 2011. 
 

Recruitment within the civil service, by Ministry or Commission, is somewhat different 
between the Union and Island Governments, as this analysis of 2010 suggests.  In the Union 
Government, recruitment centered on the Ministry of Interior, which mainly employs police 
officers.  Island governments primarily chose to recruit in the education sector in 2010, hiring 384 
individuals, though significant hiring took place in the Commissions of Interior and Finance as 
well.  

As mentioned previously, the recruitment information in this database does not quite 
cover all of the contractual workers who were selected as teachers.  Interviews with officials in 
the Ngazidja Government suggest that the Education Commission chose to hire over 300 teachers 
as contractual workers.  Meanwhile, the Government of Anjouan is reputed to have hired 500 
teachers in the lead up to the election.    As such, the data may underestimate the total amount of 
recruitment.9   

                                                            
9 We suspect that many contractual and volunteer workers who were hired during this election did not appear for the 
civil service census. 
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Home islands of civil servants 

A common concern in Comoros is to balance the distribution of civil service jobs relative 
to the populations of the various islands.  The perception of unequal public employment by island 
is sometimes used as a justification for the island governments to further recruit, claiming that 
either the Union Government or other Island Governments have been recruiting extensively from 
the population of the other islands. 
 
Chart 5.7   Island of Origin in the Governments of Anjouan, Ngazidja and the Union 

  Anjouanais Mohelians Ngazidjans Total 

Anjouan Government 4,504 12 5 4,521 

Ngazidja Government 284 74 2,827 3,185 

Union Government 841 124 2,058 3,023 

Total 5,629 210 4,890 10,729 
Source: Author database, 2011. 
 

Chart 5.7 points to two interesting facts.  First, and surprisingly, the number of 
Anjouanais who are civil servants, 5,629 to be precise, exceeds Ngazidjans, who number 4,890, a 
difference of 15%.  Second, the presence of Anjouanais in the Ngazidja government, while small, 
is notable, with 284 out of the 3,023 in total. 
 
Chart 5.8   Island of Origin of Civil Servants, in absolute numbers and as a proportion of 
population 

  Anjouanais Ngazidjans 
Civil Servants 5,629 4,890 
2003 Island Population 243,732 296,177 
Civil Servants as % of 2003 Population 2.31% 1.65% 

Source: Source: Author database, 2011; Census of the Union of Comoros, 2003. 
 

The difference in the number of civil servants by island of origin is even more striking in 
proportion to the total population.  According to the 2003 Census, Ngazidjans outnumber 
Anjouanais by 22%.  As such, as a proportion of the 2003 population, Anjouanais represent 
2.31% while Ngazidjans represent 1.65%.  Such a difference is not driven by a large portion of 
Anjouanais in the Union government, as shown above, but rather the relatively large Government 
of Anjouan.     
 In sum, the data present a mixed picture.  On the one hand, Anjouanais are indeed under-
represented in the Union Government.  However, because of the size of the Island Government of 
Anjouan, and particularly the high level of recruitment since 2008, the number of Anjouanais in 
the civil service exceeds that of Ngazidjans.   
 
Respect for recruitment standards: the level of education among teachers 

A common observation, particularly under systems driven by political clientelism, is that 
the government recruits unqualified candidates. While a comprehensive evaluation of the merits 
of various civil servants is difficult, the survey focused on the Education Ministry and 
Commissions, perusing their qualifications in terms of the level of education.  The data do not 
allow an analysis targeted at teachers specifically, as it includes the staff of the Commissions of 
Education in the Island Governments of Anjouan and Ngazidja.  However, only a small 
percentage of this staff does not represent teachers in the primary, middle or high schools.   
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Chart 5.9   Advanced degrees among present-day teachers in Anjouan and Ngazidja, by hiring 
period 

 
Source: Author database, 2011. 
 

The data present a picture that shows a surprisingly high level of qualification among 
teachers in terms of their level of education, with over 77% of respondents holding an advanced 
degree, meaning a degree above the high school level. In fact, many of these respondents are 
over-qualified if they are primary school teachers, who are required to have only a high school 
diploma.  Interestingly, as Chart 5.9 suggests, this trend has been increasing over time; over 
91.46% of the staff of Commissions of Education who were recruited after 2005 had an advanced 
diploma, a substantial increase from 64.31% of those present-day teachers who were recruited in 
the period up to 2000, and 72.39% from 2001 to 2005.  In other words, despite potential political 
motives for recruitment, the merit of the recruited teachers seems to be respected.   
 This data points to an important observation, that even if a system of political clientelism 
exists – as suggested by the correlation with the 2010 election, it is not conducted such that 
unqualified staff are hired in the public sector; rather, the rules on qualifications continue to be 
respected. The reasons for this outcome are explored in a later section.   
 
Chart 5.10   Pedagogical training among present teachers in Anjouan and Ngazidja 

 
Source: Author database, 2011. 
 

The level of pedagogical training among respondents is less than the level of higher 
education, at 68.22%.  Moreover, while the proportion of staff in the Commissions of Education 
who possess an advanced diploma has increased over time, the proportion who received 
pedagogical training has dropped over time.  75.78% of teachers who were recruited in 2000 and 
before have undergone some type of pedagogical training, a level that declined to 70.53% of 
teachers recruited in 2000 to 2005, and finally 59.07% of those recruited from 2006 to 2011.   
 These increases in the hiring of teachers with university degrees also coincide with a 
large increase in the number of university graduates throughout Comoros.  While updated official 
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statistics are not available, enrollment data from the national university show a massive increase 
in the number of university students in Comoros, seen in Chart 5.11.  They are also only 
reflective of students who remain in Comoros, as many Comorians go abroad to study.  The lack 
of economic growth limits the number of skilled jobs available in Comoros, meaning that 
teaching jobs are often an important employment option for university graduates. 
 
Chart 5.11  Enrollment in the University of Comoros 

 
Source: Data from University of Comoros, 2010 
 

As such, the analysis suggests that teachers generally hold advanced degrees, though 
fewer have received pedagogical training.  If the previously described poor quality of education is 
related to teacher abilities, the focus of efforts should not be to increase the number of teachers 
with advanced diplomas, but rather increase the quality of education of teachers.  Moreover, if 
pedagogical training indeed improves classroom performance of teachers, the downward trend 
should be of concern to policy makers, and suggests that the educational system should provide 
greater emphasis on this form of teacher-specific training.   
 
Summary of Findings from the Civil Service Survey 

This section presented a quantitative analysis of an original database covering nearly 
11,000 civil servants. Several clear trends in the data emerge, and are correlated with key events. 
First, the civil service has experienced a high level of recruitment in the past decade, with the 
majority of years exceeding a normal growth rate of around 3%.  Such levels of spending on the 
civil service generally even exceed other comparable African countries.  Second, the peak years 
of recruitment correlate with several events, suggestive of certain explanations. 2010, the year of 
the largest amount of recruitment, was also an electoral year; 2008 was the year the separation of 
the island of Anjouan ended, when government suddenly recruited a large number of civil 
servants; and in 2004, the island government of Ngazidja formed, filling numerous key positions.  
Finally, the data indicate that only a small percentage of teachers who were recruited from 2005-
2011 did not have an advanced degree.   

The above observations support different hypotheses to explain recruitment.  First, 
patron-client relations are likely active in Comoros, given the large amount of recruitment during 
elections, but events in other years do not strongly point in this direction.  Meanwhile, the 
dynamics of devolution appear to play an important role in explaining recruitment, given the 
spikes in the data that are correlated with major events in the islands, such as the creation of the 
Ngazidha Island Government and the re-integration of Anjouan in the Union Government. 
Finally, the surprisingly high level of education of teachers suggests that, if political clientelism is 
prominent, it does not take the form of hiring just any political supporters. Rather, educational 
standards are respected.   
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Section 5: A view from the bottom up: Community case studies 
 

The community level component of the research provides an understanding of the 
government recruitment practices from the ground up. It is based on qualitative research in 15 site 
visits on all three islands of Comoros, with over 400 individuals interviewed. The 2010 elections 
that occurred around the time of fieldwork provided a unique opportunity to specifically probe a 
potential relationship between recruitment and the elections.   
 
The Community Context 
  
A lack of employment alternatives 

Interviews with youths in targeted communities suggest that there is a strong demand for 
public sector jobs, principally due to the lack of viable alternatives for youth in Comoros.  The 
growth failure in the last decade, partly resulting from declining demand for vanilla and ylang 
ylang, the two main cash crops of Comoros, has exacerbated the problem.  The near-stagnant 
economy is unable to generate enough opportunities for the youth who have enjoyed gradually 
increasing education levels.  A significant part of the demand for public sector employment is 
fueled by this lack of alternative jobs for individuals with relatively high levels of education.  

Overall, there are limited opportunities for enterprise development outside of Moroni, the 
capital.  Economies of scale and the comparatively cheaper cost of imports act as a dampener on 
many initiatives.  Youth who aspire to set up enterprises claim to be constrained by the relatively 
small size of the market and limited access to credit.  In Ngazidja, most of the rural community 
members - notables, young men and women - are all engaged in farming to varying degrees.  
However, except in a few relatively large villages such as Dimadjou and Idjikounzi, agriculture is 
mostly pursued for subsistence purpose and not used as an income generating option.  In Anjouan 
and Moheli, the situation was only marginally better in that there were more farmers, with a 
larger number of them producing small surpluses that they exchange or sell at the local market.  
The drastic drop in the vanilla market in the recent past, which was the main cash crop, was 
repeatedly mentioned in villages both in Ngazidja and Anjouan.  The holdings in vanilla had been 
a key livelihood option and an important source of income in the villages, but the declining price 
has undermined production.  Compared to vanilla, the cloves market showed better performance.  
Though there had been several lean years in the recent past, still many farmers - particularly in 
Anjouan - felt that it was still viable to produce cloves for the market.   

Faced with these circumstances, the first option of educated youth – both male and 
female – seems to be to go abroad, either for further studies or for work.10  Youngsters, 
particularly those with higher education do not prefer to specialize in agriculture or fishing 
(expansion of which is also constrained by market and access to credit issues in the current 
context). Seeking public sector employment comes next in order of preference. Interviews in 
Ngazidja indicated that an overwhelming portion of those who migrated had gone to mainland 
France.  In Anjouan, the situation seemed to be different, desperate and precarious.  The choice 
destination for economic migration is Mayotte. Over 80% of the families interviewed for the 
study had one or more of its members or close relatives who had gone to Mayotte.  A majority of 
them had gone there ‘illegally’ through the dangerous sea routes using fragile boats called 
‘quasaquasa’.11  The journey was reported to be perilous - hundreds had perished in the last few 
years12 in the sea and thousands had been caught by the French border police, detained and 

                                                            
10 See Da Cruz, Fengler and Schwartzman, 2004.   
11 Mayotte is less than three hours by a boat running at average speed from a point in Anjouan and until 1994 the 
Comorians did not need a visa to go to Mayotte.  
12 During the interviews in the four villages we came across more than 10 recent deaths. 
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deported. Some had also been shot at by the French border guards.  Despite the perilous nature of 
the journey, thousands undertake it every year.13  

 
The role of Notables in social, political and economic space  

Notables are the most common traditional leaders in Comoros, being selected not through 
a hereditary process, but rather via a series of rituals, most notably, the ‘grand marriage’.14  The 
presence of notables or other traditional authorities was not consistent across the islands.  Instead, 
this authority varied, being strongly prevalent in Ngazidja, somewhat present in Moheli and quite 
weak in Anjouan.  In Ngazidja, the key notables have an influential say in how village resources 
are utilized.  Most of the time, these resources are not from the Government or politicians but 
from overseas remittances and contributions in ‘grand marriages’. These resources are utilized in 
several ways, such as marriage ceremonies, graduation in the village social structure, access to 
land and traditional conflict mediation.  The group of notables in a particular village represents 
the key decision making body.    

In contrast, the situation in Anjouan was markedly different and apparently less 
structured. The interviewees found it difficult to explain the social structure in their villages using 
the framework found in Ngazidja. While the loyalties to family, village and island took on similar 
forms to that found in the neighboring island, the hierarchies at the village level were not as 
pronounced or rigid. There was no sense of traditionally sanctioned patron-client relationship to 
be found in villages in Anjouan. Consequently the ‘grand marriage’ institution was not a 
phenomenon there as in Ngazidja.  

Though there were notables, their selection and elevation did not hinge exclusively on 
customary institutions like the grand marriage.  Those who wielded authority in these villages 
derived it either from civil institutions (like the mayor’s office) or through popular support.  In 
some cases even notables and chiefs of the villages were selected based on their ‘respectability’ 
and ‘listening skills’ by the others in the village without a ‘grand marriage’ precondition. As a 
result, these individuals took the conflict resolution and resource allocation decisions at the 
village.  There appeared to be a greater role for women in the public sphere in Anjouan - in some 
villages problems were reportedly referred to women’s groups to solve before being taken to the 
civil authorities.   

The different social structure in Anjouan – most prominently, the lack of traditional elites 
such as notables and the relatively smaller value placed on community cultural rituals - meant 
that there was less common community investment in many villages than in Ngazidja.  The 
pooling together of funds in a systematic and regular basis, as well as the notion of the ‘village 
fund’ and institutions around managing such funds, were ad hoc and irregular (for example, 
raising funds when there is a need to bring electricity to the village, etc.).  

 
Gender 

There were clear variations in education levels in terms of gender. While primary 
enrollment was fairly even between boys and girls, numerous interviewees observed that as they 
progress through the academic years the tendency is for girls to drop out more than boys. They 
also reported that the drop-out rates of girls were high both at the completion of primary school 
and then again during the course of high school.  This was particularly acute in small villages that 
did not have middle or high school degrees as the transport cost was prohibitive.  Women also 

                                                            
13 According to a group of Anjouanaise women, “People go to Mayotte out of desperation and because they don’t have 
good prospects here. Both women and men go. It is a dangerous journey people undertake. There they do all kinds of 
work including as housemaids. The money that they make is sent through someone returning to the Island. The 
quasaquasa are dangerous. The same job they could do here they go to Mayotte to do -facing great consequences. I lost 
my sister in 1998. Two of my sons died during the recent Ramadan. I did not even get the bodies back.” 
14 An often very expensive affair (estimates started at 10,000 Euros in even small villages) in which a series of rituals 
must be performed. 
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noted protection concerns in sending girls to schools away from village.  This disadvantage in 
terms of education reduced the number of women who attain the qualifications that are required 
for the various government jobs.  The uncertainty around economic returns to education also gave 
the parents a propensity to discontinue girls’ education in the middle. But once graduated, the 
women are as actively involved in pursuit of a job as males.  
 
Political clientelism in the civil service job market 
 
The system of exchange: civil service jobs for electoral support 

According to interviews in the communities, over the last decade, candidates for 
President and Governor have utilized political clientelism as a main vote winning strategy, 
transferring public resources - in this instance jobs - in return for electoral support. In the 
community visits, our research team could find little or no evidence of government projects or 
support that was not funded by development partners.   Traditional government services in these 
communities were limited to public education almost exclusively at the primary level, with an 
occasional health center in only the larger villages.  As such, given the limited role of 
Government in other village development work, jobs represent one of the only state resources that 
politicians and their representatives have to offer.   
 
If you don’t follow politics then you don’t get anywhere.  

- Elders in Anjouan 
 
My advice [for getting a civil service job] would be - get to know the politicians, support the 
ruling party.  

– Newly Appointed Teacher in Ngazidja 
 

The vast majority of interviewees claimed that the system of political clientelism is the 
principal means for entering the civil service, describing numerous examples of jobs provided due 
to support during elections in the last ten years.  A common observation was that political 
campaigns were the main period in which civil service job aspirants could hope to be recruited.  
As such, these aspirants made efforts to connect with politicians, offering to work for the 
electoral campaigns in the hope that these services would be rewarded with employment.  Quite 
surprisingly, traditional elites played almost no role in connecting the job aspirants with the 
politicians; instead, these connections were created in an informal way, through various networks, 
or even based on visits from politicians to the community.  Politicians would generally distribute 
these jobs during the months just before the election, in order to mobilize support for the 
campaign.  However, these jobs were sometimes distributed after the election as a reward for this 
support, though this post-election clientelism was infrequent and generally focused on a few 
political positions such as advisors.   

Interviewees reported that in the run up to the 2010 elections for President and Governor, 
which included two rounds taking place on November 7 and December 26, numerous civil 
service jobs were given out between approximately November 2010 and January 2011.15  As 
established in Section 5, teaching jobs are the most common public sector job, which was 
confirmed in interviews. In the recent past, these job offers were given on a contract basis – job 

                                                            
15 Most of these recruits supported the incumbent governor of Ngazidja, who ultimately lost the election. There was a 
considerable level of anxiety among individuals who got jobs in this manner regarding confirmation of their positions, 
which was further aggravated by the unexpected delay in the change of administration.  Eventually, they mobilized 
themselves into an association intensively lobbied the new island government, eventually occupying a main 
administration building for several weeks.  In the end, many of their informally completed contracts were annulled, 
with only just over a hundred being normalized. 
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candidates received a basic letter from the Commission asking, for example, to work in a specific 
village school.  But their jobs remain tentative until they receive the formal documentation and a 
contract letter.  Usually this takes at least a few months and in some instances is also contingent 
on the election results.   
 
Obligations of the client in electoral campaigns 

Under the arrangement of political clientelism, both youth and community leaders 
interviewed in every community suggested that serious most job aspirants engaged in a variety of 
campaign activities. Interviewees frequently claimed that the job aspirant became informally 
involved, going door to door in the community, encouraging neighbors to vote for the candidate 
in the election. At times, the job aspirant worked on the campaign as an office bearer, such as a 
regional secretary for the candidate, who is responsible for coordinating campaign activities in 
that area.  Others travelled along with the election campaign teams to various parts of the Island 
canvassing on behalf of candidates, joining vehicles, dressing in a particular color, and taking part 
in large rallies, speaking on behalf of the candidate. These active campaign roles were more 
common in Ngazidja, relative to Anjouan and Moheli. 

On each of the islands, interviewees described that family members of job aspirants 
would sometimes get involved in the electoral campaign in order to help their children.  As a 
show of the extent of their support, these parents copied the informal involvement of their 
children, visiting neighbors and attempting to persuade them to vote for the candidate.  However, 
our team did not find evidence of other forms of involvement, such as parents joining the larger 
electoral campaign and traveling to neighboring areas.  Interestingly, it appeared that female 
relations, especially mothers and wives, would get more involved in these campaigns than fathers 
and brothers. 
 
We support candidates in elections. I supported in the Governor’s election for the Island as well 
as in the Presidential elections. I was engaged in campaigning. I did it so that my husband can get 
a job. Now that my candidate has won I am hoping that my husband can get a teacher job. He 
already got a contractual job in a high school.  

 – Woman in Ngazidja 
 

Not all job aspirants engage in or offer to do active campaign work, instead simply 
stating that the individual and his or her family would vote for the candidate.  Clearly such a deal 
would not require much effort on the part of the job aspirant, and it was rarely successful as a 
strategy for accessing employment.  These cases were quite infrequent, and appeared to be more 
present in Ngazidja. 
 
A profile of individuals who successfully entered the civil service and their communities 
  Generally speaking, our team found that aspiration for joining the civil service was weak 
in small villages in Ngazidja, and particularly so in Anjouan, though strong in Moheli.  In those 
villages with weak aspirations, youth generally dismissed access to civil service jobs as an 
unreasonable expectation. Despite the minimal likelihood, several youths in these villages made 
attempts to access civil service jobs by working on electoral campaigns, but none had been 
successful to date. In Moheli, in contrast, the villages in the sample had a number of civil servants 
and other public sector workers, which prompted many young people to aspire for jobs.  While a 
clear explanation for such a practice did not present itself, a possible reason could be the limited 
supply of educated youth in less populated villages, or the relatively small number of votes to be 
won by offering civil service jobs.  Interestingly, the level of poverty of the village or town did 
not appear as a significant explanatory variable to systems of political clientelism 
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The profile of individuals who made an active effort to access public sector employment 
in Comoros included the following features: predominantly male, comparatively well educated, 
originally from medium and large villages or towns, having spent some time in Moroni or a 
regional town, relatively well-off and articulate in comparison with other youth in the village, 
with a capacity to call on networks who could call on networks, and willing to invest time and 
effort to get a job. Significant in this profile was the fact that most individuals who would be 
recruited had successfully completed an advanced degree.  In other words, politicians would not 
recruit just anyone in these communities to work on their campaign.   

At the same time, the value placed on educational standards may not simply derive from 
proper procedures being followed by island governments in terms of recruiting according to 
merit. Our research team could not pin down the precise reasons for such respect in the 
communities.  In general, though, youth with a higher level of education were more respected 
within the village; this respect holds a political value, as community members would be more 
likely to listen to these youths when they urged votes for a particular candidate.   The spread of 
higher education, described above, would mean that there would often be a supporter who both 
met the educational qualifications for teacher posts and was also from that village, so that the 
candidate would not have to hire a locally unqualified individual to gain political support in the 
village.  Another potential mechanism could be that the community would dislike the hiring of an 
unqualified teacher, given that there is an abundance of qualified ones in the country.  Similarly, 
it is possible that civil servants would refuse to accept an unqualified candidate, leading to 
outspoken protests. 

By and large, the youth in the communities observed that those with less educational 
achievement (less than BAC) did not consider public sector employment as an option.  They 
instead entered a variety of occupations that are required in the community. For men, beyond 
agriculture, occupations include driver, carpenter, petty shopkeeper, mason, electrician, breeder, 
middlemen for cloves, and others. For women, such non-agricultural occupations include 
seamstress, dressmaker and trader.  Interestingly our research team came across only very few 
lower level public sector employees – like office assistants, clerical workers, security personnel 
and drivers in the ministries – for which individuals with a very low level of education would be 
considered as qualified.   

 
A New, Transient and Unsuccessful System of Clientelism 

Interviewees suggested that the elevation of government jobs as a desired resource, and 
the patron status conferred on whoever is able to control its distribution, is a relatively recent 
phenomenon.  This transformation was correlated with an improvement in education levels, 
discussed above.  Many individuals in the discussions indicated that in early days, given the 
increase in public sector jobs and the inability to find qualified personnel, it was easy for 
someone with the required education to get a position.  Interviewees who had joined the various 
public sector jobs in the 1980s and even 1990s described a situation of a large demand and a low 
supply of qualified personnel, with no sense that political support was necessary in order to 
access civil service employment. This changed with the increasing education levels among 
sections of Comorian population over the last decade or more, and enterprising politicians have 
found it an important asset in their campaigns.   

In education, many teachers observed that, up until recently, the DIFOSI degree - a 
higher level degree of training for primary school teachers - was a surefire way to get a job.  
Previously, graduates would be recruited soon after finishing this degree, in an almost automatic 
practice.  In the early 2000s, teachers observed that the recruitment process would take a longer 
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period of time, some having to wait a few years, before getting placed as teachers in the public 
primary schools.  In the past several years, however, such an assurance is no longer true.16   
 
As I remember in 2000 there wasn’t a need to do politics to get a teaching job. It was during 
Bakar’s time that politicization became acute. At that time some teachers were not allowed to 
teach.  

– Teacher in Anjouan 
 

Despite this transformation in recruitment practices, the system of political clientelism is 
also weak, given that the relationships are transient.  In other countries, clientelistic relationships 
are developed over time, with politicians confident that their supporters will provide votes, and in 
exchange, receive benefits.17  However, given the constant turnover among executives in 
Comoros, the voters could not be certain that the politician will follow through in promises of 
jobs, while the politician could not be certain that voters and supporters will actually follow 
through with their commitments.  The community discussions indicated a growing 
disillusionment with the uncertainties around getting the job in exchange for political support, 
which undermines the relationship of political clientelism.  Community members perceived a 
common trend of job promises by the politicians not being fulfilled after the elections, which is 
causing a greater degree of uncertainty that influences the ex ante investment of time and effort in 
the political campaigns.  Clients often complained of being “betrayed”, having received promises 
of a job that never materialized. As a result, the relationships were temporary and fragile, and the 
resulting losses among incumbent candidates are not surprising. 

 
Even though we worked on the campaign, no one got a job, because we were betrayed. 

-  Youth in Moheli 
 
The work on electoral campaigns sometimes led to interesting means of diversifying risks 

among job aspirants.  For instance, in Ngazidja, friends supported opposing candidates, and if the 
supporter of the losing candidate failed to receive a job, while the supporter of the winning 
candidate did receive a job, then this friend would offer to introduce the supporter of the losing 
candidate to a representative of the winning candidate.  An even more calculated strategy 
emerged from Anjouan, where one interviewee described an instance in which members of the 
same family had strategically decided on a division of labor; the family members split their 
support between two candidates so as to get the benefit for the family irrespective of which of the 
two candidates wins.  

Overall, the frustrations with this system led many individuals in communities to demand 
greater transparency in the hiring process.  Job aspirants were unclear as to what they have to do 
in order to access civil service employment, as simply attaining advanced degrees is no longer a 
sufficient condition.  They also perceived that many individuals are accessing the job market 
according to unevenly applied criteria, even if those criteria include working on the political 
campaign of a politician.  More structured recruitment processes, even if not wholly meritocratic, 
would serve to reduce the increasing resentment of government and its leaders in these regards. 

 
Summary of Community Case Studies 

                                                            
16 Not all jobs are distributed under this system of political clientelism.  Interviews suggested that, in fact, there were 
certain jobs for which the demand was less than what is supplied by the market. Qualified nursing positions and some 
health department related work were mentioned as example both in Ngazidja and Anjouan (eg.mid wives, health 
attendants etc).  Even in the last few years, the strategy to get one of these jobs was to simply obtain the relevant 
qualifications and submit applications to the department.  
17 See for example, the empirical analyses of Schmidt et al., 1977. 
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The main observation emerging from these case studies is that, in recent times, political 
clientelism appears as the dominant system of recruitment for the civil service in every case study 
village across the three islands.  In interviews with over 75 teachers and hundreds of other 
citizens, a consistent story emerged of the executive, whether the president or governor, offering 
civil service jobs to individuals, mainly educated youth, who worked on political campaigns.  
Several other observations are noteworthy.  First, the main form of patronage offered is teaching 
positions in the home villages of supporters.  There were almost no infrastructure projects in the 
communities that were not financed from development partners, generally administered outside 
the main government systems.  Second, the primary source of support for campaigns under 
political clientelistic relationships was not the average youth in the village, but rather relatively 
educated youth who have studied in the cities.  They held other common characteristics, such as 
male, from a relatively wealthy background, and not from a small village in Ngazidja.  Third, the 
form of support generally consisted of engagement with neighbors, mobilizing them on election 
day and attending rallies, though some play active organizing roles in the electoral campaigns.  At 
times, the entire family of a job aspirant got involved in the campaign.  Fourth, these practices 
appear to have become common primarily in the last decade; more senior teachers in particular 
claimed that recruitment during their time focused on simply selecting graduates from the teacher 
training schools.  Finally, these exchanges were generally transitory in nature, having only 
recently been established, and with both sides often failing to fulfill their so that the exchange. 
These dynamics may partly explain the fact that incumbent candidates for governor in Ngazidja 
and Anjouan were not re-elected. 
 

Section 6: Internal and external checks and balances,  
with a special focus on public school teachers 

 
To scrutinize the institutional process of recruitment in the public service, the research 

included the public education sector as a case study, followed by a discussion of checks to 
recruitment external to the island governments. The selection of public school teachers is due to 
the fact that the education ministry and commissions are the most prominent in terms of staffing 
and spending.  According to statistics developed from the questionnaire, approximately 54% of 
government staff is dedicated to the public education sector, making it by far the largest 
employing sector in government, with the vast majority employed in the island governments.  
 
Recruitment of teachers in Education Commissions: weak internal checks and balances 

Officials in the Education Commission described two primary means of hiring teachers 
for the Island Governments: the ‘proper’ process and the more common process that is especially 
applied at election time.   
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Diagram 7.1  Simplified process of Hiring for New Civil Servants 

“Proper” Process: 
 
 
 

 
 

More Common Process, Especially During the Electoral Period: 
 
 
 
 
 
 
Note: at times, these candidates are simply told they are hired, without an official process of approval. 
Note: The Financial Controller works for the Ministry/ Commission of Finance, while the FoP is an 
acronym for the Civil Service Ministry/ Commissions, both at the Island level for the hiring of teachers; 
these are discussed in the next section. 
 

In the ‘proper’ process, department directors in the Education Commission assess the 
need of a school for teachers, based primarily on data covering the number of hours of teaching 
per instructor.  They then create posts to reduce the work burden of teachers.  According to senior 
Island Education officials, there is never a shortage of interested applicants.  Every year, around 
the months of July and August, dozens if not hundreds of qualified applicants deliver their 
dossiers to them.  Once a demand for teachers arises in this process, officials determine which 
applicants meet the qualification requirements for the given level of teacher.  The requirements 
are the following: 

 
Chart 7.2  Minimum qualifications for teachers as per type of school. 

Type of School Education Level for Teachers 

Primary School BAC (High School) 

Middle School PEGC18/ BAC+2 (2 Years University) 

High School University 
   Source: Interviews with education officials, 2011. 
 

Upon identification of the qualified candidates, the hiring process for creating a post 
includes approval by the Civil Service Commission and the Controller of Budget in the Finance 
Commission of the Island Government, with no approval required from an official in the Union 
Government if the position is created at the island level.19  Generally, the main purpose of the 
Civil Service Commission in the hiring process is to assess the appropriateness of the application; 
to determine whether the candidate meets the minimum qualifications; to assign a place in the 
salary index; and to process and register the application, creating a new post in the system for the 
official if one does not exist.  Meanwhile, the purpose of the Financial Controller is to ensure that 

                                                            
18 Professeur d'enseignement général de college (PEGC), a two year professional teaching degree. 
19 Another key institution, at least in the law, is the High Authority of the Civil Service (Haute Autorité de la Fonction 
Publique – HAFOP), which emerged out of the need to coordinate the Civil Service Ministries at both the Union and 
Island levels. While the institution has led in the civil service census and other activities, it has been relatively weak in 
others of its functions, such as applying the civil service laws and regulations, running only a handful of competitive 
recruitment processes, and providing little coordination of the various FoPs.   
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a proper allocation of the budget is provided for recruitment.  The Financial Controller may 
refuse to process an application based on the potential for excessive spending.   

In the second hiring process in Diagram 7.1, which is detailed in Ministère de l’Education 
Nationale (undated), the same officials are involved, except that politicians participate, making 
decisions based on electoral politics and pushing recruitment during campaign season.  The 
governor selects the individuals to hire, informing the officials in the Commission of Education, 
as well as the Financial Controller and officials in Civil Service Commission.  Not surprisingly, 
those administrators responsible for the hiring process admit that they often cannot resist political 
pressures to hire, leading to a situation where the executive controls the hiring process.  Such 
pressures are strongest during electoral periods, when the governor insists that recruitment take 
place. While some select officials claimed that the executive would not interfere with their 
functions, the vast majority of senior officials stated that the political influence can be quite 
strong.  As one high-ranking official put it, “Politics is more powerful than us, the technicians.”   
Another senior FoP official claimed that, “if I reject a request for recruitment [that comes from 
the governor], I will not have a job the next day.”  Such observations strongly suggest that the 
executive often dominates the decisions of the FoP and Budget Controller.  This electoral hiring 
does not stem from even a weak system of data analysis, instead being based on political 
calculations.   

Several observations may be made regarding both processes.  Neither of them follows the 
law, which dictates a competitive recruitment process in which posts are advertised, and 
candidates are ranked by merit.  As such, the government cannot claim to enforce the legally 
mandated procedure even when it avoids political hiring.   

The same few officials who make the request to create the position also select a candidate 
for that position, even before the need for the position is approved.  In the Commissions of 
Education, only a handful of officials are involved, namely the Human Resource Director and the 
Director General of Teachers or Director of Primary or Secondary Teachers – as applicable – 
with the participation of the Secretary General, Commissioner and even the Governor.  Such a 
lack of institutional checks and balances between identifying the need for a position and the 
candidate clearly weakens the dis-incentives for these officials to hire teachers for their own 
political ends.20 

The Financial Controller, who determines whether a sufficient budget is allocated to pay 
for a newly created position, represents another main veto point.  The main criteria for their 
decisions did not in fact represent a clear budget constraint.  They generally depended on the 
documented budget for the given year, and the expenses that had already taken place.  However, 
they did not consider actual revenues in their decision; the annual budgets generally vastly 
overestimate the actual revenues, meaning that the budgets are rather meaningless in terms of 
guiding spending. 

The hiring practices are not only quite informal, but also vary from island to island.  
During visits to each director of FoP in the island governments, none of them could produce a 
manual that directed their decisions and processes of hiring.  In terms of the hiring practices, in 
Moheli, the island government requires that civil servants generally, and teachers in particular, 
work without pay for between one to two years before they are hired into the civil service.  In 
Anjouan, such a practice of working without pay was common during the time of Bacar, but has 
subsided since 2008. In Ngazidja, this practice is quite uncommon, with practically all teachers 
beginning their work with pay, though they are often deployed to schools for several months until 
their contract is processed.  
                                                            
20 The other path for hiring is a “consultant”, which does not provide the same benefits and job security as civil servants 
receive.  This process is generally easier; on one island, it requires just two signatures – that of the recruiting 
Commissioner and the FoP (Ministry or Commission of the Civil Service) director, while on another, it requires five 
signatures on a contract in order to gain approval, including representatives from the hiring Commission, two from the 
Commission of Finance, FoP, and the Commission of Labor.   
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External constraints: the devolved system of finance 

The technical system for devolved government should prevent island governments from 
large increases in staffing, either through financial constraints or direct control by the Union over 
hiring.  The statistics from 2010 suggest that such a system of external constraints is not 
successfully applied.  Along with the ineffective internal checks to hiring, Union and Island 
governments maintain a disjointed devolved system of finance and of civil service recruitment.  
Such a system emerged due to a process of re-centralization that followed several years after the 
legal structure of devolution was established. 

The Constitution of 2001 created a devolved system of finance to support the extensive 
responsibilities being transferred to the autonomous island governments.  The system selected is a 
fixed quota division of revenue, to be shared by the Union and the Islands, according to the 2005 
Act Fixing the Quota Parts of Shared Public Revenues between the Union and the Autonomous 
Islands. 

Beginning in 2005, the system began to function as follows.  All government revenue 
from customs duties, income tax, land tax and VAT passed into an account in the central bank, 
entitled Shared Public Revenue Account.    From this sum, the Central Bank processed 
deductions for public debt, pensions, services and contributions to international organizations.  
The Central Bank would then distribute the remaining balance according to the quota division 
into the accounts of the Union and Island Governments at the Central Bank.21 

 
Chart 7.3  Revenue sharing breakdown by government entity 

Union 37.5% 
Ngazidja 27.4% 
Anjouan 25.7% 
Mohéli 9.4% 

Source: Government of Comoros, 2005 Act Fixing the Quota Parts of Shared Public Revenues Between the 
Union and the Autonomous Islands. 
 

Chart 7.3 exhibits the fixed percentages by which the Shared Public Revenue Account 
would be divided. Moreover, the Constitution affords Island Governments the right to establish 
and collect their own taxes. 

In interviews with officials in both the Island and Union governments, a commonly held 
view regarding spending was that the revenue gained via the quota system should be utilized by 
island governments to cover salary expenses, which form the majority of island expenses.  
Meanwhile, own source revenues, which were comparatively small, would cover operating costs.  
This view clearly fails to conceptualize any type of remaining revenue that would be used for 
capital investment, particularly by the island government.   

According to the Finance Act of 2011, the following is an example of the breakdown of 
budgets by entity.  While suggestive of spending, according to interviews, the actual spending 
follows quite different patterns: 

 

                                                            
21 According to officials, early on in the system, the transfer of funds would take place at the end of every business day.  
However, in later years, this transfer of funds would not be released immediately to the accounts of the islands, but 
rather remain blocked until enough funds had been accumulated to pay for civil servants’ salaries, at the discretion of 
the Minister of Finance of the Union Government.   
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Chart 7.4   FY 2011 Budget lines by government entity 
 Union Ngazidja Anjouan Moheli 

 in millions of Comorian Francs 

Internal Shared Revenue 23,908 1,521 4,426 319 

Island Government Own Revenue - 664 349 58 

Salary Expenses 7,189 5,012 4,862 1,286 

Goods and Services Expenses 5,035 974 790 444 
Source: Government of Comoros, Finance Act of 2011. 
 

Chart 7.4 suggests that own revenue sources of the Island Governments are indeed small, 
representing under 4% of the internal shared revenue total.  It moreover covers only a fraction of 
spending on the salary and expenses, and not even the totality of the goods and services expenses.  
In other words, Island Governments are almost completely reliant on the shared revenue to cover 
their expenses. The view that the shared quota would be used for salary expenses, combined with 
weak own source revenue generating capacity, means that there is little financing available not 
just for capital investment but also operating costs. 
 This system of finance changed around 2009, in a way that is indicative of the rather 
haphazard way in which the devolved system has been designed and maintained.  The Minister of 
Finance, along with the Finance Commissioners of the Islands, agreed that the shared revenues 
would no longer enter the Central Bank account, from which the funds would be transferred to 
the Union and Island accounts.  Instead, they would enter a “Common Salary” account at the 
Central Bank.  The Ministry of Finance controls this account, with the understanding that, after 
payment of pensions, public debt and payments to international organizations, the remaining 
balance would pay for civil servant salaries at both the Union and Island level.22  This adjusted 
system remains in place to date in end 2011, despite the fact that the 2005 Act has not been 
amended.  Interviews with key informants are conflicting regarding the motives for these 
changes.  Several union level officials claimed that island governments were misusing funds that 
should have been used for paying staff salaries for other extraneous expenses, such as missions 
for the governor.  Meanwhile, a few island level officials suggest that the changes came, due to 
the desire of the central government to control revenues and expenditures, particularly as they can 
prioritize their own expenditures first. 
 Three points emerge from the analysis of the evolving financial system of the Union and 
Island governments.  First, the fact that the Union pays for Island Government employees clearly 
indicates a tendency towards re-centralization of financial systems.  Indeed, the Union 
Government collects nearly all revenue, with the exception of the relatively small amount of own-
source island revenues.  Moreover, the Union Government deposits this revenue into an account 
that its Ministry of Finance then controls. These changes are correlated with the defeat of the 
separatist movement in Anjouan, and the increased political power of the Union government. 
 Second, the new system in which the Island Governments maintain the right to recruit 
employees while the Union Government pays for them represents a disjointed system between 
centralized and devolved government.  In a devolved system, the island government uses its 
revenues to directly cover its expenses.  In a centralized system, the Union Government employs 
its revenues to cover expenses for its own employees.  The Government of Comoros has chosen a 
mixture of these systems.  Several senior island officials expressed suspicion regarding the use of 
the central Common Salary Account, given that it is controlled by the Ministry of Finance.  They 
believed that it was being used to cover a number of Union expenses, leaving fewer funds 
available for salary payments. 

                                                            
22 Another reputed change at the time is that the Union Government pays its operating costs from the consolidated fund 
before transferring the balance into the island governments according to the percentages. 
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 Third, this disjointed system provides Island Governments with little disincentive to 
continuously hire new staff, leading to the outcome whereby a centralization of power leads to 
increased recruitment of civil servants at the local level.  Clearly, if the Island Government faces 
no clear budget constraint with spending on salaries, and the political or even social incentive to 
hire more employees, whether to provide more education services, provide jobs during elections 
or others, then it will continuously hire.  As one high level official in a Finance Commission 
stated, “If the Union pays, of course we in the island will recruit.”   
 

Section 7: Conclusion 
 

Through its mixed methods approach, this paper identified several trends in the 
recruitment of civil servants in Comoros.  The first empirical section analyzed data for over 
10,000 civil servants, discovering that not only did recruitment exceed the normal growth rate for 
a civil service in the majority of years, but also the peaks in recruitment were correlated with 
various historical events.  The largest recruitment year by far, 2010, was furthermore an election 
year for the President and island Governors, suggesting political clientelism was at play.  2004 
was a significant year of recruitment, driven by the Island Government of Ngazidja, where a 
chaotic decentralization took place, with ill-defined responsibilities and an unclear plan of 
transfer of personnel from the Union to the Island Government.  2008 was likewise a peak year, 
correlated with the end to the separation of the island of Anjouan from the Union, suggesting 
recruitment related to reconciliation in the island.  Interestingly, however, the data showed that 
teachers, especially those hired recently, in fact met or exceeded the educational standards for 
their positions. 
 The second empirical section summarized the results from systematically selected 
community visits on all three islands.  In general, there are few employment options, particularly 
among the increasingly educated youth.  Over the last decade, representatives in the communities 
universally observed that there has been a rising level of political hiring, particularly during the 
2010 elections.  Community members described numerous instances where educated youth were 
in touch with political candidates, agreeing to work on the political campaign and receiving a 
promise of a teaching or other job in exchange.  However, these relationships of political 
clientelism were not well developed, having been only recently instated, with many promises on 
both sides that were not fulfilled; these weak relationships may explain the fact that incumbent 
governors in both Anjouan and Ngazidja lost their re-election campaigns.  Interviewees generally 
confirmed that the profile of candidates successfully recruited into the public service primarily 
included educated youth, though this may be a result not of effective checks to political hiring, 
but rather of the fact that their education is respected in the community – which has a political 
value, or of the value that the community places on having quality teachers.   
 The third empirical section focused on the internal and external constraints to 
recruitment.  Interviews with high level officials in the Commissions of Education in the Island 
Governments, as well as the Civil Service Commissions and Financial Controllers of the 
Commissions of Finance, suggested heavy political influence in the hiring process, regarding 
when, how much, where and whom to hire.  The section also described the lack of external 
constraints to hiring, whether in the form of veto power by the Union Government or of a firm 
budget limit.  Nearly all revenue for Island Governments should come from a central fund divided 
by fixed percentages among the Union and Island Governments.  Recentralization of the 
management of finances took place in 2007, meaning that the Union Government absorbed the 
salary liabilities of the Island Governments, but with no formal mandate to prevent further 
recruitment.  Island Governments therefore faced no immediate budget constraint to increasing 
the size of their civil service.  
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Even though the analysis did not statistically test hypotheses for recruitment over the past 
decade, it did identify evidence to support several propositions.  Most notably, there was 
extensive recruitment in 2004 and 2008.  In 2004, the need to form a new Island Government in 
Ngazidja amidst a chaotic decentralization process and bureaucratic resistance to transfers 
contributed to the spike in recruitment; in 2008, with the end of the separatist movement, a large 
recruitment drive took place in Anjouan, with many consultants hired under the Bacar regime 
being normalized into the civil service.  Also, interestingly, civil servants interviewed during the 
community visits – and especially teachers recruited in the 1980s – claimed that recruitment into 
government service was not difficult in years past, as a graduate of an institution almost 
automatically found employment.   

This work has strong implications for policy, and especially civil service reform 
initiatives, but it primarily calls for a process of negotiation between the island and union 
governments of Comoros.  The interests driving political clientelism and the dominance of the 
executive will undermine efforts to institute internal checks and balances.  As such, a creative 
approach is necessary that takes such contexts into consideration.  In the case of Comoros, 
finding a functioning fiscal framework could present such an opportunity to civil service reform, 
though it should be done such that they do not exacerbate inter-island relations.  Structured 
negotiations between the executives of the island and union governments are a necessary step 
towards establishing a sustainable system that will result in not just a rational but politically 
acceptable system.  The fact that the system of political clientelism, where jobs are offered in 
exchange for political support, is ineffective may make these executives willing to compromise 
this political strategy for the good of the fiscal health of government.  A complementary approach 
is to avoid focusing attention on all aspects of the civil service, but rather where the efforts are 
most needed.  In Comoros, qualification standards are respected even if political clientelism is 
dominant in recruitment, suggesting that reforms are not necessary. 
 Despite the contributions made by this paper to the literature, much more research is 
needed. Further empirical and theoretical work is required to understand the driving factors 
behind other states in the developing world in such areas as civil service recruitment, and to move 
the literature beyond the useful but overly simplistic ideas.  Further comparative work within 
Africa would be interesting in this regard, but also outside, given that the issues identified here 
are not exclusively found in Africa.  Moreover, a greater understanding of how patron-client 
relationships change over time is required, along with an assessment of the drivers of that change.  
Finally, while this research has broached the topic of patron-client relations in the context of 
decentralization, much more work is needed, especially when complemented with political 
economy work on decentralization. 
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Appendices 
Appendix 1.   Key dates and events pertaining to political developments and power-sharing 
arrangement in Comoros 
 

Date Event 
December 1974 Referendum on independence from France. Voted in favour by 95% over all but 64% 

in Mayotte voted against. Then President Abdullah deferred declaring independence 
so as to hold out for Mayotte to join. A strong federal arrangement (based on 
principle of multi-insularity was proposed by France and Mayotte but was rejected as 
too decentralising by Abdallah. 

July 1975 The Government in Moroni headed by Abdallah unilaterally proclaimed 
independence including all four Islands. France did not recognize it. Abdallah was 
deposed by the then parliament. He retreated to Anjouan and tried to organize a 
secessionist rebellion against Moroni that was defeated.   

December 1975 France grants independence to three Islands (Ngazidja, Nzuani and Mwali) leaving 
Mahore out. Later in Feb 1976 Mayotte voted over whelmingly to remain with France 

1978 Ahmed Abdallah came back to power through a coup with support of European 
mercenaries. The first constitution was instituted in October and in theory was 
strongly Federal in nature.   

1982 In a process that commenced in 1980 a strong centralization of power was brought 
about by the then rulers amending the constitution and depriving it of its Federal 
character. It not only centralized power at Moroni it also centralized power in the 
Executive thereby dealing a blow to democracy. 

1984 Ahmed Abdallah was elected as President (receiving 99.4% of the total votes cast) 
and he interpreted it as a mandate for further centralisation.  

1989 After successfully defeating two coup d’etat in 1985 and 1987. Abdallah was killed in 
1989 when attempting to alter the constitution again, which by now was very 
centralized in nature with an absolutist executive and weak Islands.  

1990 Interim Government head Said Mmd Djohar elected Presdient 
1992 Lead a constitutional reform process over two years that culminated restoring the 

federal character of the constitution and empowering the related institutions. Island 
powers were enhanced and the Governors were again to be elected by popular vote. It 
was a return to the status in 1978 in a constitutional sense.  

1994 France imposed visa requirements for Comorian people entering Mayotte and 
undermined the sovereignty of Comoros. Despite the constitutional amendments there 
were arbitrary centralisation and the Federal arrangement was crumbling 

1995 Djohar overthrown in a coup organized by Bob Denard and exiled in Reunion. 
Mmd.Taki Abdul Karim elected with 64% support from voters.  

October 1996 A referendum on constitutional amendments, that among others curtailed the powers 
of the Island Parliaments, was passed with an 85% yes vote. (tbc) 

1996 First Moheli and then Anjouan declared independence. Ibrahim became the President 
of Anjouan. Moroni agreed to concede more powersharing which was rejected by the 
Islands. A military intervention by Moroni was repulsed and a referendum in 
Anjouan voted 99.88% in favour of secession. There was no international backing for 
secession. 

December 1997 Conference on National Reconciliation to restore Unity, Addis Ababa 
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Date Event 
April 1999 Antananarivo Agreement on reunification:  After several failed attempts temporary 

agreement was reached between parties to proved substantial autonomy for the 
islands as well as to rename the Island the Union of Comoros (fashioned in the 
tradition of European Union). Moheli agreed to sign, Anjouan refused at the end. 
Violence in Moroni. 

April 1999 Col.Azzali staged a coup and ousted the Comorian President citing a need to restore 
order and creating another crisis and drawing international condemnation.  

August 2000 Fomboni I agreement on reunification reached by Comorian and Anjouanese 
governments. Rejected as not all parties were involved 

February 2001 Fomboni II (all-party) agreement signed and sanctions against Anjouan lifted. 
December 2001 New constitution with substantial power sharing adopted by referendum with 77% in 

favour. Union of Comoros with Autonomous Islands was brought forth 
April 2002 Col. Azali Assoumani elected Union President 
May 2002 Island Presidents elected. Mmd. Bakar who played a big role in the separatist 

movement elected as the President of Anjouan  
November 2002 Paris I workshops to prepare drafts of by-laws to the new constitution. Attended by 

Island and Union representatives discussing transitional arrangements, power-sharing 
agreements as well as revenue sharing mechanisms 

May 2003 Paris II workshops to continue work on draft by-laws. 
 

August 2003 Pretoria Memorandum on Transitional Arrangements is signed by representatives of 
all four governments (subsequently renounced by the Union President). 

October 2003 Paris Declaration by “Partners of Comoros” calls for renewed dialogue and proposes 
trust fund to support a transition agreement. 

December 2003 Moroni Agreement on Transition Arrangements is signed by the Union and island 
presidents 

March/April 2004 Parliamentary Elections for Union and Islands.  The Camp of the Autonomous 
Islands (Camp des Îles Autonomes) which stood for federalism and more power for 
the Islands against the then President won an overwhelming number of seats.  

2006 Presidential Election in Union and Islands except Anjouan 
April 2007 Constitutional Court declares Anjouan Presidency vacant and Union President Sambi 

appoints another in his place which was rejected by Bakar 
June 2007 Bakar wins the election in Anjouan which is not recognized by others.  
March 2008 Mmd. Bakar evicted from power and fled the Island after an invasion by the 

combined forces of Comoros and the African Union 
2008 Presidential Election in Anjouan after the eviction of Bacar and is won by pro-Sambi 

candidate Mhd. Mousa 
2009 Referendum on the revisions to the Constitution  
2010 December  Presidential Election for the Union (won by Ikilelu of Moheli) and Governor 

Elections for the Islands. Anjouan elections won by pro-Sambi Candidate Anees 
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Appendix 2. Copy of questionnaire 
 

 Fiche d’information complémentaire 
 

1. 
Numéro d’identité national (NIN) de la carte d’identité 
nationale biométrique: 

__ | __ | __ | __ | __ | __ | __ 

2.  Numéro de matricule:  __ | __ | __ | __ | __ | __ 

3a.  Quel est le nom complet de votre village d’origine?   

3b.  Région de votre village d’origine:   

4a.  Avez‐vous le baccalauréat?      Oui                     Non    _____       

4b.  Si oui, avez‐vous un diplôme universitaire?      Oui                     Non    _____          

4c.  Si oui, dernier diplôme universitaire:   

4d.  Spécialité du dernier diplôme universitaire:   

4e. 
Université/établissement du dernier diplôme 
universitaire: 

 

5. 
Année de recrutement de votre premier emploi dans la 
Fonction Publique: 

 

6. 
Quel a été votre premier emploi dans la Fonction 
Publique? 

 

7a. 
Dans quel ministère/ commissariat travaillez‐vous 
maintenant? 

 

7b. 
Travaillez‐vous pour le gouvernement de l’Union ou le 
gouvernement de l’une des trois Îles? 

    Union                     Île    _____          

Questions réservées seulement aux enseignants: 

8a.  Avez‐vous fait une formation pédagogique?       Oui                     Non    _____       

8b.  Si oui, dans quel université/ établissement?   
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Appendix 3.   List of Communities visited on all three islands 
 

Name  of 
Community 

Island Population 
Number of 
Households 

% poor Characteristics 

Moroni-centre Ngazidja 2,605 517 6.9% large; not poor
Idjinkoundzi Ngazidja 2,201 262 89.8% large; very poor
Dimadjou Ngazidja 1,538 231 58.4% large; moderately poor
Mtsamdu Ngazidja 1,017 147 87.5% medium; very poor
Zivandani Ngazidja 997 167 62.2% medium; moderately poor
Batsa Ngazidja 671 115 61.6% medium; moderately poor
Boenindi Ngazidja 623 88 59.7% small; moderately poor
Midjendjeni Ngazidja 422 57 100% small; very poor
Fassi Ngazidja 422 61 40.6% small; not poor
Nyatranga Anjouan 2,071 374 67.1% medium; moderately poor
Milembeni Anjouan 754 121 57.6% small; moderately poor
Koni-Djojo Anjouan 7,219 1,410 94.3% large; very poor
Sadapoini Anjouan 2,116 314 83.6% small; very poor
Mtakoudja Moheli 1,358 217 91.4% medium; very poor

Itsamia Moheli 406 73 83.9% small; moderately poor

 
Name  of Village Mayor/Chief + Notables Teachers Youth Women Others 

Ngazidja 
Zivandani  10  8 18 0
Mtsamdu Several  5  19  9  8 
Batsa  10  4 14 0
Fassi 8  5 15 0
Idjinkoundzi  7  6  15  21 0
Boenindi  4  6 10 0
Dimadjou  11  8  13  2 0
Midjendjeni  4  5  10  47 0
Moroni  1  11 Several Several  5 
Total  54 47 193 8

Anjouan 

Nyatranga  13  7  Several  11   

Milembeni  10  10  10  17 

Koni-djojo  13  5  Several  10   

Sadapoini  12  2  1  14   

Total  48 24  52  

Moheli 
Mtakoudja  1  5  3  14 0
Itsamia 1  2  4  15 0
Total  9 7 29 8
 


