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1.  INTRODUCTION AND PURPOSE

The purpose of the proposed study is to ascertain empirically whether the leading corps (grands corps de l’Etat ) of the higher civil service in France, the Council of State, Court of Accounts, and Inspectorate of Finance, dominate the making of public policy in addition to implementing it.

In western democracies, where monofunctionalism or differentiation of functions among the various organs of the government and the public bureaucracy is expected, it is inappropriate for appointed civil servants legitimately in charge of implementation to encroach unduly in policy formation. In representative democracy this is the responsibility of elected officials. However, bureaucratic-political interfacing in the French Fifth Republic, 1958 to date, is generally thought to have reached unprecedented heights. While this phenomenon has been labeled by some as the “interpenetrating of politics and administration”( interpénétration de la politique et l’ administration ) the accuracy of the term has been questioned by de Baecque who pointed out that:

…the absence of equilibrium between the access of higher civil servants to political functions on the one hand and that of politicians to the administration on the other, contests the applicability of the term ‘interpenetrating’ to what amounts to ‘colonization’ by the administration of both the political and economic sectors.

Above all, it is the unparalleled position, privileges, and influence in the French public bureaucracy of the career higher civil service, led by the three oldest grands corps, that have contributed the most to the perception of the increased role in public policy determination of the French administration. The place of these corps in the French public service has changed very little over the last one hundred and fifty years. Career members of the Inspectorate of Finance, known as “le plus grand des grands corps” and all grands corps enjoy salaries and perks far superior to those of others in similar rank in the government ministries. They have constitutional guarantees of tenure, unequalled promotion opportunities found in a closed corps recruiting only to an entry-level position, and frequent mobility assignments to coveted political and other posts by means of detail (détachement) for periods up to five years, extendable indefinitely if the official carries out work in the national interest.
 

A member of the grands corps serving en détachement in a ministerial cabinet or elsewhere continues to hold tenure in the parent corps with the full rights and privileges this entails while performing the duties and earning the salary of the position to which detailed. Like all career civil servants, members of the grands corps have the right to run for political office. They are entitled to leave of absence with pay during the campaign and serving on detail to the political post if they win the election in which case they go on inactive duty. In instances of part-time elective office, such as mayor of a small community, the career official retains both the appointed full-time and the elective part-time posts.

Some of the basic factors differentiating the members of the  grands corps from other civil servants in similar ranks are: 

(a) Graduation from the Ecole Nationale d’ Administration (ENA), the only method of entry into generalist administrative positions, at the top 10% of the class. Since the establishment of ENA in 1946, a graduate school of applied learning (école d’ application) to which admission is through rigorous competitive examinations, the grands corps have replenished their ranks from the top of the graduating class.

(b) Graduation from the Institut d’ Etudes Politiques de Paris (IEPP), the leading undergraduate college of seven such institutes found in various regions of France, to which admission is by examination. Almost 80% of those successful in the external competitions of ENA are graduates of IEPP.
(c) Parisian upper middle class antecedents. The vast majority of those attending IEPP grew up in middle and upper-middle class homes in Paris, an economic and cultural center considered an unequalled human laboratory. 

(d) Their excellence in “technocratic skills”
 assiduously cultivated by ENA along with the emphases in the Fifth Republic on national renewal, economic development, and modernization which necessitates tapping this reservoir of expertise by the executive now entrusted with extensive powers.

(e) Recruitment of this technocratic talent into the positions of ministers, assistant ministers, directors of public enterprise, members of ministerial cabinets, and other to serve en détachement for as long as they are needed. De Gaulle actively promoted the colonization of the political domain by enlisting the expertise of the higher civil service while asserting central authority.

Of all of these, the latter, high mobility within the civil service and from administrative to political positions and back through service en détachement, has contributed the most to the political-administrative interface. Due to their superior talent, tradition, prestige and privileged place, the grands corps have consistently led in this area.

At any one time about one-third of the members of the Conseil d’ Etat (nominally an administrative tribunal), one-fourth of the members of the Cours des Comptes (similar to the comptroller-general’s office) and two-thirds of  the inspectors of finance (the top echelons of the Treasury) might be on detached service, special missions to other administrative agencies or special assignments.

Some of the strongest linkages between the higher civil service and politics are found in the fact that of the 5 presidents of the Fifth Republic 2 are members of the grands corps and graduates of ENA. Of the 15 or so prime ministers who have served since 1959 at least 11 have come from the grands corps and graduated from ENA, and most of the ministers and members of ministerial cabinets came from the grand corps and are énarques.

2.  METHODOLOGY

The grands corps have been extensively studied by French scholars and the question of whether in the Fifth Republic they rule France has received considerable attention. Notable contributions have been made by Bodiguel, Kessler, Quermonne, Thoenig and others. Still, among the most authoritative works that are to some extent empirical, are those of Ezra Suleiman, Politicy, Power and Bureaucracy in France (1974) and Elites in French Society (1978). Both books contain individual interview responses from high-ranking civil servants but these are few, used to illustrate points the author wishes to make.

This paper presents the findings of a study the author conducted to fill the void caused by the scarcity of empirical data. The study is concerned with two major questions. First, to determine the extent to which higher civil servants, members of the grands corps, enter into public-policy formation, and second, to ascertain whether their policy-making input is only a temporary phenomenon, practiced while serving on detail in political positions, or continues upon return to their regular post. In this context and to this end, the following hypotheses have been formulated:

(1) There is a positive association between the hierarchy of position occupied and public policy determination. The higher the position is in the structure of the government hierarchy, the greater the influence exerted on public policy formation is likely to be. At the top levels administration and politics fuse.

A confirmation is here sought of what is generally known to be the case but with specific reference to the hierarchy of the grands corps.

(2) Public policy influence is directly related to the frequency and overall duration of the détachements of higher civil servants especially the details to predominantly political positions. The higher the frequency and longer the duration of details the greater the input in public policy making is likely to be.

      It has been observed that higher functionaries detailed from administrative posts to service in policy-making positions have a proportionally higher input in public policy formation since this is now a larger part of their formal responsibilities. Such input tends to increase with the number and length of details.

(3) The influence in policy making on return to the career post increases as a result of the frequency and overall duration of the details, especially those to political positions. 

There have been indications that the longer the period of detail in political posts and more frequent the occurrences of détachement in political positions are, the more likely it is that civil servants will influence public policy on return to the corps to a greater extent than before the detail. It is thought that this might be due to promotion within the corps as a result of the experience gained and the informal professional and political contacts developed during the periods of detail.

(4) There is a positive association between the participation of civil servants in (a) professional and (b) political activities and the extent of their public policy input. 

Evidence indicates that citizens who are more active in professional and political associations than others tend to exert a greater amount of influence in the making of public policy than those who are less active.

It was also thought necessary to obtain information on the efficacy of external controls, (Senate, National Assembly, and other) and internal controls (Prime Minister’s Office, Council of State and other) of the bureaucracy in order to determine whether the civil service might dominate the area of policy determination in addition to its implementation. In instances where the external and internal controls over the civil service are effective there is little likelihood that this might be the case. Conversely, where these controls are ineffective or non-existent, the government bureaucracy would be likely to dominate the area of public policy making.

Lastly, the study seeks to establish an empirical profile of the grands corps, an elite whose influence in the administration of France remains without parallel and from the ranks of which the Fifth Republic has drawn two of its presidents and most of its prime ministers and ministers.

To obtain the requisite empirical data it was found necessary to administer a mail questionnaire (APPENDIX I) to a random probability sample of 330 French higher civil servants, stratified by corps. The sample was equally drawn from the three corps, Council of State, Court of Accounts and Inspectorate of Finance. The questionnaire, translated into French, had been earlier pre-tested. It was administered to a random sample of 50 members of the Council of State. Of these, 18 were returned. The pre-tested, finalized version of the questionnaire was mailed from Paris to 110 members of each of the three corps, selected at random, with a cover letter guaranteeing the anonymity of the responses and a stamped, self-addressed envelope. Of the 330 questionnaires a total of 110 or 33% have been returned. Of these, 32 came from members of the Council of State, 43 from the Court of Accounts, and 35 from the Inspectorate of Finance. Considering that the total professional population of the Council of State is about 270, Court of Accounts 330, and Inspectorate of Finance 200, a total of about 800, the number of returns makes extrapolations possible.

3.  DATA ANALYSIS

It would be of interest to present the emergent profile of the respondents first so that the population is defined in terms of its major characteristics. Thus, the subsequent analyses could be better understood.

The responses to Q. 1, “How long have you been a member of the Grands Corps?” exhibited considerable variability, ranging from 1 to 45 years with the mean at 22.05 and the median 22.00. Out of the 109 respondents, 55% have been with the grands corps for 19 years or longer and 21% for 6 years or less. Obviously, the majority of this population has substantial professional experiences.

In response to Q. 2, “Are you a graduate of the National School ofAdministration (ENA)?”, 93.6% (102) out of n=109 responded affirmatively. This confirms the prevalent notion that graduation from ENA is the carte d’entrée into the grands corps.

In response to Q. 3, “Are you a graduate of: (a) the Institute of Political Studies of Paris (IEPP), (b) other?”, 80.4% (86) out of n=107 indicated that they graduated from IEPP and 19.6% (21) from other institutions of higher learning. Here as well, another commonly held notion, that the vast majority of the candidates who succeed in ENA’s external entrance examinations have attended IEPP, is confirmed.

Of the 103 respondents to Q. 4, “Which of the following has contributed the most to your professional career, professional outlook, and general professionalism?”, results were as follows:

                                      21.4% (22), (a) graduation from ENA

                                      64.1% (66), (b) membership in the Grands Corps
                                        9.7% (10), (c) having often served on detail

                                        4.9% (  5), (d) other

Evidently it is the training imparted by the grands corps and their socializing influences that are the primary factors in the development of careers and professionalism. The role of ENA here, although secondary, is still substantial. Worthy of notice is that only about 10% consider detailed service to have been a major contributory factor in this area.

Of the 103 respondents to Q. 5 (a), “How many times have you served on detail?” and (b) “Indicate what the total time of periods you served on detail is (years)”, 81.6% (84) had served at least once and 51.5% (53) had been on detail 2 to 4 times. The total number of years on details was an average of 9.97 (median 8.00). Evidently, members of the grands corps spend about 10 years on an average of 2.59 (median 2.00) full-time assignments away from their career job, a highly developmental experience.

Responses to Q. 6, n=109, “How many of the times you served on detail were to: (a) mainly administrative positions, (b) mainly political positions?”, indicate that 57.4% (65) served on detail in administrative positions at least once (mean number of times 2.56, median 1.00) and 40.4% (44) served at least one time in political positions (mean number of times 2.22, median 1.00). The data suggest that assignments to other administrative posts are a more likely occurrence than details to political jobs.

Q. 15 aims to ascertain involvement in professional and other associations by asking, “To which of the following types of organizations do you belong and have held continuous membership?”. Of the respondents, n=109, 84.4% (92) hold memberships in associations. The distribution is as follows:

            (a) 59.6% (65) belong to professional associations

(b) 19.3% (21) are members of civil service associations

            (c)   2.8% (  3) are members of political party associations

(d) 2.7% (  3) belong to various other organizations

The data suggest that this is largely a professional, bureaucratic elite. By collapsing the first two, professional and civil service associations, the total 78.9% (86), makes this more evident. By contrast the 2.8%, representing those who hold membership in political parties, suggests low political involvement. It implies that this population is not politically active.

The responses to Q. 16, “How many times have you held office in any of these types of associations (professional, civil service, political, other)?”, help explain the degree of professional and other categories of activism. Of the total (n=109), 53.5% (62) have held office in any one of the types mentioned. The average number of times one had held office was 2.96 while the median was 1.00. The variance between the mean and the median implies that a small number of respondents have held office in professional and other association numerous times.

The responses to Q. 17, “How many times have you actively participated in political electoral and other campaigns?”, aimed to ascertain the extent of political activism, are interesting. Of the 104 respondents, 44.2% (46) participated in such campaigns on the average 1.53 times. This denotes a higher degree of political activism by comparison to the 2.8% of those holding membership in a political party (Q. 15).

Q. 18, “How many times have you yourself run for political office?”, taps another dimension of political activism. Of the 102 who responded to this question, 22.5% (23) had run for political office. The mean number of times here was 0.77. These results must be considered in conjunction with the responses to Q. 19 (a) “How many times have you been elected to office?” and Q. 19 (b) “Total number of years you have held political office/s”. Of the respondents (n=100), 21% (21) were elected to office at least once for an average of 2.22 years. In terms of becoming candidates for elective political office and winning, the members of the grands corps exhibit substantial activism with over one fifth of them occupying elective office. It may, therefore, be inferred that they are politicized in the sense that in their elective positions they are directly involved in policy determination.

To obtain information about how the sample represented the various hierarchical levels, Q. 23 was introduced: “Is the position you now occupy in the particular grands corps in which you are regularly serving at (a) the beginning, (b) middle, (c) top levels of the organizational hierarchy?”. Of the 103 who responded to this question:

(a)   8.7% (  9) were at the beginning levels of the hierarchy

(b) 34.0% (35) in the middle, and 

(c) 57.3% (59) at the top levels

What seems to emerge here is an inverted hierarchy, heavy at the top. The grands corps are small, closed services based on the concept of career, recruiting at en entry level about five a year from the top of ENA’s graduating class and promoting only from within. The pattern of organization, involving few levels, is semi-hierarchical and the administrative pattern collegial. Retirees continue to be members of their corps on inactive duty.

Q. 24 attempts to determine in which type of positions, administrative or political, the majority spends most of its career. It asks, “What is the total number of years you have spent in government service in: (a) mainly administrative positions, (b) mainly political positions?”. The average, in the case of administrative positions is 19.73 years and the median 15.00 (n=105) while, in the case of political positions, the mean is 4.43 and median 3.00 years (n=54). The data suggest that the grands corps are immersed in predominantly administrative duties. 

Q. 25 aims at ascertaining upward mobility within the corps by asking: “How many times have you been promoted within the particular grands corps to which you belong?”. Of the  respondents (n=98), 87.1% (95) have been promoted at least once and 71.5% (81) at least twice. The mode was 34.9% (38) and involved 2 promotions. The average number of promotions was 2.52 (median 2.00). Upward mobility within a corps is more than adequate.

Q. 26 pertains to the level of education attained. It asks: “What is the highest college or university degree you have earned?”. Of the 108 respondents:

(a)   8.3% (  9) had done work equivalent to a junior college degree

(b) 49.1% (53) had earned a bachelor’s degree or the equivalent

(c) 41.7% (45) had earned a master’s degree or the equivalent

(d)     .9% (  1) had earned a university doctoral degree

Among the holders of bachelor’s and master’s degrees the number of those who had specialized either in law or political science was high. In addition almost all had gone through the two-year program of ENA which involves one ten-month internship in a prefecture and another one of three months in the private sector. Undoubtedly, the members of the grands corps are well educated and superbly trained both at ENA and within the corps themselves.

Q. 27 attempts to gain some knowledge of the social and economic antecedents of the members of the grand corps by asking: “What is or was the profession of your: (a) father, (b) mother?”. The 104 responses concerning the father’s profession, categorized along major occupational lines, appear below:



(1) Medical doctor


  8.7% (  9)



(2) Lawyer



  3.8% (  4)



(3) Industry, commerce, 

24.0% (25)



(4) Scientists, engineers, journalists     7.7% (  8)



(5) Civil servants


36.5% (38)



(6) Schoolteacher


  5.8% (  6)



(7) University faculty


  4.8% (  5)



(8) Military staff


  2.9% (  3)



(9) Skilled laborer


  3.8% (  4)


          (10) Farmer



  1.0% (  1)


          (11) Retired



  1.0% (  1)

By collapsing (1) through (4) into one category, labeled “Professional”, (5) through (8) into another, labeled “Public employees”, and (9) through (11) into “Other” we have:

                        (a) Professional


44.2% (46)



(b) Public employees


50.0% (52)



(c) Other



  5.8% (  6)

Almost all the members of the grands corps come from fathers who are or were professionals or civil servants. Many of the latter were serving or had served in the upper echelons of the public bureaucracy including the grands corps. The social and economic antecedents of the majority are identified with the upper-middle class. 

Of the total number of households (n=104), 64.4% (67) of the mothers did not work. The 37 mothers gainfully employed were distributed by occupation as follows:



(1) Medical doctor 


13.5% (  5)



(2) Civil servant


13.5% (  5)



(3) Schoolteacher


29.7% (11)



(4) University faculty


  5.4% (  2)



(5) Banking, commerce

27.0% (10)



(6) Worker



  8.1% (  3)



(7) Farmer



  2.7% (  1)

By collapsing categories (2) through (4) into one, “Public employees”, the total becomes 48.7% (18). Here, as in the case of the fathers, most of the working mothers are employed in the public sector.

Q. 28 asks the age of the respondents. The average age (n=109) is 51.20 years and the median 52.00. The members of the grands corps are a middle-aged population with an average of 22 years of career experience.

Q. 29 concerns gender. Of the respondents (n=109), only 10.1% (11) are women. The remaining 89.9% (98) are men. The French higher civil service, like most other entities or organs of the government at the top, is male dominated.

Let us now turn to the hypotheses developed in the context of the central objectives of the study, ascertainment of (a) extent to which the higher civil servants in France determine public policy making and (b) whether such policy-making power is exercised solely while serving on detail especially in political positions or continues upon return to their career post. The first hypothesis seeks to determine whether there is a positive association between the place in the hierarchy of the career position and degree of input in public policy making.

To this end it was first attempted to ascertain whether there is a positive association between place in the organizational hierarchy of the career position (Q. 23) and time devoted to policy-making decisions (Q. 7). Spearman’s rho correlation co-efficient here was .169 (sig. .101, n=95) denoting the absence of association. The attempt to correlate the responses of the same variable, place in the organizational hierarchy of the career position, to those concerning degree of influence in policy-making decisions in the career position (Q. 8), proved equally futile (Spearman’s rho correlation co-efficient .112, sig. .273, n=97). The results contradict the notion, generally held, that the higher the position in the hierarchy of an organization the higher the degree of policy input. They may be partly attributable to the low number of responses, the fact that within a grand corps there are few hierarchical levels or both.

An unanticipated association was, however, found to exist between place in the organizational hierarchy of the career position (Q. 23) and variables number of times on detail (Q. 5a) and total number of years on detail (Q. 5b). The Spearman’s  rho correlation coefficients were .445 (sig. .000, n=96) and .540 (sig. .000, n=88) respectively, both significant at the .01 level. There was further an association, significant at the .01 level, between times on detail to mainly political positions (Q. 6b) and place in the organizational hierarchy of the career position (Q. 23), (Spearman’s rho .360, sig. .006) for n=56. The data suggest that the greater the number of details and total number of years of service en détachement the higher the place occupied in the organizational hierarchy of the corps. The implication is that service on detail outside the corps contributes substantially to upward movement or promotion within the corps.

The second hypothesis assumes that public policy influence is directly related to the frequency as well as overall duration of the details, especially the details to mainly political positions. The variables, number of times on detail (Q. 5a), total number of years on detail (Q.5b), and times on detail to mainly political positions (Q. 6b) were individually tested with each of the variables time percentage devoted to policy making decisions in the career position (Q. 7) and degree of influence in policy-making decisions in career position (Q. 8). Two positive associations emerged, both rather weak but significant at the .05 level. One, between the total number of years on detail (Q. 5b) and degree of influence in policy-making decisions in the career position (Q. 8) (Spearman’s rho .227, sig. .037, n=85). The other, between times on detail to mainly political positions (Q. 6b) and degree of influence in policy-making decisions in the career position (Q. 8), (contingency coefficient .360, sig.  .021, n=100). The data indicate that there is a direct but not strong relationship between service on detail and input in policy making.

The third hypothesis presumes that the influence in policy making on return from detail to the career post increases as a result of the frequency and overall duration of the details, especially those to political positions. Of all the pertinent correlation runs attempted, two relatively strong positive associations emerged, both significant at the .01 level. One, between the total number of years on detail (Q. 5b) and degree of influence in policy-making decisions on return to the career post (Q. 12) (contingency coefficient .504, sig. 010, n=59). The other, between degree of influence exerted in policy-making decisions in the career position (Q. 8) and degree of influence exerted in policy-making decisions on return to the career position (Q. 12) (contingency coefficient .688, sig. .000, Spearman’s rho correlation coefficient .807, sig. .000, n=61). 

This association is further upheld by the correlation between time percentage devoted to policy making decisions in career position (Q. 7) and degree of influence in policy-making decisions on return to the career post (Q. 12) (Spearman’s rho .568, sig. 000, n=61). The findings suggest that public policy input is strengthened on return to the home base by comparison to what it was before proceeding on detail. This might very well be the result of promotion within the corps following periods of service outside the corps en détachement, in view of the following associations, all significant at the .01 level:

(a) place in the corps organizational hierarchy (Q. 23) and number of times on        detail (Q. 5a), (Spearman’s rho .445, sig. .000, n=96)

(b) place in the corps organizational hierarchy (Q. 23) and total number of years on detail (Q. 5b), (Spearman’s rho .540, sig. .000, n=88)

(c) place in the corps organizational hierarchy (Q. 23) and  times on detail in mainly political positions (Q. 6b), (Spearman’s rho .360, sig. .006, n=56)

There was further supporting evidence, even though weaker than the preceding ones, derived from the association between the number of times on detail (Q. 5a) and percentage time devoted to policy-making decisions on return to the career position (Q. 11), (Spearman’s rho .273, sig. .026, n=66) as well as total number of years on detail (Q. 5b) and degree of influence in policy-making decisions in the career position (Q. 8), (Spearman’s rho .227, sig. .037, n=85) both significant at the .05 level. 

The fourth hypothesis presumes that there is a positive association between the participation of higher civil servants in (a) professional and (b) political activities and the extent of their public influence input. Bivariate analysis of variables total number of memberships held in professional and other associations (collapsed responses) (Q. 15) and degree of influence in policy-making decisions on return to career post from detail (Q. 12) reveals the existence of a positive association between them (contingency coefficient .407, sig. .045, n=65) significant at the 0.5 level. This suggests that those who are members of professional, civil service, political and other associations are more likely to influence policy making than those who are not. Running the same variable against degree of involvement in political activities on return to career post from detail (Q. 20) shows no association.

Testing the hypothesis further by attempting to ascertain whether a positive relationship exists between number of times office held in associations (Q. 16) and degree of influence in policy-making decisions on return to career post from detail (Q. 12) results in the absence of association. The same finding is reached by testing the same variable with degree of involvement in political activities on return to career post (Q. 20). It follows that activism, whether professional or political, does not have any effect on the degree of policy input upon return to the corps.

However, a certain degree of positive association emerges between number of times elected to political office (Q. 19a) and number of times on detail in mainly political positions (Q. 6b) (Spearman’s rho .283, sig. .040, n=53) as well as percentage time devoted to policy-making in career position (Q. 7) (Spearman’s rho .216, sig. .041, n=90). Similar but somewhat stronger results are reached by running the variable total number of years political office held (Q. 19b) against number of times on detail in mainly political positions (Q. 6b) (Spearman’s rho .349, sig. .013, n=50) and percentage time devoted to policy-making in the career position (Q. 7) (Spearman’s rho .227, sig. .044, n=79). These associations, however weak, are significant at the .05 level and should not be ignored. They denote the existence of linkages between serving in mainly political capacity en détachement on the one hand and election to political office and relatively heavy involvement in policy-making in the career post on the other, all of which are factors that contribute to the politicization of civil servants. 
Turning to the question of the efficacy controls of the public bureaucracy, the notion outside France is that in the Fifth Republic the external controls (Senate, National Assembly, Constitutional Council and other) are relatively weak and the internal ones (Grands Corps, Prime Minister, Ministers, and other) are strong. It is unclear in which of the two the President has been normally included. For the purposes of this study it was considered to be more of an external type of control because of the constitutional powers entrusted to it, its selection by the total electorate for long terms, and independence from the National Assembly and Senate, both considerably weakened in the Fifth. 

To ascertain what the members of the grands corps themselves think in this case, the question was asked: “Based on your experience, which one of the following external bodies exercises the most effective control over the grands corps to which you belong? (Check one),”(Q. 13). Nine options were offered of which the last one was “Other (please specify)”. The responses to this question (n=100) are summarized below:


(1) Senate 



  2.0% (  2)


(2) National Assembly

15.0    (15)


(3) President



22.0    (22)


(4) Constitutional Council

  7.0    (  7)


(5) Communication media

10.0    (10)


(6) Trade unions


  0.0


(7) Organized groups


  0.0


(8) Political parties


  0.0


(9) Other (please specify)
            44.0    (44) 






                      100.0  (100)

Within “Other” most of the responses considered “the government” as the most effective control. The government is normally identified with the executive, in this case the dual executive of President and Prime Minister. By adding to this the percentage of those who considered the “President” as the foremost effective control, the total of those ranking the executive as the strongest external control rises to 66.0% (66). The data clearly indicate that the strong executive is the government organ viewed by the grands corps themselves as exercising the highest degree of control over them. This confirms the popular notion that in the Fifth Republic the executive has ensured both their subordination and loyalty. 

The responses (n=101) pertaining to the internal controls (Q. 14), in terms of efficacy generally regarded more effective than the external, are as follows:


(1) Cabinet of Prime Minister


     5.9   (  6)


(2) General Secretariat of the Government         5.9   (  6)


(3) Council of State

                           12.0   (12)


(4) Inspectorate of Finance
                             9.9   (10)


(5) Court of Accounts

                             5.9   (  6)


(6) Minister of the Economy & Budget             43.6   (44)


(7) Minister to whom corps is responsible          9.9   (10)


(8) Other (please specify)


     6.9   (  7)








 100.0 (101)

The strongest internal control is thought by 43.6% (44) of the respondents to be exercised by the Minister of the Economy, nominated by the Prime Minister but appointed by the President, who controls the strings of the purse. Adding to this the 9.9% (10) of the Inspectorate of Finance, a corps within the Ministry of the Economy & Budget, the total becomes 53.5% (54). Individually, the Council of State, follows as a distant third with 12.0% (12). Collectively, however, the grands corps (collapsed figures of 3, 4 and 5 above) come second with 27.8% (28). 

The relative eminence of the Council of State in this domain can be explained in terms of its functions. These functions include passing on the constitutionality and feasibility of implementation of all proposed bills before they are considered by the Council of Ministers, doing the same for all implementation decrees after legislation has been promulgated by the President, and acting as the highest administrative court.

The three top influential figures in the Fifth Republic, in descending order, are those who occupy the position of President, Prime Minister, and Minister of the Economy and Budget, all of which are part of the executive. The fact that these three are ranked by the respondents as the most effective controls testifies to the superior powers of the chief executive and lends further credence to the notion that the grands corps have been its obedient instrument.

By considering the results in terms of both external and internal controls the two considered most effective by the respondents are the government (dual executive), and  Minister of the Economy, who is part of the executive. The rankings testify to the superior powers of the executive as the foremost control in the Fifth Republic and lends further credence to the notion that the grands corps have continued to be more its disciplined organ rather than an independent force. As a distinguished scholar has expressed it:

Without being basically threatened as to its role in the political system, the French administrative elite, despite its impressive capabilities for self-protection, has faced and adjusted under the Fifth Republic to a greater challenge to its autonomy than it has been accustomed to in the past.

4. CONCLUSIONS

The members of the grands corps constitute a male-dominated administrative elite. They are the sons of professionals and public employees who live in the Paris area. They grew up in Paris, graduated from the Paris Institute of Political Studies (IEPP) and, following rigorous competitive examinations, were admitted to the National School of Administration (ENA) where they trained as generalist administrators for over two years. A substantial number, about 42%, had earned a master’s or equivalent degree prior to entering ENA.

The grands corps are closed career services relying on the cream of the crop of the ENA graduating class, recruited at an entry level position, to replenish their ranks. The corps members have an average age of 51 years and an average of 22 years of experience of which an average of 20 years represented total service in predominantly administrative positions, within and outside the corps. Of the 22 years with a corps, an average of 10 years was spent on detail largely to administrative positions outside the corps. The median number of times a member of the corps served on detail was 2 and the average over 2. At least 57% of the corps members occupy a career post at the top levels of the organizational hierarchy and only a few, close to 9%, consider themselves to be at a beginning level while the remaining 36% are serving in the middle levels. The corps members are promoted 2 to 3 times during their career (mean 2.52, median 2.00).

The majority considers the socializing and other influences of the corps in which they serve to have molded their career, professional outlook and general professionalism. This is a professional elite with close to 80% holding memberships in professional and civil service associations with 54% of them having served as officers.

Participation in political electoral and other campaigns is relatively high with at least 44% having been actively involved in such campaigns 1 to 2 times on the average. Almost an equal number, 21% was elected to political office at the local, departmental or national level and served, on the average, for a period of over 2 years. In terms of political activism, including service in elective office, the grands corps have consistently been in a leading position.

The data negate the existence of a positive association between place in the hierarchy of the career position and degree of input in public policy making in the case of the grands corps where the organizational hierarchy is relatively flat, involving few levels. Evidence, however, suggests that the number and length of details decisively influences upward movement or promotion within a corps.

On the question of whether there is a positive association between the frequency and overall duration of the details, especially the details to predominantly political posts, and the degree of public policy input, the data are substantially supportive. There is a strong correlation between the total number of years spent on detail and the degree of influence exerted on policy-making decisions on return to the career position. Similarly, there is a significant but comparatively weaker correlation between the number of times on detail to mainly political positions and the degree of influence in policy-making decisions on return. The data uphold one of the crucial aspects of the study to the effect that the higher the number and overall duration of details, the higher the influence in the making of policy is likely to be on the home turf.

A strong positive association also emerged between the degree of influence in policy making in the career position and the degree of policy-making influence on return to the corps. These, in conjunction with the preceding findings as well as the positive association between years on detail and place in the hierarchy, suggest that the degree of policy input increases on return to the corps by comparison to what it was before going on detail. Such increase, of course, may totally be the result of promotion to a higher level post within the corps as a result of the number and duration of details.

Judging by the association between number of memberships in professional and other associations and the degree of influence in policy making on return to the corps, there is a positive correlation between the participation of higher civil servants in professional and political activities and their public policy input. This is further supported by the positive association between number of times elected to political office and number of times on detail to largely political positions as well as time devoted to policy-making duties in career post. These data, in light of the 21% of corps members elected to office, suggest a relatively high level of politicization.

The executive emerges as the strongest control of the grands corps and the public bureaucracy. Although the policy-making role of the corps in the Fifth Republic has reached new heights as a result of their election to political office and enhanced influence in policy determination due to the frequency of details, the executive has been able to ensure both their loyalty and subordination. It was inevitable that their public policy input would be exacerbated in a regime with a supreme centralized executive in which the technocratic talents of the corps continue to be actively enlisted in a policy-making capacity.

But it is also the traditional and unparalleled place of the grands corps in the French administrative system that is, at least partly, responsible for furthering bureaucratic input in public policy making along with the phenomenon of “…la colonisation des pouvoirs électifs par les haut fonctionnaires…”.
 The grands corps, a legacy of the “ancien régime”, surrounded by a prestige that is as strong as it is mysterious, dominate the French administration.
 The structure, processes, and functioning of the Fifth Republic have further promoted the political-administrative intermixing. As it has been asserted, it is not as much in the typical characteristics of the administration that the search for an explanation of the politicization of civil servants must be sought as in the structure and functioning of the political system itself.
 

Before concluding, reference should be made to the results of another empirical study by the author, relying on interview responses, designed to ascertain in quantitative terms the input of major organs and entities of the French political system in public policy making.

Of the 47 officials interviewed, the two largest groups were, (a) legislators in the National Assembly or Senate, and  (b) higher civil servants from the cabinets of the President, Prime Minister, Minister of the Economy, two other important ministries, and members of the Council of State, Court of Accounts and Inspectorate of Finance. One of the key questions asked was:  A votre avis, quelle est l’ influence des institutions et organismes ci-dessous dans l’elaboration de la politique gouvernementale? Attribuez à chacune de ces institutions une note de 1 (minimum) à 10 (maximum). The means of the responses, in descending order, are:



1. Prime Minister


8.70



2. President



8.60



3. Minister of the Economy

7.38



4. Ministers



6.52



5. National Assembly


6.02



6. Political Parties


5.17



7. Higher civil servants

4.93



8. Mass media



4.88



9. Senate



4.06


          10. Constitutional Council

4.03


          11. Trade Unions


3.74


          12. Council of State


3.57


          13. Associations


2.90


          14. Tribunals



1.82

The interview responses
 of twelve years ago agree with the findings of the questionnaire recently administered. The executive, composed of the first four above and led by the Prime Minister (mean=8.70) and President (mean=8.60), emerges as the primary maker of public policy. Collectively, the higher civil servants (mean=4.93) fall in the middle while the Council of State, a grands corps, lags further behind (mean=3.57). The executive is the undisputed master of the public policy process and final arbiter of policy determination. The policy contributions of the higher civil servants, including the grands corps, are secondary to those of the executive and appropriately below those of the National Assembly. What both studies make evident is that the higher civil servants, whether members of the grands corps or not, do not rule France. They are not the ultimate determiners of public policy. They constitute an obedient instrument of the executive and this is reinforced by the strength of the controls the executive has over them.

Seemingly, the pattern is that grands corps members conscientiously and ably perform the duties of the position in which they serve whether in their career post or on detail in a mainly administrative or political capacity, diligently conforming to what is expected of them on the job. Following a period of detail, they may return to the home corps in which they are likely to be promoted to higher responsibilities or move on to a more important position than formerly outside the corps for another period of detail. While in either case their role in public policy making is likely to increase they continue to defer and be subordinate to the strong executive.

In concluding it should be kept in mind that:

It is certainly in France that osmosis between the political and the administrative spheres is the greatest, not only because senior civil servants there play a political role, but especially because the civil service is the breeding ground for a large proportion of political personnel. However, the movement of élites between the political and the administrative worlds is but one aspect of a more general phenomenon, namely, the interconnections between the élites that move in and control all sectors: both the public and the private sectors…
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APPENDIXI
Questionnaire for Members of the French Grands Corps of the State
All responses are anonymous and confidential. Most of the following auestions can be
answered by a simple X in the appropriate space provided. For some it is necessary to
respond with a word or two. Please answer all questions.

1. How long have you been a member of the Grands Corps ? (years}

2. Are you a graduate of the National School of Administration (ENA)?
Yes__ No

w

. Are you a graduate of: (a) The Institute of Political Studies of Paris?
(b) Other (please specify)

4. Which of the following has contributed the most to your professional career,
professional outlook, and general professionalism?
(a) Graduation from ENA?
(b) Membership in the Grands Corps ?_____
(c) Having often served on detail (en détachement )? ______
5. {a) How many times have you served on detail? (no. of times)
(o) Indicate what the total time of the periods you served on detail is: .~ = (years)

(o))

. How many of the times you served on detail were to:
(a) mainly administrative positions (policy implementation) _
(b) mainly political positions (policy determination)

7. In your regular career position in the grand corps in which you serve. which of the
following percentages best represents the time you devote to policy-making
decisions both with a small group of others and alone?

(a} 1-20%___
{b) 21-40%

(c) 41-60%

(d) 61-80%  ___.
(e) 81-100%

[o4]

. In your grand corps career position, on a scale of 1 (lowest) to 10 (highest), how
would you rate the degree of influence you yourself exert on major policy decisions?

123 4567 89 10 (circleone)
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QUESTIONNAIRE COVER LETTER - - - - translated into ~rench.

Dear Sir/Madam:

You have been randomly selected to participate in an empirical study designed to
determine the role of the grands corps of France in public policy making and ascertain
whether the majority of their policy contributions are made while in their reguiar career
post or while detailed to a mainly political position.

The study is conducted by Dr. George Vernardakis, Professor of Political Science at
Middle Tennessee State University, who has carried out empirical research in public
policy in the United States, United Kingdom, France, and Greece. The study, financed
by a faculty research grant from this University, is undertaken only for the purposes of
scholarly inquiry. Its sole objective is to further knowledge in the field of comparative
public policy studies and not to promote the interests of any one group here or abroad.

The study needs information from you, the members of the grands corps of the state,
based on your own actual experiences. Since only you can supply this type of
information, the study could not be carried out without your help and cooperation. Your
responses to the attached gquestionnaire are essential and will be deeply appreciated.
Please devote some of your time to completing the questionnaire and mailing it in the
self-addressed stamped envelope enclosed, at your earliest convenience.

To maintain the anonymity of the responses you are requested to return the
questionnaire unsigned. The questionnaire has been numerically coded and only 1
have access to the code. This procedure is necessary for detecting any probable
biases in the sample of the returned questionnaires.

The study will be reporting findings in broad categories without references to
individual responses. If you are interested in receiving a summary of these tabulations,
please check the appropriate box at the end of the questionnaire.

Thank you so much for your cooperation and prompt attention to this letter.

Sincerely yours,

Dr. George Vernardakis
Professor
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9. While serving on detail in a mainly political rather than administrative
capacity, which one of the following percentages best represents the time you
devote to policy-making decisions with a small group of others or alone?

(@) 1-20%
(b) 21-40%
(C) 41-60%
(d) 61-80%
(e} 81-100%

10. While serving on detail, on a scale of 1 (lowest) to 10 (highest), how would
you rate the degree of influence you yourself exert in policy-making
decisions?

1234567 89 10 (circleone)

1t1. Following your return to your regular career position in your particular grand
corps from a period of having served on detail do you find that the time you devote
to policy-making decisions both with a small group cf others and alone:
(a) increases?
(b) remains about the same?
(c) decreases?____.

12. Following your return to your regular grand corps career positicn from a period of
having served on detail, on a scale of 1 (lowest) to 10 (highest), how would you
rate the degree of influence you yourself exert on policy-making decisicns?

123 4567 889 10 (circleone)

13. Based on your experience, which of the following external bodies exercises the
most effective control over the grand corps to which vou belong? (check one)
(a) Senate
(b} National Assembly
{c) President
(d) Constitutional Council
{e) Communication media _ ___
(f) Trade unions . _
(g) Professional and other organized groups
{h) Political parties
{i ) Other (please specify) e L
14, Based on your experience. which of the following internal bodies exercises the
most effective control over the corps to which you belong? (check one)
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16.

17.

18.

19.

20.

21.

iv

(a) Prime Minister's Office

(b) General Secretariat of the Government

(¢) Council of State

(d) Inspectorate of Finance

(e) Court of Accounts _

(f ) Minister of the Economy and Budget (Finance) __

(g) Minister to whom your particular grand corps is responsible

(h) Other (please specify)

To which of the following types of organizations do you belong ard have held
continuous membership? (check all that apply)

(a) Professional associations

(b) Civil service associations

(c) Political party associations . . _

(d) Other {please specify) e
How many times have you held office in any of these types of associations?
(check all that apply)

(a) Professional associations (number of times)

(b) Civil service associations__

(c) Political party associations | |

(d) Other (please specify)____ . e
How many times have you actively participated in political electoral and other
campaigns? (number of times)

How many times have you yourself run for political office? (number of times)

(a) How many times have you been elected to office? _____(number of times)
(b) Total number of years you have held political office/s . (years)

Following your return to your regular grand corps career positicn from a period cf
having served on detail do you find that you are:
(a) more involved in politica! activities?
(b) involved at the same rate as before the period of detachement?
(c) less involved in political activities?. _

Following your return to your regular grands corps career position from a period of
having served on detail are the policy decisions you make both with a small group
of others and alone:
(a) more in accord with the major policies of the
incumbent government than before?
(b} less in accord with the major policies of the
incumbent government than before?
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23.

24.

25.

26.

27.

28.

29.

(c) about the same as before?

What is your professional title in the particular grand corps in which you serve on
a career basis? (please name)

is the position you now occupy in the particular grand corps in which you are
regularly serving at the:

(a) beginning levels of the organizational hierachy of your corps ?

(b) middle levels of the organizational hierarchy of your corps ?

(c) top levels of the organizational hierarchy of your corps ?

What is the total number of years you have spent in government service in:
(a) mainly administrative positions? (years)
(b) mainly political positions? (years)

How many times have you been promoted within the particular grand corps to
which you belong? (number of times)

What is the highest college or university degree you have earned?

What is or was the profession of your:
(a) your father?
(b) your mother?

What is your age? (number of years)

Are you? (a) Female (b) Male

Thank you so much for your time and attention

if you wish to receive a copy of the cumulative findings of this survey in broad
categories, please make a check here:

Should you wish to receive this at your home address, please give name and address:
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