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Preface of Guest Editor

 PREFACE OF GUEST EDITOR

This special issue consists of a variety of subjects within the field of public 
administration and public policy research, distributed not only by subject 

but also by the geographical and regional attribution of the authors - from the 
EU region (Croatia, Greece, Poland, Slovakia), Asia (China, Indonesia), the 
Middle East and Africa (Turkey, Algeria). The representativeness of the differ-
ent countries here is much broader than in most other issues of international 
PA and PP journals as it includes the significance of authors from traditional 
regions conducting the research in this area.

The general outlines of the research papers of this special issue are con-
centrated around such themes, very popular among the international commu-
nity of scholars in the PA and PP area (which, I guess, exists at the present time 
due to the very fact of the interrelations of the research questions and methods 
of research), as theory of public governance, municipal governance, HR and 
labor related administrative issues.

In the articles of this special issue which are oriented to theory of PA, 
I would like to mention two dominant tendencies: 1) to concentrate on PA 
reforms through the scope of theory and to show the slowness of the prog-
ress in the reforms based on existing administrative theoretic foundations, such 
as Weberian, NPM, NPG; 2) to go far beyond and out with standard admin-
istrative paradigmatic approaches that are relevant to countries not belonging 
to an anglo-saxon administrative tradition. Th ose approaches rely on the so-
cial and cultural peculiarities of the countries and regions out of the so-called 
“mainstream” of Western administrative tradition, and taking into account some 
new sprouts of worldwide governance, such as network concept, culturally ori-
ented decision-making, and governance by knowledge transfer. Th e variety of 
new theoretic approaches, as I believe, is much broader. However, the proposed 
selection of articles in this special issue gives a clear understanding of this ten-
dency and represent it through well shaped country cases.

HR and labor issues have become top priorities of PA and PP research in 
recent times because of the emerging phenomena of migration, unemployment 
based on new ways of automatic manufacturing without the necessity of a hu-
man component, growing dissatisfaction by employees with their salary, content 
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of the work, relations with managers, etc. Such problems exist in a concentrated 
form on a local level inside communities that are out of (mainly) resources and 
new HR technologies, including transferring to other sectors of economics 
and training for new professions. 

For municipal governance, we can mark the desynchronized movement 
of the pendulum of centralization/decentralization in different countries and 
World regions. At the different positions of this pendulum, different recipes of 
administrative decisions are necessary, such as the methods and analytics of 
local healthcare organization, or using new information and communication 
technologies for better communication with local citizens. It is not possible 
to find universal rules for the improvement of local governance around the 
Globe, but to know some practices, to better understand the problems and 
proposed decisions, could be of interest to the readers.

To conclude, I would like to say, that many researchers from different re-
gions and countries now are the great force for shaping a new reality of public 
administration and the public policy scientific/analytic field, for discovering 
the new horizons in its development, and for the incorporation of new ideas 
into our discipline. 

Alexey G. Barabashev



7

PUBLIC ADMINISTRATION REFORM 
IN CROATIA: SLOW MODERNIZATION 
DURING EUROPEANIZATION 
OF RESILIENT BUREAUCRACY 
Ivan Koprić
Professor, Head of the Chair of Administrative Science 
at the Faculty of Law, University of Zagreb, 
President of the Institute of Public Administration, Croatia. 
Address: University of Zagreb, Trg Republike Hrvatske 14, 
10000 Zagreb, Croatia. 
E-mail: ivan.kopric@pravo.hr

Abstract
Over-politicization co-exists in the Croatian public administration with legalism, 

formalism and red tape. Low reform, innovation and initiative capacities are among the 
results of such an administrative model. Croatia has a relatively big and strong but inef-
fi cient public administration. Internal bureaucratic resistance to modernization is ob-
servable. Foreign actors play a moderate role in administrative reform. Th e European 
Union has exerted the strongest infl uence on modernization on the basis of conditional-
ity policy, insistence on the administrative capacity building, and the European Semester 
procedure. E-government policy, transparency, and strategic planning are the reform 
areas with the above-average reform results. 

Keywords: public administration reform – Croatia; modernization; Europeanization; 
resilient bureaucracy; reform outcomes; European Semester.

Citation: Koprić, I. (2019). Public Administration Reform in Croatia: Slow Moderni-
zation During Europeanization of Resilient Bureaucracy. Public Administration Issue, Special 
Issue I (electronic edition), pp. 7–26 (in English); DOI: 10.17323/1999-5431-2019-0-5-7-26.

Introduction

Th e Croatian public administration reform has been conducted in a patchy 
manner, although continuously under the notion of Europeanisation. Th e pro-
cess of Europeanisation started in a top-down manner only a few years aft er the 
war, which in some parts of Croatia offi  cially ended in January 1998. Dominant 
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THEORY 
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politics has had a  decisive role. In the newest stage citizens, civil society and 
academia have gained some infl uence on the reform processes. Hard neoliberal 
reform measures have not been accepted by domestic political actors, at least not 
in their radical forms, although the Croatian business community has strongly 
advocated for structural reforms in line with the New Public Management doc-
trine. Croatia has a relatively big and strong but ineffi  cient public administra-
tion. About 293,000 employees or about 17 per cent of the workforce is employed 
by  the state, according to  the World Bank. Th e share of public wages in GDP 
in 2014 was 11.8 per cent (WB, 2016: p. 43–44). However, more detailed data 
show there are about 317,000 employees or more than 18 per cent of the work-
force employed by the state (Koprić, 2017). Th e Croatian government eff ective-
ness percentile ranking at the Worldwide Governance Indicators in 2015 was 72, 
in comparison to 88 for the OECD countries (WGI, 2015). Th e size of the public 
sector, administrative tradition and the existence of a number of infl uential trade 
unions have prevented or delayed administrative reforms. Internal bureaucratic 
resistance to  changes is  also observable. Foreign actors play a  moderate role, 
except the European Union, whose conditionality policy and insistence on the 
administrative capacity building have exerted a signifi cant infl uence on admin-
istrative modernization. 

At the end of the 1990s, two issues were initially addressed by the then Govern-
ment, decentralisation and the integration into the European Union. Th e new task 
of democratization was added aft er the fi rst signifi cant political change in 2000. 
Namely, the 1990s were the years of strong etatisation and centralization. Certain 
important parts of state administration were developed from scratch, such as di-
plomacy, customs service, army, intelligence service, certain components of inter-
nal aff airs and the police service, etc. Th e strong position of local self-government, 
developed during socialism, was signifi cantly diminished in the reform of 1993. 
Th e governance system was characterized by a strong central executive respon-
sible to both the Croatian Parliament (Hrvatski sabor) and to President of the Re-
public. Th e position of President Tuđman was particularly powerful, since he had 
direct hierarchical competencies over the Government and the county governors. 
Th e strong political position of his political party (HDZ) signifi cantly strength-
ened his infl uence. He led the country from 1990 to his death at the end of 1999. 
Bureaucratization and a climate of secrecy were among the main characteristics 
of the then governance system.

Privatization at the beginning of 1990s was connected with the general trans-
formation of the former “social ownership” of companies into either private or state 
ownership, in parallel with the introduction of market economy. In the public sector, 
privatization was delimited to certain services and sectors, such as primary health-
care, telecommunications, or road transport. It took place mostly during the 1990s 
and was connected with general privatisation trends in  many other European 
countries, under the infl uence of new public management ideology. Still, many 
services were retained in  the public sector, and a  signifi cant part of  them was 
transferred from local to the central state control. Th e role of local governments 
in the provision of public and social services was signifi cantly weakened in com-
parison to the socialist period.



9

Koprić I. Public Administration Reform in Croatia: Slow Modernization During Europeanization...

An additional path of  centralization was connected with the position 
of newly established counties and their governors. Counties were units respon-
sible for deconcentrated state administration with, in addition, a rather limit-
ed autonomous scope. Furthermore, although county governors were elected 
by the county assemblies, they were state functionaries who had to be confi rmed 
by  the central state authorities. Th e President of  the Republic was authorized 
to give or refuse such confi rmation on the Government’s proposal, without any 
reasons. Such position of county governors was under particular scrutiny of the 
Council of Europe aft er the Croatian ratifi cation of the European Charter of Lo-
cal Self-Government in the autumn of 1997. Croatia did not accept certain im-
portant Charter’s provisions, such as those provided for in Article 4 paras. 3, 5 
and 6, Article 8 para. 3, Article 9 paras. 5 and 7 and Article 10 para. 2. Th e re-
maining Charter provisions were ratifi ed only in 2008. However, even the rati-
fi cation of  the minimum number of  Charter provisions in  1997 triggered the 
issues of county governance democratization and overall decentralization of the 
country at the end of the 1990s. 

Main Topics of and Content of the Reform Agenda
Transparency and Accountability Mechanisms
Efforts to build an open and transparent public administration has been 

one of the main reform processes in Croatia, which is to a large degree facilitated 
by the harmonization with EU standards and fuelled by the conceptual consid-
erations about good European governance. Transparency means making public 
data and information accessible to  the public by  eff orts of  public bodies, while 
openness means enabling citizens’ feedback, comments, proposals, and criticism 
(comp. Musa, 2011). Accountability mechanisms are focused on fi nancial aspects 
of  the functioning of public administration, including internal fi nancial control 
and external audit. Sound regulation of  public procurements, concessions and 
public-private partnerships with modernized and ICT-supported public procure-
ment procedures may be added. Improved regulation and better implementation 
of public procurements, concessions, and public-private partnerships might nar-
row the space for corruption, but an eff ective anti-corruption policy also needs 
other mechanisms connected with transparency, openness and accountability 
of public administration. 

Th e fi rst Croatian Right to Access Information Act was adopted at the end 
of 2003 and amended in 2010. Th e right to access public sector information was 
proclaimed a constitutional right by the Constitutional Amendments of 2010. Th e 
number of cases initiated at citizens’ request has been more or less constant, aft er 
the fi rst high wave. Th e highest number of requests was in 2004 – 19,600. Th ere 
were 4,499 requests in 2005, 4,357 in 2006, 3,670 in 2007, 2,730 in 2008, and 3,173 
in 2009, 12,340 in 2010, 51,930 in 2011, 53,521 in 2012, 24,330 in 2013, 21,078 
in 2014, 18,007 in 2015, and 17,059 in 2016.

A new step in developing transparent public administration was made by the 
appointment of the fi rst Croatian Public Information Commissioner in 2013. Th e 
Commissioner has the task to provide legal protection of the right to access public 
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sector information and reuse such information (open data), and to monitor and 
promote these rights. In one of her reports (23rd September 2014), Public Infor-
mation Commissioner, Anamarija Musa, stressed that the largest number of ap-
peals were submitted because of the silence of administration (practice of not re-
sponding to citizens’ requests for public information), and that only 15 per cent 
of appeals were refused, which means that 85 per cent of appeals had fi rm legal 
grounds. Th e number of requests for usage of open data is rather low, witnessing 
that the usage of such data for economic and other purposes in Croatia is at the 
very beginning. 

According to  the 2015 Report, in  the newly established Registry of  Public 
Bodies there were data about 6,045 bodies and about 4,425 information offi  cers 
in such bodies. At the beginning of 2016, an Internet application was established 
for all public bodies to report about their realisation of the right to public infor-
mation. By mid-February 2016 as many as 4,539 public bodies submitted their 
reports. However, there were 23.6 per cent of public bodies that resisted reporting, 
and about 20 per cent of bodies have never appointed their information offi  cers. 
In 2015, the aforementioned 4,539 bodies received 18,007 requests for public in-
formation and 898 requests for reuse of public information. Public bodies replied 
positively to almost 85 per cent of requests, mostly within legal deadlines (Izvješće, 
2016). Improvements indicate better eff ectiveness of the institutional framework 
for public sector transparency, upgraded preconditions for access to public sector 
information (better design of internet pages, easier internet access, better-struc-
tured information, etc.), and stronger trust in  the public sector. Additional im-
provements are noticed in the 2016 Report: more than 93 per cent of the requests 
were positively resolved in 2017. Th e majority of other indicators were better than 
in the previous year (Izvješće, 2017). 

Th e Government adopted the Code of Practice on Consultation with the In-
terested Public in the Process of Adopting Laws, Other Regulations and Policies 
in  November 2009. Th e 2011 Regulatory Impact Assessments Law introduced 
obligatory public consultations about new regulations. Th e central internet portal 
for public consultation has been functioning since the spring of 2015. Only 48 laws 
and regulations (1/3) underwent public consultations in  the fi rst year of  appli-
cation (2011) and 173 comments were received. In  2012, the number of  regu-
lations which were opened to public consultation increased to 144 (4,786 com-
ments received). Th e number increased further to  374 in  2013 (12,738  com-
ments), 544  in  2014  (18,767 comments), 608 in  2015 (15,411 comments), and 
642 in 2016 (12,856 comments). Th e new Regulatory Impact Assessment Law has 
been in force since May 2017. 

Th e State Audit Offi  ce was established in 1993. Based on both external and 
internal assessments, it  gained constitutional status through the constitutional 
amendments of 2010. Its new position was regulated by the Law on the State Audit 
Offi  ce of 2011, ensuring its legal, organizational, fi nancial and functional indepen-
dence. Th e system of internal fi nancial controls was introduced based on the Law 
of 2006. Th e Law on the System of Internal Financial Controls in the Public Sector 
of 2015 was intended to modernize it and widen its scope to public companies and 
other legal persons in state or local ownership. 



11

Koprić I. Public Administration Reform in Croatia: Slow Modernization During Europeanization...

Th e fi rst regulation of  public procurements in  light of  EU standards was 
made by the Law on Public Procurements of 2001. Th is was accompanied by the 
Law on  State Commission for the Supervision of  Public Procurement Proce-
dures of 2003. Th ese laws enabled the establishment of a second-instance quasi-
independent body for deciding about appeals in public procurement procedures. 
Th e scope of the mentioned State Commission was widened to the control of fi rst-
instance decisions about concessions and public-private partnerships by the Law 
of 2010. Th e third Law on State Commission of 2013 (amended in 2014) was fo-
cused on harmonization with EU law and further strengthening of the Commis-
sion’s organizational capacity and autonomy. 

Th e Law on Public Procurements of 2007 was intended to harmonize the 
Croatian legislation with changes in  EU law and to  introduce modernization 
of public procurement procedures. It enabled the establishment of the fi rst offi  -
cial electronic platform for electronic public procurement during 2008. Th e Law 
on  Public Procurements of  2011 was intended to  harmonize legal regulation 
of  public procurements in  Croatia with the newest changes in  EU law. Fur-
ther development of  electronic public procurement is  one of  the main inten-
tions of the Law on Public Procurement adopted at the end of 2016. It has been 
in force since 1st January 2017. 

The bombastically announced policy of public-private partnership has 
achieved rather poor results. Aft er the adoption of the Guidelines for Application 
of Contractual Forms of Public-Private Partnerships by both the Government and 
the Parliament in 2006, the fi rst Law on Public-Private Partnerships was adopted 
in 2008. It was the base for only three PPP projects by 2012. Because of that, the 
new Law on  PPP of  2012 contains more detailed and precise regulation which 
facilitates the usage of PPPs. However, the number of such partnerships has re-
mained rather small (18 approved and registered projects until 2015). Th e Law 
was amended in 2014. 

Despite the huge complexity of regulation in the area of concessions, they are 
a frequently used form of performing public tasks. Th ere were as many as 119 types 
of concessions and about 6,800 concession contracts before the adoption of the Law 
on Concessions of 2008 (Medvedović, 2013). Its main purposes were harmoniza-
tion with EU law and introduction of generally applicable regulation to all sorts 
of concessions. Th e new Law on Concessions of 2012 was justifi ed by harmoniza-
tion with the newest changes in EU law. Similar justifi cation was used for the new 
Law on Concessions of 2017. It has been in force since July 2017.

It may be noted that Croatia has actively participated in the Open Govern-
ment Partnership initiative since 2011. In 2012 OGP Council was established. 
Its main tasks are preparation of action plans and coordination of activities fo-
cused on implementation of transparency and openness policy. 

Th e perception is that corruption in Croatia is rather widespread, although an-
ti-corruption eff orts have produced moderately positive results. Croatia achieved 
the best score in 2015, when it was in 50th place with a score of 51 on the Trans-
parency International’s 2015 Corruption Perceptions Index list, improving on its 
67th place in 2004, when it was confi rmed as an EU candidate country. However, 
in  2016 the score dropped to  49. Structural problems (numerous local govern-
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ments, overlapping competences, very complicated structure of  deconcentrated 
state administration, etc.) open space for unethical behaviour in public adminis-
tration. It seems that ethical problems are even worse at the local level. Two stra-
tegic anti-corruption documents (2008 and 2005) off ered an array of measures for 
combating corruption of all types and at all governance levels. Several criminal 
charges of top politicians at the central, regional, and local levels are signs of the 
fi ght against corruption. However, a majority of anti-corruption measures is still 
of  normative and institutional nature. Proper general administrative education 
and quality in-service training are important measures in combating corruption 
because they strongly infl uence the adoption of high ethical standards. However, 
they are only moderately developed in  Croatia. Training in  combating corrup-
tion, public campaigns warning about its disruptive eff ects, and similar measures 
may be additional anti-corruption tools but cannot replace fi rm ethical standards 
of well-educated professionals. An indicator of weak political support to anti-cor-
ruption measures was the resignation of the president of the Ethical Commission 
for the Civil Service (see below) in 2015 aft er her continuous complaints about 
lack of communication with the Government and with the Ministry of Public Ad-
ministration, and her warnings about other problems in the treatment and func-
tioning of the Commission.

Civil Service System and Human Resource Management
Th e civil service system is regulated by three main laws: the State Servants Law 

(2005; previously the Law on State Servants and Employees of 1994 and 2001), the 
Law on Servants and Employees in Local and Regional Self-Government (2008), 
and the Law on Salaries in Public Services (2001; it only regulates the pay system 
in public services fi nanced by the State Budget). In the whole public sector, there 
are four categories of civil servants and other professionals whose status is regulat-
ed separately by special legislation. Th ere are approximately 59,500 civil servants 
and employees in the state administration, not counting military and intelligence 
service personnel and police offi  cers. In all local governments and counties, there 
are approximately 14,500 executive functionaries with professional status, civil 
servants, and employees. Centrally-fi nanced public services employ more than 
180,000 people (including those in agencies, funds and other bodies), and locally-
fi nanced public services have an additional 26,500. Th e fi ft h category in the pub-
lic sector comprises the employees of public companies whose status is regulated 
by the Labour Act, e.g., in utility services, state oil company, state postal service, 
state electric power industry, and the like (about 88,500).

Th e State Servants Law of 2005 established the base for a more modern civil 
service practice. Th e Ministry of  Public Administration is  the main competent 
body. Job analysis is one of the most complex tasks performed on the basis of that 
Act, with numerous problems, misunderstandings and resistances (Ratković, 
2008). Work plans are still not common in  administrative organizations. Per-
formance measurement has been regulated but still does not function properly. 
Pay for performance has never started to  function, neither at  the national nor 
at local levels because of the tight budgetary framework and lack of political will 
(Manojlović, 2016). A strategic approach towards development of  the civil ser-
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vice was promoted by the Strategy of Human Potentials Development in Public 
Administration in the Period 2010–2013. Th e new registry of civil servants was 
established in 2012, including state, local, and public servants. Annual personnel 
planning, the new public administration ethics system, and the system of in-ser-
vice training are the main three novelties which can be positively assessed. 

Th e fi rst Ethical Codex for State Servants was adopted by the Government 
in  2006 and amended in  2008. Th e Ethical Commission started to  function 
in  May 2009. A new Ethical Code of  Civil Service was adopted in  2011 and 
amended in 2012. Citizens can report any breaching of ethical standards in the 
civil service to  the Department for Ethics in  the Ministry of  Administration, 
but there were only 77 complaints with regard to ethical standards of state ser-
vants in 2008 and 2009 fi led through this Department. In addition, there were 
296 commissioners for ethics appointed in state bodies in 2010 (data on the situ-
ation at  the beginning of June 2010). As many as 355 ethical complaints were 
submitted in 2008. Only two civil servants have been fi red on  those grounds, 
and in 18 additional cases serious penalties have been imposed. In sum, disci-
plinary penalties have been imposed in only 20 cases, counting for only 5.6 per 
cent of the reported ethical cases. Only 0.03 per cent of the civil servants have 
been sentenced for ethical off ences. As many as 416 complaints were submitted 
to  these commissioners in various administrative bodies in 2009 (an increase 
of 17 per cent in comparison to 2008). It was decided in 356 cases that com-
plaints were not fi rmly grounded, in 19 cases disciplinary responsibility was ini-
tiated, and in 41 cases the procedures have not been completed yet. Th e number 
of submitted complaints was 275 in 2010, 272 in 2011, 325 in 2012, 492 in 2013, 
477 in 2014, 425 in 2015, and 367 in 2016.

In 2006 the Civil Service Commission was established as a semi-autonomous 
body competent for second-instance decisions in civil service cases. Because of its 
weak capacities, its results are moderate and autonomy limited. 

A central state institution for in-service training started to function in June 
2005. It operated as the Civil Servants’ Training Centre within the Central State 
Offi  ce for Public Administration (until 2009) and the Ministry of Public Admin-
istration (aft er 2009) until 2011, when it was merged with the Academy of Local 
Democracy into a new institution called the State School for Public Administra-
tion. During eight years, these institutions performed 1,075 training programmes 
with 46,758 civil servants participating in them (Bošnjaković, 2015). Along with 
that, many training programmes have been organized by  the other institutions, 
such as the Diplomatic Academy, the Judicial Academy, the Tax Administration, 
the Customs, the Ministry of Regional Development, etc. 

Service Delivery and Digitalization
Th e main results with regard to service delivery have been achieved in the 

area of  e-government and e-services. Organisational support to  e-government 
started in 2000 when the Government’s Offi  ce for Internetisation was established. 
Its results were mainly concentrated around the procurement of ICT equipment 
for state bodies. Th e next Government established the Central State Offi  ce for 
e-Croatia which was a proactive administrative organisation. Its modest success 
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was supported by the then Government one of whose main goals was to support 
economic development. Th at is why one-stop shops for private businesses were 
designed within the HITRO.HR network as early as in 2004. Th e Offi  ce initiated 
several other smaller projects, supported the rest of state administration with re-
gard to ICT implementation, prepared the fi rst Strategy of e-Government Devel-
opment 2009–2012 (adopted by the Government in January 2009), etc. However, 
due to the assessments that stronger coordination with the main body competent 
for public administration was needed, the Offi  ce was merged with the Ministry 
of Public Administration in 2011. One of the main results of further eff orts in this 
area was the creation of an electronic system for providing administrative services 
called e-Citizen in 2014. A subsequent step was instigated in 2015 under the title 
e-Business, but only as a pilot project. Th e new, e-Croatia 2020 Strategy was ad-
opted by the Government in May 2017.

Th ere is  a  long tradition of general administrative procedural law on  the 
territory of the former Yugoslavia. Th e fi rst Law on General Administrative Pro-
cedures (LGAP) in Yugoslavia was adopted in 1930, only fi ve years later than 
the well-known Austrian law of  the same name, which served, at  that time, 
as a model law for other countries. At the beginning of 1990, Croatia took over 
the Yugoslav LGAP of 1956, amended in 1965, 1977, 1978 and 1986 respectively, 
with minor adaptations. Th e Yugoslav GAPA was known as the longest adminis-
trative procedural law. It off ered fairly good protection of citizens’ rights. How-
ever, it was casuistic, court-imitating, and too complex, with many possibilities 
for ministries, state prosecutor’s offi  ce, and other central state bodies to inter-
vene in  the fi nal administrative act. Better legal protection of  citizens’ rights, 
simplifi cation of  administrative procedure, regulation of  modern information 
and communication technology usage in the procedure, application of the main 
EU law principles and better effi  ciency of  procedures, were among the main 
goals of administrative procedural reform that resulted in the adoption of the 
new Croatian LGAP and its entering into force from 1st January 2010. Th e new 
Law has widened and strengthened the legal protection of citizens in their rela-
tions with public administration in  line with the EU law principles, but it has 
been signifi cantly less successful in reducing red tape, formalism and bureaucra-
tization in public administration.

 
Organization and Management of Government
Decentralisation started in 2001 with the results which cannot be evaluated 

as the real success (see above, Chapter 1). Another decentralisation attempt was 
made in 2006. Although signifi cantly less ambitious, limited to only two compe-
tencies (building permits and public roads), it was more successful. 

In parallel with the decentralisation, the network of  fi rst-instance offi  ces 
of  state administration was reorganized in  2001. Th e fi rst-instance county ad-
ministrative departments, 175 of  them, were merged and reorganized into only 
one state administrative offi  ce per county (20 of  them in  the whole country). 
Th e number of  their staff  was reduced signifi cantly, from about 8,500 to  about 
2,600 in 2017. In the same reform of 2001, offi  ces were completely separated from 
the counties as autonomous second-tier governments. 
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Th e Government elected at the end of 2003 proclaimed, among others, a “lean-
state” policy, including the reduction of the number of ministries (from 21 to 13) 
and delegation of policy implementation to semi-autonomous public agencies. Th at 
is mainly why parts of the former Ministry of Justice, Public Administration and 
Local Self-Government were separated and transferred to  the newly-established 
Central State Offi  ce for Public Administration. Th e process of agencifi cation was 
at  its peak in 2009 when 87 public agencies were identifi ed. Aft er the beginning 
of the economic and fi scal crisis, de-agencifi cation started. Th e establishment of the 
Ministry of Public Administration in 2009 was based on  the assessment that de-
agencifi cation and other “rationalization” of public administration needed fi rmer 
political leadership and support and that the former Central State Offi  ce was not 
particularly adequate in that regard. 

In the 2010–2012 period, 19 agencies and similar bodies were abolished, but 
seven new ones were established (Musa, 2014). As many as 75 public agencies re-
mained. Another de-agencifi cation attempt was based on the then Government’s 
decision of 2015 which called for the abolishment of nine public agencies at the 
national level. However, that decision has been never implemented due to weak 
political support and strong bureaucratic resistances, meaning that the second 
de-agencifi cation attempt failed. Preparation of  the draft  Law on  Public Agen-
cies launched at the beginning of 2017 was stopped simultaneously with political 
changes in the ruling coalition in April 2017. 

Th e Functional Review project of 2008 recommended widening the com-
petences, strengthening the capacity, and reorganizing the fi rst-instance offi  c-
es of state administration in order to transform them and their branch offi  ces 
(91 of them) into one-stop shops able to provide integrated administrative ser-
vices to citizens in about 110 towns. Th ere was an attempt in that regard in 2014. 
An additional base for the application of the one-stop shop principle was found 
in  the almost complete fragmentation of deconcentrated state administration. 
Namely, during the preparation of  the new Strategy of  Public Administra-
tion Development 2015–2020, which started at  the end of  2013, it  was found 
that 1,279 deconcentrated branch offi  ces of state administrative bodies existed 
throughout Croatia, with approximately 65 per cent of all state administrative 
staff . Additionally, there are many branch offi  ces of various public agencies and 
other public institutions (Koprić, 2015). Fragmentation and lack of coordina-
tion and coherence were also found in  state inspections. Th is worrying level 
of fragmentation called for the application of an integrative approach at the level 
of fi rst instance state administrative bodies. However, that attempt was politi-
cally blocked at the beginning of 2015, partly because of poor preparation, and 
ended up as a complete failure. As was said (see above), the organisation of pub-
lic administration is still one of its weakest sides.

Policy Making, Coordination and Implementation
Th ree central state bodies were established in the beginning of 2000 with 

highly important political tasks. Th e fi rst one was the Ministry of European In-
tegration which was given the task of preparing, as quickly as possible, all neces-
sary measures for the beginning of formal EU integration. Th e second one was 
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the Ministry of Justice, Public Administration and Local Self-Government. It was 
obliged to prepare a complete reform of the political system and deep constitu-
tional reform, as well as to instigate far-reaching decentralization of the country 
and necessary administrative reform. Th e third one was the Offi  ce for Develop-
ment Strategy whose main task was to prepare the “Croatia in the 21st Century” 
Strategy. All three bodies prepared and performed very important horizontal 
policies and tasks (EU integration, decentralization and administrative reform, 
and strategic planning) proactively and with very good initial results. 

Aft er the political change, the new Government continued to fi rmly support 
EU integration policy. Aft er gaining EU candidate status, it established a complex, 
but well-organized network of  bodies and other institutional forms for EU ac-
cession negotiations. Despite minor criticism, this may be easily assessed as an 
example of a successful coordination mechanism. 

In parallel, the same Government wanted to  improve the business climate, 
simplify administrative functioning, reduce red tape, and improve legislative pro-
cedure. For that, it established a special unit for simplifi cation and deregulation, 
responsible only for the Hitrorez project which lasted ten months. Several thou-
sand regulations were considered, 706 of them were recommended to be abolished 
and 865 to be simplifi ed. Th e Government formally accepted 1,571 recommenda-
tions and established the Offi  ce for Regulatory Impact Assessment in 2007. Aft er 
two years, only 366 recommendations were implemented (23.3 per cent) and the 
Offi  ce was abolished (Musa, 2011). Th e Law on RIA adopted in 2011 designated 
this task to the Government Legislation Offi  ce. 

In addition to  RIA, which has to  encompass the assessment of  impacts 
on the economy, socially sensitive and other groups with special interests and 
needs, and on the environment and sustainable development, in 2011, the Gov-
ernment imposed the obligation of  assessing fi scal impacts of  new laws and 
regulations. In 2012, the Government adopted the Strategy of RIA and the De-
cree on  RIA. However, better regulation policy was not a  particular success. 
For example, although the Legislative Plan for 2013 requested that 61 laws out 
of 344 (17.7 per cent) that underwent the legislative procedure be accompanied 
by RIA, RIA was prepared for only 22 of them (6.4 per cent of the total number 
of laws in parliamentary procedure in 2013; i.e. 33.4 per cent of the laws planned 
for RIA procedure).

Another way of strengthening coordination in public administration was 
through the establishment and functioning of HITRONet, the electronic com-
munication network for exchange among administrative and state bodies, 
agencies and institutions on  the common governmental communication ICT 
platform. Th e development of that network was initiated by the Government’s 
decision of  2002. It became fully functional later, providing a  common ICT 
platform for all state bodies, including state administrative bodies and courts, 
large public agencies and other public institutions. Today HITRONet encom-
passes 46 central state locations and more than 400 various public institutions 
dispersed throughout Croatia. As of June 2009, HITRONet has been connected 
with sTESTA (secured Trans European Services for Telematics between Ad-
ministrations). 
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Th ere were two strategic documents that set up the framework for adminis-
trative modernization policy, which includes improved policy making, better co-
ordination and more effi  cient implementation of government policies. Th e fi rst 
one was the State Administration Reform Strategy 2008–2011, adopted by  the 
Government in 2008, while the second was adopted by the Parliament in 2015, 
widening its scope to local self-government system and public agencies. 

Weaknesses of the fi rst Strategy (2008) included: a) broad and insuffi  ciently 
precise indicators of implementation progress, which made the monitoring and 
evaluation of its implementation diffi  cult; b) a body in charge of evaluating its 
results (the National Council for Evaluation of State Administration Modernisa-
tion), established in autumn 2008, was soon dissolved (in summer 2009) with-
out any signifi cant output; c) many reform measures were defi ned only on the 
normative basis, d) there was neither a fi nancial plan nor funds for Strategy im-
plementation. Th ere was an attempt to amend the Strategy in 2010, but it ended 
without results. An offi  cial assessment of the Ministry of Public Administration, 
included in the text of the new 2015–2020 Strategy, stressed that about 89 per 
cent of all reform measures were implemented, partly implemented, or  in the 
course of implementation at the moment of the new Strategy adoption (Strate-
gija, 2015, p. 4).

Th e new Strategy (2015) contains 17 goals with regard to better provision 
of  administrative services, development of  human potentials, and improved 
system of public administration. As many as 42 serious reform measures have 
been programmed for their implementation. Six additional measures have been 
programmed and a special institutional arrangement invented for the Strategy 
implementation. Th e end of the mandate prevented the Government from start-
ing a  real implementation process and even an  institutional arrangement for 
implementation was not established. Few measures were implemented during 
the extremely short Government mandate in the fi rst part of 2016. Th e fi rst Ac-
tion plan for the implementation of  the Strategy adopted by  the Government 
in September 2015 was not approved by  the European Commission (EC), the 
second, prepared in 2016, was not adopted because of the early elections, and 
the third one, later approved by the EC, was adopted by the Government in De-
cember 2016. 

Overall Implementation Dynamic and Reform Outcomes
Implementation Dynamics
Th e Croatian public administration reforms have been conducted in a patchy 

and bumpy manner. An attempt to initiate a more systematic reform, by the 
Strategy of State Administration Reform of 2008, has resulted in modest success, 
as only some of the measures have been fully or partially implemented. Adminis-
trative reform is incremental even in the most positive examples, while it stagnates 
in a wide number of areas. 

Th e basic principles of European good governance frame the majority of re-
form steps and measures, as they are widely accepted, at least at the formal level. 
However, realisation of such principles is weak, slow, eluding, hesitating and 
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equivocal. Dominant politics has had a decisive role, while top professionals and 
academia have been neglected. Business community, citizens and civil society have 
some infl uence on the processes, but not substantive. Th e media have mainly sup-
ported administrative modernization, at  least during last decade. Support from 
the general public is modest. 

Th e dominant top-down approach to PAR in a majority of cases functions 
in a negative, preventive manner. It means that the dominant political actors se-
lect, from the menus off ered by business community, academia, civil society and 
other actors, only those rare reform components, directions and measures which 
are not politically sensitive for them. 

Th ere are only a small number of cases in which dominant political actors 
have instigated well-programmed, comprehensive reforms, and continuously and 
persistently supported their realisation. Only three reform attempts have enjoyed 
fi rm political support: a) decentralisation at the beginning of the new Millennium, 
b) implementation of  e-government and digitalisation policies (continuously), 
and c) harmonisation with the acquis communautaire and EU administrative stan-
dards, during the EU accession process. However, even in these cases the politi-
cal support has not been unconditional. Only in rare examples have continuous 
eff orts been invested into a  reform direction. Such is  the case of  e-government 
development with slowly progressing solutions for the electronic delivery of some 
public services to citizens and businesses. 

Additionally, the dominant political actors have searched for the windows 
of opportunity in cases when they are interested in promoting and implement-
ing certain administrative changes, but there has not been favourable environ-
ment. For example, reorganisation of the fi rst-instance state administrative bod-
ies in the 2014–2015 period. Certain reform measures have been promoted half-
heartedly, because nobody can refuse them easily (for example, anti-corruption 
measures). A period of political instability with early general elections in 2016 
(less than a year after the regular general elections), change in the ruling co-
alition and change of political officials of the Ministry of Public Administra-
tion in  2017 added to  the implementation complexity. Lack of  political will 
has, from time to  time, been substituted or warmed by  the EU conditional-
ity policy, European semester recommendations, or similar tools in the hands 
of external players. 

However, not only political unwillingness hinders administrative moderni-
sation, but also lack of administrative capacities for managing reforms, bureau-
cratic resistances, social rebuff s and even impedance from parts of  academia 
(for  example, in  regard to  administrative procedural simplifi cation). In many 
cases, reform measures have been undertaken in  reaction to  dissatisfaction 
or pressure from the public or media. A well-known example of the abolishment 
of the Offi  ce for Regulatory Impact Assessment and its relocation to the Legis-
lation Offi  ce (in 2009) shows that such measures may be senseless, superfi cial, 
costly and counter-productive. 

A vast majority of decisions about administrative reforms are based on pure 
partisan political weighting without any evidence and professional preparations. 
Policy design is generally weak, monitoring formal and evaluation almost non-
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existent. Political decisions are simply and directly transposed to  regulations. 
Warnings about weak policies, low quality of  law preparation, accumulation 
of inconsistent laws, and non-existent and formalistic RIA have regularly come 
from domestic professional associations and external players. Th us, the Acad-
emy of Legal Sciences in its Statement of 11 June 2014 warned about many defi -
ciencies, problems, and a “crisis of the Croatian legal system”. Low quality of the 
rule of law and evidence-based instruments was stated in the 2015 Bertelsmann 
report (Petak et al., 2015). It has recently been found that decentralisation re-
form initiated at the beginning of the Millennium has never been offi  cially eval-
uated (Koprić, Đulabić, 2016).

Linkage to European Semester Documents
Croatia has been assessed and monitored under the European Semester for 

fi ve years, since it  joined the Union on 1st July 2013. During the 2014–2018 pe-
riod there are similar recommendations addressing what the EU considers to be 
one of the most important public governance problems in Croatia (see Table A). 
In 2014 Croatia was recommended to “… address the high level of fragmentation 
and overlapping responsibilities … across various levels of government and at cen-
tral governmental level between ministries and agencies …” (CSR6). In the fol-
lowing year, the recommendation was a bit stronger and required Croatia to “[R]
educe the extent of fragmentation and overlap between levels of central and local 
government …” (CSR4). 

In 2016, the recommendation was formulated similarly, but more realisti-
cally and with some refi nement. It again asks Croatia to “[B]y the end of 2016, 
start reducing fragmentation and improving the functional distribution of com-
petencies in  public administration to  improve effi  ciency and reduce territo-
rial disparities in  the delivery of  public services.” (CSR3). Th is recommenda-
tion took into account, for the fi rst time, citizens and the business orientation 
of public administration, arguing that the purpose of  required changes is not 
only improved administrative effi  ciency per se, but harmonized delivery of pub-
lic services throughout country. Also, CSR3 contained the second part requiring 
harmonization of “… the wage-setting frameworks across the public administra-
tion and public services …” which needed to be achieved “[I]n consultation with 
social partners”. 

Country specifi c recommendations given to Croatia have delineated three 
urgent governance reform tasks: a) changes in  the structure of  local govern-
ments, by creating less fragmented structure of local governments in order to re-
duce territorial disparities in  the delivery of public services, b) “… rationalis-
ing the system of  state agencies …” to  reduce overlap between ministries and 
agencies, and c) harmonization of salary schemes in public administration and 
public services. 

Such recommendations are in  line with what domestic scientifi c and the 
professional community has been assessing as the main problems for quite some 
time. Territorial rationalisation as a precondition for more eff ective service de-
livery on the whole state territory was the fi rst and basic recommendation of-
fered in the document “Th irty recommendations for reforming system of public 
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governance in Croatia” prepared by the Institute of Public Administration and 
presented on 7th May 2014 in the Croatian Parliament. Aside from local self-gov-
ernment system and decentralisation, these recommendations were given with 
regard to strengthening absorption capacity for EU funds, betterment of ethics 
and public integrity, plus improvements in  policy making and strategic plan-
ning, public transparency, and civil service (Preporuke, 2014). It is interesting 
that these lists of  the most urgent administrative problems and recommenda-
tions for improvement largely overlap with some external actors’ assessments 
and suggestions (comp. the World Bank’s Croatia policy notes 2016: restoring 
macroeconomic stability, competitiveness and inclusion). 

Advocating for structural reforms in the local self-government system and 
in the system of public agencies was started in 2010 by the Croatian Academy 
of Science and Arts and the Institute of Public Administration. Both institutions 
have organized several conferences and prepared publications in  that regard. 
Finally, the Strategy of Public Administration Development 2015–2020 adopted 
by the Croatian Parliament clearly addresses these issues. 

Additional comments contained in staff working documents have offered 
a more detailed and precise picture of the Croatian governance system reform 
needs (Koprić, 2017a). According to staff working documents, they are con-
centrated around the following issues in all five reform dimensions analysed 
in this report:
– Anti-corruption policy,
– Design of a merit-based civil service system,
– Reduction of administrative burden on companies,
– More eff ective, easily accessible and digitized service delivery harmonized 

throughout state territory,
– Strengthening capacity for full, eff ective and timely use of EU funds, with 

an appropriate monitoring and evaluation system,
– Reduction of administrative fragmentation in the local self-government 

system and at the national level (ministry – state agencies),
– Evidence-based policy making, betterment of administrative system coor-

dination, improvements and acceleration of public administration reform, 
including decentralisation and management of public fi nances, and, gener-
ally, better management of the public governance system. 
It is  interesting that the civil service and human resource management 

have not attracted as much attention in European Semester documents as anti-
corruption, service delivery, policy making, organisation, management and 
coordination of the public governance system. On one hand, this is not a real 
surprise bearing in mind the solid tradition in Croatia of developing civil ser-
vice regulation even during socialism, when even a  sort of  general perfor-
mance management system for public administration was developed (Hrgo-
van, 1989). On the other hand, strong reliance on regulations and a formalistic 
approach, widespread in Croatia, have caused negligence of substantive issues 
such as evidence-based policy making, quality service delivery, strong public 
integrity, or work on the whole-of-government or joined up governance con-
cepts. It should be  added that human resource management and especially 
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issues of proper education and training of civil servants, professionalization, 
depoliticisation and integrity of civil servants still cannot be treated as solved 
problems. 

Th e overall assessment of progress in  implementation of country specifi c 
recommendations is bitter, stressing humble reform ambitions and eff orts as well 
as persistent problems. A general conclusion is that “[T]he reform of public ad-
ministration has not been taken forward in substance.” 

Documents and recommendations provided in the frame of the European 
Semester may be assessed as highly relevant, because they are based on rather 
solid information and understanding of specificities of the public governance 
system, its functioning and development, and efforts in administrative mod-
ernization in Croatia. It seems that the European Commission gathered a lot 
of information during the Croatian accession process. Croatia was a carefully-
monitored country during the accession decade. The OECD-Sigma alone sub-
mitted and published more than 40 reports on the progress in various admin-
istrative fields. 

Reform Outcomes
Despite many reform initiatives and efforts, Croatia is  still positioned 

among those countries with moderate competitiveness and inefficient public 
administration. According to the World Economic Forum’s Global Competi-
tiveness Report 2016–17, Croatia is  ranked 74th, with a  score of  4.15 points 
out of  7, slightly improving its status in  comparison with the previous year 
(77th place, score 4.07). Fragmented and ineffi  cient public administration char-
acterised by  low cost-eff ectiveness and large public expenditures signifi cantly 
contributes to such assessments. Many assessments indicate a slow pace of ad-
ministrative modernisation and many other problems. However, certain results 
have been achieved.

Substantial progress is observable in transparency, openness and account-
ability policies, especially aft er the beginning of  formal EU accession process. 
Th e results have been much better since the fi rst ever Public Information Com-
missioner was appointed by  the Parliament in  2013. Th e Commissioner has 
put considerable eff orts in  the establishment of  an eff ective system of  public 
transparency. However, there are some resistances from public bodies and in-
stitutions with regard to the new transparency and accountability mechanisms. 
An anti-corruption system has been designed, but eradication of  corruption 
is  not an  easy task. Deep politicisation of  the public sector and certain char-
acteristics of  societal culture are among the factors that hinder better results 
in combating corruption, especially high level public sector corruption. 

Fragmentation of  the civil service law which differentiates between two 
types of public staff (servants and employees) in no less than five categories, 
with the fifth one in public companies, is one of the unresolved tasks. Prob-
lems with motivation, performance management and salary system are among 
those that need additional attention. Some results have been achieved in re-
gard to  civil service ethics, despite serious lack of  political support to  that 
issue. The Civil Service Commission suffers from similar lack of political sup-
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port, while the support to  the State School of Public Administration is a bit 
better, as are its results. 

E-government policy has been among the rare reform streams which 
continuously, and without major political disturbances, attracts significant 
political support and budget resources. Many elements of strategic, legal and 
institutional frameworks for effective electronic delivery of  public services 
have already been established, but there is a lot of space for further improve-
ments in providing electronic public services to citizens and businesses. Usage 
of  electronic services is modest. For example, currently less than 8 per cent 
of citizens use the e-Citizens service. The digital divide is still a problem. Ad-
ditional problems include an uneven level of electronic services for different 
groups and unequal access to  them from various parts of  the state territory 
due to  differences in  ICT infrastructure. Beside the existence of  many spe-
cial administrative procedures that deviate from the general administrative 
procedural rules, regulation of general administrative procedure has not been 
focused on reducing red tape, formalism, and bureaucratisation of public ad-
ministration. 

Incomplete implementation of  the 2001 decentralisation, which did 
not tackle the territorial consolidation foreseen in  the decentralisation pro-
gramme, resulted in  regional and local disparities in  the provision of  local 
services and caused a  need for state budget financial support. Continuous 
financial support without sound monitoring and evaluation resulted in  un-
justified differences in state budget expenditures for the same services in dif-
ferent counties. It seems that counties apply the political criteria for distribu-
tion of such financial resources to different towns and municipalities on their 
respective territories. Due to lack of performance management mechanisms, 
separation of agencies from their competent ministries has not resulted in im-
proved efficiency and better results, but in further administrative fragmenta-
tion without accountability. Examples of good practice in the system of state 
agencies do exist, especially when speaking about independent regulators, but 
generally, implementation of  the agencification concept cannot be evaluated 
as  successful. The first de-agencification attempt (2009–2010) ended up  as 
a moderate success, while the second one (2014–2015) was a failure. The third 
generator of administrative fragmentation is a complex and irrational struc-
ture of deconcentrated administration, i.e. a structure that consists of first in-
stance offices of state administration and branch offices of ministries, public 
agencies, public institutions and other state administrative bodies. An attempt 
to  start their transformation to  one-stop shops throughout the country can 
be assessed as a failure. 

Several governments designed and followed clear reform concepts during 
the 2010s, starting with the one elected in  the beginning of 2000. Although 
their reform concepts partly politically diverge, they invested significant ef-
forts in implementing them. However, none designed or established a sustain-
able institutional solution for the management of public governance reforms. 
Discontinuation in that regard has accentuated low policy making and coor-
dination capacities. It has also diminished the capacity of programming and 
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managing sound and comprehensive administrative reforms. The first strate-
gic document of 2008 was of limited significance, while the second one, adopt-
ed in 2015, has produced only minor results, due to the complex and unique 
political circumstances from autumn of 2015 to late 2017. 

Conclusion and reform proposals

Croatia has shown rather expected consequences through its mixed ad-
ministrative traditions. The tradition inherited from the pre-socialist period 
is mainly based on  the continental European “Weberian” model of  state bu-
reaucracy impregnated with legalism, formalism, rigid leadership and disci-
pline. The tradition from socialism partly deviates from that of other former 
socialist countries because of  a  well-known self-management experiment, 
which raised the sense of  citizens’ participation in  local matters and issues 
of minor importance. However, similar to the other socialist countries, there 
was a parallel system of coordination in the most important aspects of public 
governance, through the dominant political party based on arbitrary political 
will in a quasi-dictatorial manner. 

Th at is probably why over-politicization co-exists with legalism, formalism 
and red tape. One of the results is low reform, innovation and initiative capacities. 
Professionalism and development of proper high quality administrative education 
and training have never been highly appreciated. Derivations of such a situation 
can be found in weak strategic planning and policy making, almost non-existent 
professional management of  administrative organizations and processes, costly 
and ineff ective public service delivery, politically sponsored recruitments in the 
civil service at all governmental levels, resistances to rational organization of pub-
lic administration, etc. 

Despite wide acceptance of decentralisation as a political goal, at least on the 
surface, dominant political parties and actors are in favour of retaining the cur-
rent division of  public tasks among the central bodies and local governments. 
Not a single local government ever questioned the constitutionality of this model 
of public tasks division, although it is not in line with the constitutional provisions 
at fi rst glance. Th is is paradoxical only if blame games and inherited political styles 
are not taken into account. 

Overall public governance style is still highly centralistic in spite of  formal 
adoption of the European Charter of Local Self-Government and some other doc-
uments and standards. Th e main channels of central infl uence are through over-
developed networks of  deconcentrated state administrative offi  ces and through 
state budget transfers. Naturally, intra-party political coordination plays a certain 
role. However, in most recent stage, some signs of multi-level governance and co-
operation between governments and bodies at diff erent levels, in line with the best 
European experiences, can be observed. 

E-government policy is one of the rare examples of unquestionable politi-
cal support. Transparency policy is close to that position, but only in the most 
recent period, and mostly because of external (EU) pressures. External pressure 
is an important reform factor, although domestic political concepts, if they exist, 
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may engage stronger support. Examples are decentralisation in  the beginning 
of  the 2000s and reforms aimed at  improving the business climate during the 
2000s. Austerity policy at the end of the 2000s and in the beginning of the 2010s 
resulted in  the fi rst de-agencifi cation reform (2009–2010), the introduction 
of strategic planning, and some other changes in  the public sector (cf. Koprić 
et al., 2018). The beginning of public and professional debate about harmful 
eff ects of administrative fragmentation at the central and local levels is also con-
nected with economic, fi nancial and fi scal crises of that time, but still without 
signifi cant results. 

Th e following reform measures are advisable under current circumstances:
– Preparation of comprehensive local government reform with consolidation 

at both local levels (basic and county level) and possible decentralisation 
to a much smaller number of regional governments, 

– Reorganisation of deconcentrated administration with design of one-stop 
shops for more eff ective delivery of public services throughout state territory, 

– Accelerated development of electronic public services delivery to citizens and 
companies, 

– Legal changes aimed at substantive administrative simplifi cation, 
– Robust implementation of anti-corruption policy at all governance levels,
– Signifi cant improvements in  human resources management and develop-

ment of high-quality administrative education, 
– Creation of a strong institutional solution for programming, managing and 

evaluating administrative reforms, or much stronger support to the Ministry 
of Public Administration, 

– Review and revision of strategic planning, policy-making and legislative pro-
cesses at all governmental levels. 
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Table A: List of Country Specifi c Recommendations 
(year by year, recommendations relevant to the scope 

of this report in bold)
2011 –

2012 –

2013 –

2014 CSR6 “(…) Address the high level of fragmentation and overlapping 
responsibilities by streamlining administrative processes and by clarifying 
the decision‐making and accountability framework across various levels 
of government and at the central government level between ministries 
and agencies (...)”

2015 CSR4 “Reduce the extent of fragmentation and overlap between levels 
of central and local government by putting forward a new model for functional 
distribution of competencies and by rationalising the system of state agencies (...)”

2016 CSR3 “By the end of 2016, start reducing fragmentation and improving the 
functional distribution of competencies in public administration to improve 
effi  ciency and reduce territorial disparities in the delivery of public services. 
In consultation with social partners, harmonise the wage-setting frameworks 
across the public administration and public services (...)”

2017 CSR4 “Reduce the fragmentation and improve the functional distribution 
of competencies in public administration, while enhancing the effi  ciency and 
reducing territorial disparities in the delivery of public services. In consultation 
with social partners, harmonise the wage-setting frameworks across the public 
administration and public services.”

CSR5 “Speed up the divestment of State-owned enterprises and other State assets, 
and improve corporate governance in the State-owned enterprise sector. 
Signifi cantly reduce the burden on businesses stemming from costs 
of regulation and from administrative burdens (…)”

2018 CSR3 “Reduce the territorial fragmentation of the public administration, 
streamline the functional distribution of competencies and enhance the 
capacity to design and implement public policies. In consultation with social 
partners, introduce harmonised wage-setting frameworks across the public 
administration and public services.”

CSR4 “Signifi cantly reduce the burden on businesses arising from parafi scal 
charges and from cumbersome administrative and legislative requirements.”
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Abstract
Th is paper looks at how culture aff ects the reform process and how cultural factors 

play an  important role in clarifying administration models. Culture is considered as an 
important variable that interacts diff erently from one situation to  another and from 
one place to  another, therefore, Anglo-Saxon administrations have experienced several 
phases and many transformations (public administration, new public administration). 
Due to many obstacles (economics squeeze, the poor performance), both PA and the NPM 
have failed to capture the delivery and management of public services in the twenty-fi rst 
century, which has created momentum for actors to look for effi  cient public services deliv-
ery by creating a more integrated public sector. New public governance (NPG) appeared 
in the literature as a new model looking towards a more integrated public service, com-
bining several players (private sectors, civil society) working on delivering service in the 
best possible manner. As a result, Anglo-Saxons countries have proceeded many reforms. 
Th e joining-up-government strategy is considered as the latest manifestation of NPG aft er 
the negative eff ects of NPM. Research on Joining up Government (JUG) has a long tradi-
tion. It has been used for many years in the fi eld of public administration and was widely 
welcomed in the mid-1990s in numerous Anglo-Saxon countries as a response to the fail-
ure of new public management in the public sector, which was at that time far from being 
well-coordinated. Consequently, the JUG strategies have been proposed to redress this fail-
ure, and to that end, several actors play signifi cant roles in the success of these strategies. 
But, in return, there is a necessity for a number of cultural arrangements between these 
players. However, these arrangements are dependent on  the dialectic of  cultural values 
that are adopted by  those society nations. Geert Hofstede, like many researchers in  the 
cross-culture fi eld, tried to adopt cultural dimensions to explain the diff erences between 
the many nations that carry diff erent cultural values. From this standpoint, this paper tries 
to explain JUG in Anglo-Saxon countries by using Hofstede’s cultural dimensions.
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Introduction
Research on public administration has a long tradition. Th is research formed 

a  relatively new area which has emerged post new public management (post-
NPM) aft er decades of this pattern of administration suff ering from several disad-
vantages. It is therefore imperative to reconsider its underlying philosophy.

Th ere are a growing number of voices calling for the implementation of what 
are called post-NPM models (New Public Governance). In this context, Osborne 
described new public governance as “the shadow of the future” to respond to the 
challenges of  public policy implementation and public services delivery in  the 
twenty-fi rst century (Osborne, 2010). Joining Up Government (JUG) strategies, 
in particularly, are undergoing a revolution and are more widely used at this time, 
thus attracting considerable appraisal from most scholars focused on explaining 
the reasons that pushed these strategies to appear in the fi rst place, which mainly 
revolve around providing cohesive services instead of the fragmented services of-
fered under new public management. 

A common technique under this method is to return to coordination between 
all departments, and even further, the dependency on the engagement of the private 
and third sectors. However, this method greatly needs certain cultural alignments 
between the diff erent actors who participate in this process. Initially, this method 
was introduced in the United Kingdom, and slowly it has expanded to encompass 
several Anglo-Saxons countries (Canada, New Zealand, Ireland, and United States).

For decades, cultural approaches played a major role in many fi elds when ex-
ploring the hidden sides of the phenomena, especially when it comes to exporting 
and importing administrative models from one society to another, since the exist-
ing diff erences in cultural values will result in diffi  culties in adapting the imported 
models for cultural reasons.

A lot of studies have shown cultural eff ects on administrative reform. Seminal 
contributions have been made by Geert Bouckaert in his previous work, which has 
only focused on a cultural explanation of the outcomes of the New Public Man-
agement. Similarly, some researchers, such as Eva Beuselinck, Koen Verhoest and 
Geert Bouckaert, have also studied the reforms in central government coordina-
tion in OECD-countries. However, they only provided evidence about the central 
coordination mechanisms. 

A number of works have shown that a way to understand administrative re-
forms, including the JUG strategy, is by using the cultural dimensions that were 
discovered by Hofstede. It is of interest to know whether the JUG strategies can 
be applied to other nations that want to develop their administrative regimes. 
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Th e main research questions covered by this paper are: Firstly, what are some 
of  the main features of  the JUG strategies as  experienced in  the Anglo-Saxon 
models? Secondly, are national reform programmes that relate to joining up gov-
ernment characterized by similarity, or rather by variety and divergence relative 
to national diff erences in cultural aspects? Th irdly, how and to what extent can the 
cultural aspects aff ect the process reforms? And fi nally, can other nations that are 
characterized by diff erent cultural values import the JUG techniques?

In the next section, we attempt to expose the analytical framework for analys-
ing the administrative transformation from new public management and beyond, 
and at the same time, we shall try to explain the debate between researchers about 
post-NPM. Th e subsequent section analyses joining up government characteris-
tics as manifested in Anglo-Saxon countries. Finally, the last section analyses the 
issue of culture for the countries under study, from cultural dimensions as defi ned 
by Hofstede.

Shift ing from NPM to post-NPM models 

From the 1980s to the 1990s, most Anglo-Saxon countries experienced a com-
prehensive NPM reform. However, in terms of the idea, the reform process, and the 
eff ects, NPM has been quite diff erent in each of these countries. Th e size and the 
range of state activities across Anglo-Saxon countries were increasing to the point 
that expenses in the public sector represented about 50% of the GDP. Th is develop-
ment led directly to an ineff ective administration undermined by many bureaucratic 
problems, and as a result, a new phase of neo-liberalism tendency evolved, which 
was led by a Th atcherism philosophy. Francis Fukuyama in his book ‘State building: 
Governance and world order in the 21st century’, discusses the range and the power 
of the state institutions by distinguishing between the state activities scope and the 
power of the state authority. He claims that the distinction between these two dimen-
sions allows us to understand the power of the state. He also argues that whenever 
the scope of state activities is retracting in one hand, inversely, on the other hand, 
the stronger the state institutions become, and, as a result, the state will be moving 
toward a better economic place (Fukuyama, 2004).

Aft er the economic squeeze and the harsh recession that hit many countries, 
many of  them, including Anglo-Saxon ones, introduced reforms as  a  solution 
to achieving eff ectiveness at economic and administration levels, through hitting 
the hart of their bureaucracy in a comprehensive manner, based on three compo-
nents (marketization, disaggregation, and incentivisation). Th rough these strate-
gies, countries such as New-Zealand and the United Kingdom found themselves 
transforming their administrations, through strengthening the state institutions 
and cutting back on state activities. Th ese ideas gave rise to a new current phase 
in public management thinking, labelled NPM (Hood, 1995).

Basically, there were three theoretical pillars that played a major role in the es-
tablishment of the new model (NPM): Agency Th eory, Public Choice Th eory, and 
the managerialism mainstreams. Th e fi rst of these is based on the contractual rela-
tionship between the managers and the agents who work according to the contract 
conditions, and this became the basis for changing the fundamental nature of the 
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public sector (Gruening, 2001). Such beliefs were also acknowledged by Deakin 
and Michie: “If there is  a  single strand that runs through the changes brought 
by the neoliberal revolution . . . it is the revival of contract as the foremost orga-
nizing mechanism of economic activity” (Deakin & Michie, 1997, p. 1). Th e sec-
ond pillar deals with the assertion that people get services based on self-interest. 
Th e third was for overcoming the stagnation that appeared with the Weberian phi-
losophy model by managing the public sector, particularly by monitoring through 
performance settings and controlling the outputs of the administrative activities 
and the transfer of responsibilities and freedom by letting managers manage, mak-
ing them accountable for their results and actions, and making eff ectiveness the 
main theme in public management through depoliticization, thus keeping the pol-
iticians from interfering in the management process. Th e main reasons that drove 
the new public management to appear were to cut back the public sector, which 
was deemed to  be excessively expanded during the previous era of  the welfare 
state, and to move into privatization and market competition. In the same vein, 
this paradigm generated a complete break from the Weber administration, focus-
ing on the standards which related to the selection criteria of the chief executive 
heads in the units, drawing attention to citizens needs by making the administra-
tion more fl exible and harmonizing through disaggregation of the public sector 
into specialized units and making them compete in providing services by updat-
ing the private sector style (McLaughlin et al., 2002).

Under the NPM version, political leaders abstain from the day to day involve-
ment in administration matters so the administrators and the decentralized agen-
cies (rowing) will be guided by politicians (steering) through the outputs. Accord-
ing to Osborne and Gaebler, the role of government “is to steer, not to row the boat 
because government is not very good at rowing” (Osborne & Gaebler, 1992, p. 25). 
Th rough fi xing the budget, selecting the right people at the head of the agencies, 
and establishing monitoring bodies (Audit Commission) to monitor the perfor-
mance, New Public Management is an attempt to refashion public services in such 
ways that they resemble the private sector by bringing the private sector practices 
into the public sector and removing the diff erences between them (McLaughlin 
et al., 2002). However, many critics have emerged in the public management liter-
ature discussing new public management: one of the primary problems associated 
with this pattern of administration is the fragmentation and specialization result-
ing from single-purpose agencies, which leads directly to a myriad of problems 
in public administration. Also, many scholars have remarked that the fi rst wave 
(the new public management) was characterized by lack of coordination and con-
trol between agencies and, under the new public management, coordination was 
made more diffi  cult partly because the incentives to achieve each organizations 
aims were greater than the incentives to achieve system-wide objectives. “Osborne 
and “Gaebler” argue that the new public management separates ‘steering from 
rowing’, leaving the centre to steer while other agencies row (Osborne & Gaebler, 
1992, p. 35). But the question that should be asked here is whether the competition 
posed by the NPM Philosophy made the agencies row in a competitive manner 
(anarchical rowing) without coordination, therefore the boat (the public sector) 
may sail randomly, which makes the objectives hard to achieve. In this context, 
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the former New Zealand Minister of  State Services, Trevor Mallard, comment-
ed in one of his speeches that “departments compete against each other to hire 
the same staff , sometimes to the detriment of the Government overall” (Massey, 
2011, p. 77). Th ere is a  further problem related with social inequalities and the 
low quality of the services provided by the government. Moreover, “NPM” creates 
a weaker control by the superiors over the subordinates, caused by the fragmenta-
tion. (Lynn Jr, 1998a). Th ese fragmentation problems (the spatially and function-
ally fragmented) require a multi-agency response and varied solutions, as stressed 
by Tim Clark “the solutions to problems are not sought through the traditional 
means of individual government departments but rather through varied means 
according to the nature of the problem” (Clark, 2002, p. 108). All of the Anglo-
Saxon administrations have witnessed a  lot of  reforms, from the bureaucratic 
model to  the post-NPM models. Every reform has many reasons and special 
logic, furthermore, every model comes on the ruins of the others that have been 
passed, (1) the Weberian model has a perceived lack of performance responsibil-
ity, transparency, control and policy capacity to guarantee results, (2) these have 
led to new solutions, i.e., the creation of agencies, more autonomy and special-
ization, (3) but these solutions generated the loss of control by the centre and 
a fragmented public sector where the NPM is designed to resemble the prism 
eff ects, therefore, when the light goes through the prism, the light will fragment 
to diff erent colours, indeed, this is what happened to the public sector under the 
NPM model, (4) so, to transcend these problems, the reform actors proceeded 
with new strategies to  redress the new public management failure in  a  man-
ner where all the players have to  provide services  interdependent from NPG 
by adopting new techniques like coordination by (5) horizontal integration and 
(6) vertical integration (see Figure 1). 

Figure 1: Th e transformation from bureaucratic to post-NPM models 

Source: Composed by the authors.

Many works of literature consider post-NPM to be the second generation 
of  reforms. However, we  acknowledge that there are considerable discussions 
among researchers and some of them take into consideration the diffi  culties that 
appeared in  defi ning the surrounding aspects of  these reforms. For instance, 
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Christopher Pollitt and Geert Bouckaert, in the introduction of their book, as-
sert with regard to the complexities related to these paths, as follows: “... as the 
1990s progressed, its ‘personality’ began to change... Talk turned to governance, 
partnerships’ ‘joined-up government, whole of government’ and then to ‘trust’ 
and ‘transparency. In other words, the agenda seemed to shift . Th is was a com-
plex process …” (Pollitt & Bouckaert, 2004, p. 7)

Others see that the NPM model as  a  thing of  the past, as  Lynn stressed: 
“Most of  us could write the New Public Management is  post-mortem now” 
(Lynn Jr, 1998b, p. 232). Some argue that alternative patterns, such as E-govern-
ment, are beyond the new public management. As Patrick Dunleavy in his anal-
ysis of the emergence of digital era governance states, “we would argue for the 
fi rst time, it now makes sense to characterize the broad sweep of current public 
management regime change in  terms that refer to  new information-handling 
potentialities, which make feasible a transition to fully digital modes of operat-
ing for many government sector agencies” (Dunleavy et al., 2006, p. 487). Th ere 
are reasons to question this explanation. For instance, many researchers consid-
ered that the IT information technologies are a sub-tool to reinforce either NPM 
or post-NPM models. In the same vein, Christopher Pollitt and Geert Bouck-
aert claim “the point to make here is that e-government is not a model in itself. 
Neither does it line up exclusively with any one of the models mentioned NPM, 
networks, governance, etc.” (Pollitt & Bouckaert, 2017, p. 7). Many scholars have 
focused on this evidence, yet not everyone agrees that this is the most important 
aspect of the situation.

Joining up government to redress the failure 

Th e complexity of  the service delivery, and furthermore, the competition 
that was composed by new public management in diff erent public sectors, made 
the scholars and reformers seek ways and solutions to deliver the services in the 
desired form, particularly with the appearance of new players in the backyard 
of  the public sectors (private sector, civil society) who pushed for service de-
livery in a more integrated way in which everyone participated in it, by creat-
ing networks that coordinate public sector work. In this context, there were 
several theories and proposals by many scholars in the management fi eld (new 
public governance, good governance). Diff erent Anglo Saxon governments tried 
to  translate these theories into real programmes and strategies, among them 
joining-up-government (Osborne, 2010).

Overall, the problems that appeared in the heyday of the new public manage-
ment pushed the governments to seek out new methods to increase effi  ciency and 
eff ectiveness and so on. All Anglo-Saxon countries followed new paths in order 
to  reform their administrations, through moving toward a  pragmatic response 
to the problem, where the complexity of these problems and their cross-cutting 
nature demanded that organizational boundaries be more blurred (Keast, 2011). 
With this in mind, the reform was through introducing a solution called whole-of-
government (WOG), as used in Australia, or joining-up-government approaches 
(JUG), a slogan that originated in  the United Kingdom (Bouckaert et al., 2016; 
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Castellani, 2018; Christensen & Lægreid, 2007; Exworthy & Hunter, 2011; Khan 
& Musarrat, 2016; Perri, 2004; Pollitt, 2003; Pratchett, 2003; Song, 2018). In other 
words, JUG tends to proceed with a new organisational perspective that clashes 
with the existing one (Exworthy & Hunter, 2011). In short, JUG has been linked 
to and was accepted with enthusiasm in many Anglo-Saxon countries (Christensen 
& Lægreid, 2007; Khan & Musarrat, 2016). At fi rst glance, the joining up strategy 
seems to be a new pattern, while many researchers consider this pattern of admin-
istration as old as the public administration (Durose & Rummery, 2006; Imperial, 
2005). Th erefore, in this context Pollitt asserts that the joining up strategy is new 
but it seems to be the latest manifestation of one of the oldest perceptions in the 
fi eld of politics and public administration (co-ordination of policy-making and 
administration) (Pollitt & Bouckaert, 2004). In another context, as we mentioned 
above, many researchers in the fi eld claim that the Post-NPM models (like NPG) 
suggest several strategies which are rooted strongly within institutional and net-
work theory (Powell et al., 1996). 

In the literature, joined-up-governance tends to be used to refer to a strategy 
that aims to coordinate and implement policies across a government structure, 
in other words, it means the instruments and mechanisms that aim to enhance 
the voluntary or  forced alignment of  tasks and eff orts of organizations within 
the public sector. Also, these mechanisms are used in order to create a greater 
coherence and to  reduce redundancy, lacunae and contradictions within and 
between policies. Several authors have attempted to defi ne JUG, but at the time 
of writing this paper, there is still no accepted defi nition. In the fi eld of public 
management, many defi nitions of JUG can be found. Th e term has been used 
by  Perri who defi nes JUG as  “the consistency between the organizational ar-
rangements of programs, policies, or agencies which may enable them to col-
laborate” (Perri, 2004, p. 106).

From this standpoint, we may consider that there are many reasons for the 
government’s introduction of  JUG. From the empirical overview, the slogan 
of “whole-of-government” expresses the ambition to manage horizontal and ver-
tical coordination in order to reduce states in which diff erent policies undermine 
each other by  integrating service delivery and making collectively government 
services in one area, and adopting fl at government approaches like traditional co-
ordination mechanisms, not to mention making better use of limited resources, 
and improving cost-eff ectiveness by  removing overlaps, to  generate synergies 
by  taking together diff erent stakeholders (Private-public partnerships) and en-
couraging teamwork, information sharing and incentivising working together 
in a particular policy area and to give citizens the best access to services rather 
than fragmented access, tighter links between service entities delivers by creat-
ing seamless services, one-stop shops and user-friendly, holistic and effi  cient 
provision of  services (Keast, 2011; Pollitt, 2003). Jack Cunningham, the previ-
ous Minister for the Cabinet Offi  ce of  the United Kingdom, stated that “to im-
prove the way we provide services, we need all parts of government to work to-
gether better we need a joined-up government we need integrated government” 
(Tony Blair & Cunningham, 1999, p. 6). So, in short, it can be considered as a col-
lection of responses to the perception that services had become fragmented and 
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that this fragmentation was limiting the success of important goals of public policy. 
“Tom Christensen” summarizes the methods that have been introduced by many 
Anglo-Saxon countries, which are: (Christensen & Lægreid, 2007)
1. Increasing the control by the top leaders
2. Extending horizontal control by diff erent departments
3. Cross-sectorial coordination “super-networks” 
4. Coordinate activities between and across organizational boundaries (inter-

departmental, centre-local, communities, voluntary bodies, and diff erent 
stockholders). 
Ling, in his pragmatic typology, draws our attention to the dimensions as-

sociated with JUG which are as follow: new ways of working across organisations 
(joined by shared leadership, pooled budgets, the-Invest-to-save budget, merged 
structures, joint teams, and shared agenda), new types of  organization (joined 
by culture and values, whole change of culture information), new ways of deliver-
ing service (joined by consultation, shared client focus customer/client focused, 
shared customer interface, new accountabilities and incentives (shared outcome 
targets, performance measures, regulation) (Ling, 2002, pp. 625–631).

Th e practices associated with joined-up government are varied and diff er 
from one context to another. Figure 2 demonstrates the dimensions that are as-
sociated with how to achieve JUG. Consequently this is done through increasing 
cooperation and coordination tools which link up eff orts at local, regional, and 
international level as well as various government sectors. JUG requires not only 
government departments and agencies, but also independent bodies and civil 
societies, to operate across organizational boundaries through one common ob-
jective of delivering service (see Figure 3) (Khan & Musarrat, 2016). At this stage 
of understanding, we believe that to achieve the purposes of the joining up gov-
ernment approach, there are two dimensions that must be attained: the fi rst one 
is the vertical form (from top to down): this method can be used by the political 
leadership and the offi  cial body as  an integration strategy which flows down 
(from central to local level to management and service levels). As a result, this 
strategy will be translated as law aft er negotiation and bargaining with the civil 
servants. Th e other form, coupled with the fi rst one is the horizontal integration: 
this method stands on the integration emerging from the service delivery front 
that oft en precedes it  for many reasons (scarcity of resources, working condi-
tion etc.). Notably, from the information laid out above, we conclude that in es-
sence joining up strategies are an attempt to  integrate new bodies (stakehold-
ers) in public matters, rather than governing by a singular body (Rhodes, 1997). 
JUG contains many actors and can have several kinds and forms (public-private 
sector, public and voluntary sector, the state and the individual and between 
statutory sectors) (Balloch & Taylor, 2001).

To proceed with a new joining up strategy, there might be a significantly 
important need to guarantee that all actors follow the same direction. However, 
this guarantee can be found in the forms and types of relations and the links that 
control the actors. To give an illustration (formal, informal or contractual), there 
might also be another indicator that has an important eff ect and that can appear 
through the quality of the relationships, for instance (higher trust relation or lower 
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one), between the actors. From a structural point view, another important aspect, 
however, is that we know all that these actors act inside a certain structure, but the 
type of structure plays a pivotal role in the success of strategies for joining up. De-
spite this, we can fi nd two types of structure: the fi rst one brings an equal structure 
which can occur between, for example, the public and voluntary sectors or  the 
public and private sectors. Also we can defi ne two levels of  joining up working 
at national and local level (Davies, 2009).

Many researchers and public bodies have tried to  identify JUG strategies 
needed for putting the joining up strategies in the right paths. In view of a “wiring 
it up” report by the cabinet offi  ce, fi ve themes of recommendations for improving 
JUG were identifi ed (Great, 2000):
1.  Leadership for cross-cutting policies & services: value and reward cross-cut-

ting activity, ensure career progression linked to policy experience.
2.  Improving cross-cutting policy-making: make better use of outside experts.
3.  Skills for cross-cutting policies & services: encourage the interchange of staff  

between departments and with external agencies.
4.  More flexibility in  the funding of  cross-cutting policies: institute changes 

in parliamentary procedures.
5.  Getting a  role of  the Centre-right: articulate better corporate government 

goals, ensure eff ective performance management and information systems.
In another part, Sullivan and Skelcher work on which ways in which diff erent 

stockholders can facilitate the joining up working by identifying components that 
linked both actors who want to move toward jointly working with these compo-
nents, including the understanding of collaborative and partner issues, overcom-
ing existing institutional cultures, establishing a strategic vision, ensuring avail-
able resources and capacity, formalizing the relationships and criteria for working 
together and developing appropriate communications and performance frame-
works (Sullivan & Skelcher, 2017).

Th is method is not without problems, as  there may well be risks in  these 
strategies. Pollitt argues that the costs in  tracking the joining up  in the gov-
ernment, in many aspects regarding diff erent actors joining in through several 
processes of  the JUG may lead to higher risks of  failure (because of complex-
ity, irreconcilable disagreements, obscure accountability arrangements) (Pollitt, 
2003), as well as the fragility of JUG. Th is pushed the Cabinet Office to launch 
an initial review of cross-cutting issues, “By their nature, cross-cutting policies 
tend to  have more stakeholders, be  harder to  monitor and evaluate; and run 
greater risks of failure and communications breakdown” (Great, 2000, pp. 7–8). 
In this review, the cabinet offi  ce identifi ed the problems that can appear, and 
which can be faced by employees and civil servants. Among these problems were 
less clear lines of accountability for policy and service delivery, greater difficulty 
in measuring eff ectiveness and impacts, the need to develop and maintain more 
sophisticated performance measurement systems, direct and opportunity costs 
of  management and staff  time spent establishing and sustaining cross-cutting 
working arrangements. Th erefore civil servants must learn how to communicate 
faster with a wider range of stakeholders; they need to acquire new skills, orga-
nizational and transitional costs of  introducing cross-cutting approaches and 
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structures (Great, 2000). Khan and his colleague summarized the risks and chal-
lenges that could stand in the way of JUG: lack of cooperation in the implemen-
tation between levels of government, lack of consideration of the division of re-
sponsibilities among levels of government, lack of training in accomplishing the 
priority task of the government, and limited cooperation with civil society orga-
nizations in the field (Khan & Musarrat, 2016). Another key thing to remember 
is  that the civil society is  considered as  one of  the important numbers in  the 
joining up working, however from the logic of ‘survival of the fi ttest’, JUG forma-
tion could lead to net losses for the voluntary sector in facing the logic of profi t 
for the private sector.

To proceed in these approaches, there must be a form of cultural alignment 
among these diff erent organizations (aims and management systems). Th ere are 
diff erent styles and methods which diff erent Anglo-Saxon countries have applied 
to achieve this end.

Understanding joining-up-government from a cultural perspective 

Much attention has been drawn to  the importance of  culture as  an aspect 
of  administrative reform (Bouckaert, Hofstede, 1998; Oliver & Cravens, 1999; 
Xi, 2016). Th erefore, if we want to learn much more about administrative reform, 
we should look at  it from cultural angles. “In the 1950s and 60s, the dominant 
belief, at least in Europe and the U.S., was that management was something uni-
versal” (Hofstede, 1983, p. 75), but obviously, from another side , cultural diff er-
ences have a diff erent impact on public administration, the reforms packages are 
studied in depth to ensure their alignment with the cultural values of the society, 
and therefore there is no doubt that the paths of  the administrative reform are 
infl uenced by the culture society values, since the essence of culture is not what 
is visible on the surface but signifi cantly it can be considered as shared ways for 
groups of people to understand and interpret the world. As mentioned by Hofst-
ede, who supports this idea pointedly “management methods are not value-free” 
(Hofstede, 1984, p. 96).

Th e term culture has been said to be one of the most complicated words. 
In the literature culture usually refers to an attempt to explain diff erences in the 
behaviour of  diverse groups of  actors in  situations that are objectively alike 
(Schedler & Proeller, 2007); in comparison with Hofstede’s work where he de-
fi nes culture as  a  gene pattern across generations and in  this context culture 
is  defi ned by  him as  “the collective programming of  the mind which distin-
guishes the members of one group or society from those of another” (Hofstede, 
1984, p. 82). Th e research of  Hofstede into national cultures was carried out 
between 1967 and 1978 in attempt to meet an objective: to develop a commonly 
acceptable, well-defi ned, and empirically based terminology to describe cultures 
by collecting the data about a large number of cultures, rather than just only im-
pressions. According to him in this research, based on IBM data from around the 
1970s, initially four, then five dimensions were relevant: power distance, individu-
alism/collectivism, masculinity/femininity, uncertainty avoidance, and time span, 
furthermore, he added another sixth dimension, namely indulgence (see Table1). 
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Table 1
Cultural dimensions by Geert Hofstede

Power Distance: (PD) Th e extent of acceptance of distribution of power inequalities

Culture rejects distribution of inequalities of power Culture accepts distribution of inequalities 
of power

Th is culture is working on fi ghting inequality in the 
distribution of power between people and the 
opportunity of progress and development available 
for all, therefore. Th is culture does not take into 
consideration the diff erences between people and 
it does not believe in the distribution of unequal 
power between their members and the power-use 
between people should be done in a legitimate 
manner

Th e inequalities in distribution of power 
between people in this culture are acceptable 
and normal. People in these societies accept 
the hierarchical order, the subordinates are 
not expected to express their disagreement 
with superiors because there is no opportunity 
of superiority for all, therefore, they give the 
most importance to the diff erences between 
people in terms of power distribution 

Uncertainty avoidance (UA):Th e extent to which risks and the uncertain conditions are faced 

Cultures which avoid the risks and uncertainty 
conditions

Cultures which do not avoid the risks 
uncertainty conditions

Th is culture gives more attention to the 
organization’s rules, it also stands on obedience and 
serious working and the ambiguous feeling that 
spreads between people

In spite of the risks and the uncertainty 
of conditions in this culture, people still have 
the ability to go on toward ventures

Masculinity/femininity (MAS):Th e extent orientation by masculinity versus femininity

Culture oriented by masculinity Culture oriented by femininity

In these societies, the tendency is toward the 
distinction between the genders that supports 
the control of men who are characterized 
by assertiveness and toughness, furthermore, they 
focus on material success

On the other hand, in societies which are the 
dominated by femininity, the tendency is toward 
equality between the genders and the roles over-
lap between them. Furthermore, these societies 
focus on the improvement of life quality 

Individualism/collectivism (DV): domination by individualism versus collectivism

Individualism cultures Collectivism cultures

Th ese societies focus on self-interest and the ties 
between people are loose; everyone looks aft er 
themselves and their immediate family

On the contrary, in collectivist cultures, people 
are expected to be interdependent, and must 
show loyalty to their extended family and/or 
to the in-group to which they belong

Short-term orientation versus long-term orientation (LTO)

Short-term orientation Long-term orientation

In this culture, people focus on personal stability 
and caring about the present 

In this culture, people focus on some values like 
perseverance, determination and savings

Indulgence (VR): High indulgence versus low indulgence

High indulgence society Low indulgence society

In this culture, there are no strict social norms, 
hence people can achieve their needs and desires, 
and as a result, they are supposed to be happy

In this culture, people live under strict social 
norms; their needs are suppressed and regulated

Source: (Hofstede et al., 2010).
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As we mentioned above, the joined-up government is a complex system lay-
ered with multiple sectors and levels, and, yet again, the success of this approach 
depends on the extent of acceptability of cultural values by society (Hyde, 2008).
Th e argument is that there is a need to re-establish a common and cohesive culture 
in the public sector; therefore, all agencies should be bound together by a single, 
distinctive public service ethos. Under whatever slogans are used in describing the 
joining up working, all Anglo-Saxon governments emphasized the need to build 
a supportive public-sector culture that encourages whole-of-government solutions 
by formulating value guidelines and codes of conduct (Shergold, 2005). From the 
short review above, some key fi ndings emerge: 

Table 2
Cultural dimensions indexes

Country PDI IDV MASI UAI LTOI IVR

United States 40 91 62 46 26 68

Australia 36 90 61 51 21 71

New Zealand 22 79 58 49 33 75

UK 35 89 66 35 51 69

Ireland 28 70 68 35 24 65

Canada 39 80 52 48 36 68

France 68 71 43 86 63 48

Italia 50 76 70 75 61 30

Spain 57 51 42 86 48 44

Source: (Hofstede et al., 2010).
Note: France, Italy and Spain (the Napoleonic countries) have been added as examples to show the diff erences 
in cultural values between these nations, and also to clarify that the Anglo-Saxon nations as a model, have 
special cultural values.

According to Hofstede, the divisive culture dimensions in any organization 
are the uncertainty avoidances (UA) and power distance (PD). Organizations are 
working on distributing authority (delegation) and they also serve to avoid uncer-
tainty (ambiguous cases). Figure 2 shows that the Anglo-Saxon cluster is charac-
terized by low PDI. We notice among these countries New Zealand scores the low-
est value in this index, and the United States comes in the lead in IDV. Similarly 
Ireland scores highest in MAS, although there is convergence between the other 
countries like the UK, New Zealand, Australia, and the United States. Surprisingly 
we fi nd that Ireland and the UK score the same lowest value index with regard 
to UAI. Another key point to remember is that, regarding the time cases, we fi nd 
that Australia scores the lowest value index in LTOI, followed by the United States. 
On the other side, we see that the Napoleonic cluster is characterized by highest 
value index UA, especially Italy and France, and not only in UAI, but also scoring 
the highest value index regarding PD. On the other hand, we see that France and 
Italy also score the highest value index in LTOI (see Figure 3).
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Figure 2: Cultural indexes in Anglo-Saxon countries 

Figure 3: Cultural indexes in Napoleonic countries 
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In one way or another, the culture society value plays a pivotal role in defi n-
ing the success of a  joining up government program, as well as  in how the cul-
ture platform identifi es the capability of  those reform programs. In conclusion, 
to understand the interaction between culture and joining up government reform, 
we should analyse how the culture variables, as mentioned by Geert and Hofstede, 
aff ect the success of JUG. Moreover, we should look into the acceptability of the 
community (employees, individuals, departments, local governments, private sec-
tors, voluntary sectors) in regards to this package.

Low Uncertainty avoidance index 
and the tendency to renew and to adventure
Th ere are diff erences between nations’ cultural values in  their aptitude for 

renewing and for adventure. Obviously this tendency is associated with the low 
uncertainty avoidance values that we fi nd it  in the Anglo Saxon models, where 
their people are thirsty for change and adventure and are open to further reforms. 
To  that end, there is  no doubt or  hesitation in  the implementation of  joining 
up government.

Figure 4: PPP projects from 1990 to 2016

Source: (European Union, 2018).

Figure 4 shows the private-public partnership, where the private sector works 
in providing services. Th is partnership is considered as a pivotal factor in joining 
up strategies, but this form of partnership is determined by the readiness for part-
nership among the actors and their willingness to proceed in joining up working. 
The Figure 2 shows that in the United Kingdom, which is characterized by low 
UAI, we notice that the number of projects between the private and public sec-
tor reaches the highest levels in reform times where the JUG was introduced 
strongly from the year 1990 to 2016 and witnessed approximately 1000 PPP 
projects, which explains the adventure spirit of the private sector, and which 

number of projects
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gives an impression that the cultural value for the UK society encourages it to 
go further in joining up working, even in the midst of the economic crisis that 
hit the world in 2007. In comparison with cultural values that are held by the 
French, Spain and Italy societies, we fi nd the factors of stability and fear of ad-
venture and renewal are clearly shown in the private sector tendency, where the 
number projects of PPP type are very low.

It is  important to highlight the fact that, despite the obstacles to which the 
voluntary sectors are exposed, they are still playing a major role in  the success 
of joining up strategies. Another promising fi nding was that the extent of integra-
tion for the civil society in joining up working with the government is determined 
by the extent of UAI. From Figures 3 and 5, we notice at fi rst glance that there is an 
inverse relationship between uncertainty avoidance and the average time volun-
teering, therefore, if there is a higher UAI, there is a decrease in the average time 
volunteering, and vice versa, if  there is a  lower UAI, there is an increase in  the 
average time volunteering. Th is implies that Anglo-Saxon countries are apparent-
ly distinct from the rest, i.e., the voluntary sectors in the Anglo-Saxon countries 
spend more time in providing services, with New Zealand in  the lead followed 
by countries, most of which are Anglo-Saxon nations. (See Figure 5)

Figure 5: Time spent volunteering, %

Source: (Charities, 2018).

High Masculinity index and the extent of reform readiness
It is interesting to note that, a high MASI score on this dimension indicates 

that the society will be driven by competition, achievement and success. Competi-
tiveness between people is seen as a good thing: the strong should win. In fact, 
this is what aff ects the readiness for reform, whatever the content of the reform 
in this society is, it will be taken seriously and considered a challenge that must 
be achieved. Th e principal objective is to create individual jobs that are more inter-
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esting by giving workers a bigger challenge. From Figure 4 and Table 1, we notice 
that the Anglo-Saxons as societies are characterized by the highest index in mas-
culinity. Th is is particularly important in regards to achieving this strategy and 
explains more, i.e., that any further joining working does not constitute any 
problem to the diff erent actors who participate in working for common teams 
(Hofstede et al., 2010). In a feminine society, solidarity between people is seen 
as a good thing: the strong should help the weak and social justice is an impor-
tant value, people in  these societies try to maintain the stability and establish 
informal relationships in the workplace (Schedler & Proeller, 2007).Th is consti-
tutes a possible obstacle for serious administrative development.

Conclusion

Th e paper concludes by  arguing that Anglo-Saxon countries under cer-
tain assumptions, as outlined above, can be construed as holding cultural val-
ues which allow them to  proceed with more joining up  working without un-
certainty. Moreover, this may explain why these countries qualify for any re-
form which keeps pace with environmental development. Th is is clearly shown 
by the transformation that occurred over four decades of time from bureaucratic 
to post-NPM models. Th e challenge, spirit and assertiveness which character-
ize Anglo-Saxon societies push them on to further administrative development, 
and whatever changes occur in these societies, they will inevitably be applica-
ble to cultural values. Th ere is no way to export these reform packages unless 
the importing country is characterized by the same cultural values, but if there 
is partial importation with incrementalism reforms and work on cultural val-
ues changing in the long-term, in this case, success could be possible, although, 
there is no evidence to support this claim. 

Our fi ndings on  this issue at  least hint that there is  also an  inverse rela-
tionship between the uncertainty avoidance index and the masculinity index, 
therefore, if there is weak uncertainty avoidance, inevitably there is a masculine 
society. Th is is an important fi nding in the understanding of the Anglo-Saxon 
cluster and, vice versa, where there is strong uncertainty avoidance, there is in-
evitably a feminine society (Napoleonic cluster).

Furthermore, despite the obstacles that may exist on the ground and that 
can be met by the civil society, there is low uncertainty avoidance, which paves 
the way towards a larger involvement in providing services. Also this dynamic 
may encompass the private sectors, especially in  a  perfect environment (rule 
of  law, incentives etc.). Despite these variables, the success of  reform requires 
cultural bases in harmony with society values, as there is no way to fi nd a rem-
edy to administrative failure by adopting techniques that may diff er from the 
original culture.
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Abstract
Th is study aims to provide an overview of the literature on network research that 

developed in  public administration studies over a  period of  ten years (2007–2016). 
Besides this, it also observes whether a consensus on the network concept was reached 
among scholars during this time period. The differences in approaches and perspec-
tives used by public administration scholars in understanding networks each have 
their own implications on the heterogeneity of network research. Such differences, 
hence, inf luence the way they define networks. The rise in the amount of research 
and differences in the use of the “term” network indicates that clarity in the network 
concept has yet to be reached. The contribution of this study is based on the fact that 
the field of public administration needs to be more aware of the network literature 
in other disciplines and to employ this research to advance the understanding of net-
work issues in the public sector context.

Keywords: Public Administration; Network; Stream Network; Fragmentation 
concepts.

Citation: Husna, Kh., Kusumasari, B. & Pramusinto, A. (2019). Building a Network 
Concept in  Contemporary Public Administration. Public Administration Issue, Special 
Issue I (electronic edition), pp. 46–61 (in English); DOI: 10.17323/1999-5431-2019-0-5-46-61.



47

Husna Kh., Kusumasari B., Pramusinto A. Building a Network Concept in Contemporary Public Administration

 Introduction

Research on networks, which has progressed steadily in public administra-
tion studies, is ongoing and depends substantially on enhanced clarity of the con-
cepts and defi nition of networks (Lecy, Mergel & Schmitz, 2014, p. 657). “All sci-
ence depends on its concepts” (Sir George Thomson, 1961, p. 4), and “we live 
in a conceptual world” (Bogason & Toonen, 1998, p. 211). 

In fact, research on networks in public administration has developed 
so rapidly that Agranoff  and McGuire consider today to be the “age of networks” 
(2001, p. 677). 

However, this development has not been supported by a clearer understand-
ing of  the concept of networks in public administration. It has been observed 
that a “coherent body of scholarship on networks has not been developed and 
common understanding of what networks are, has not been reached” (Wach-
haus, 2009, p. 60). 

In order to further understand the concept of networks, it has been suggest-
ed that scholars periodically “organize” the literature systematically (Lecy et al., 
2014). Wachhaus (2009) conducted a survey of network literature from 1986 
to 2006 and off ered seven attributes that may be used as a baseline defi nition 
of networks: complex, exchange, interaction, interdependency, nonhierarchical, 
governance, and policy. 

Isett et al. (2011) divided network research into three streams: policy, gov-
ernance, and collaborative networks. Similarly, Lecy et al. (2014) clustered re-
search networks into three categories: policy formation, governance, and policy 
implementation networks. Although the two groups of  authors reached simi-
lar conclusions, the concept of networks remains fragmented and inconsistent, 
as observed in previous studies (Blom-Hansen, 1997; Borzel, 1998; Damgaard, 
2006; Hall & O’Toole, 2002, 2004). Based on the fi ndings of Wachhaus (2009), 
Isett et  al. (2011), and Lecy et  al., (2014) on  the development of  the concept 
of networks in public administration studies, it is imperative that scholars main-
tain a focus on this development.

Th is study intends to  thoroughly examine variations in network research 
during the period of 2007–2016. Th is article provides an overview of networks 
in public administration research and intends to establish that the concept re-
mains fragmented and that there is as yet no consensus on the understanding 
of networks. Th is assumption (epistemological) is established on the basis that 
public administration initially emerged as an art rather than a science wherein 
its advent was a necessity for resolving practical matters, and in fact there was 
debate on whether it was art or science between Simon and Waldo in addition 
to  discussion on  defi ning the concept of  “publicness”, which remains unclear 
today (Udo Pesch, 2005). 

Public administration has developed by adopting theories from other scien-
tifi c disciplines, and the concept of networks is also utilized based on research-
ers’ needs (Agranoff , 2007; Wachhaus, 2009).

Th is article is divided into 4 parts. Th e fi rst part contains the research back-
ground and objective. Th e second part, the research methodology, explains the 
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process of a journal article search. Th e third part presents research fi ndings and 
discussions relating to the fi ndings analysis. Th e fourth part contains the conclu-
sion, limitation, and future research.

Research methodology
With this study, the authors intend to  provide an  overview of  the litera-

ture on the development of network research in public administration studies 
over the 10-year period of 2007–2016 through a  literature review. Specifi cally, 
the authors searched articles on this topic from respected peer-review journals 
in three search stages.

Stage 1: Data Source and Document Selection
The first stage entailed searching the 2015 SCImago Journal Rankings 

(SJR) issued by Scopus considering that Scopus offers free journal searching 
and has the largest database of  peer-reviewed literature and abstracts (Ley-
desdorff et  al., 2010). The SJR ranks journals by  what it  calls their “average 
prestige per article”. The articles are ranked based on numbers of citations and 
the prestige of  the journals the articles are published in; articles in  journals 
with higher prestige are given higher prestige rankings. The SJR index began 
in 1996. 

Scopus ranks journal prestige by  quartile, where journals with the best 
reputations and quality are placed in Quartile 1 (Q1, excellent), and others are 
placed in Q2, Q3, or Q4 based on reputation. Th e search for literature on net-
works in public administration journals resulted in 111 journals, 28 of which 
were ranked in Q1. 

Th e authors then divided these 28 journals into three regions, the United 
States (10) and Europe (18); there were no Q1-ranked journals in Asia in this 
research category. Th e authors then selected fi ve journals each from the Unit-
ed States and Europe. Because there were no Q1 journals in Asia, the authors 
broadened the search and identifi ed two public administration journals, one 
in Q3 and one in Q4.

Stage 2: Research Terms, Inclusion and Exclusion Process
In the second stage, based on Wachhaus (2009) – who followed the perspec-

tive of Hay and Richards (2000), i.e., that networks are defi ned by how people 
talk about them – for this study, the authors searched for articles that contained 
the key word “network” in  titles and abstracts, specifi cally by examining each 
issue of each journal for each year of the study period (i.e., 2007–2016). In order 
to cross-check for articles containing the word “network” that might have been 
left  out, the authors also conducted automatic searches on each journal’s website.

Stage 3: Analysis and presentation of results
In the third stage, the authors thoroughly read each article and then clas-

sifi ed them based on topic, methodology, and area coverage. Th e articles were 
then analyzed and categorized into major topic areas based on the fi ndings. 
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Results and discussion
Developing Networks Research 
Isett et al. (2011) define research on networks in public administration 

“as still in early stages”, which suggests that there are still challenges and funda-
mental questions that require addressing, particularly how diff erent networks 
research phenomena can be explained (ibid., p. 160). Numerous scholars have 
conducted eff orts to orient network research using universal language to facili-
tate the collective endeavors of scholars to understand the concept of networks 
in public administration studies. 

However, the above undertakings fall far short of expectations for network 
research in  public administration studies in  terms of  producing a  standard for 
conducting assessments. Th is is in stark contrast to network research in sociology, 
which has been developing for over 50 years based on the now standard concepts 
of centrality, density, cohesion, and betweenness (Freeman, 1997; 1999 in Wach-
haus, 2009). Rhodes even classifi ed the analysis of the network approach in soci-
ology and political science into three levels – micro, meso, and macro (Rhodes, 
1990, p. 294). 

Th e search for articles from the 12 selected journals resulted in 216 research 
articles on networks in public administration. Figure 1 illustrates the fl uctua-
tions in research on the topic during the study period. 

Figure 1: Numbers of articles on networks published 
in 2007–2016

Wachhaus (2009) conducted a literature survey on network research in the 
top ten public administration journals and observed an increase in network re-
search in the years 2000 and 2003 as well as a sharp increase in 2006. Figure 1 
refl ects similar results: network research increased steadily until 2011, decreased 
sharply in 2014, and increased again in 2015 and 2016. It should be highlighted 
that the distribution of network articles in the 12 journals was unequal, as dis-
played in Table 1. 
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Table 1
Numbers of articles on networks by journal

Name of Journal Number of Articles

Administrative Science Quarterly 21

Journal of Policy Analysis and Management 5

American Review of Public Administration 19

International Public Management Journal 13

Administration and Society 11

Journal of Public Administration Research and Th eory 29

Public Administration Review 21

Journal of European Public Policy 17

Public Administration 43

Policy Studies Journal 23

International Review of Public Administration 12

Frontiers of Business Research in China 2

Th e distribution of articles was interesting to observe. In general, Public Ad-
ministration had the most articles, and among the 12 journals, only Public Admin-
istration and the Journal of European Public Policy published network research ar-
ticles annually; the authors assume that the inconsistent numbers of articles have 
contributed to the fragmentation in the concept of networks in public administra-
tion. Wachhaus (2009) found only one researcher who had consistently focused 
on networks research with 11 published articles; meanwhile, between 1987 and 
2006, many researchers only published one article on networks. Th is led Hummel 
(2007) in Catlaw (2009, p. 480) to say that “there has been a problematic conver-
gence of public administration thought around networks”.

Variations of Network Research
For this article, the authors mapped the network literature by dividing articles 

by topic and methodology.

∙ Topic
Network research in public administration has been developing rapidly based 

on the variety of topics that emerged in the period 2007–2016: general attributes 
of networks (Wachhaus, 2009); governance networks (Catlaw, 2009; Zeemering, 
2012; Ha & Felock, 2012; Casey, 2015; Klijn & Skelcher, 2007; Hendricks, 2008; So-
rensen & Torfi ng, 2005; Klijn, Steijn & Edelenbos; 2010); policy networks (Green-
away, Salter & Hart; 2007; Bevir & Richards, 2009; Marsh et  al., 2009; Wilkin-
son, Lowe & Donaldson, 2010; Pedersen, 2010; Zheng, Jong & Koppenjan, 2010; 
Toke, 2010; Bax, Jong & Koppenjan; 2016, Tomlinson, 2010); knowledge networks 
(Dawes & Schneider, 2007; Scharf, Laze & Mergel, 2012; Lee, 2013); trust in net-



51

Husna Kh., Kusumasari B., Pramusinto A. Building a Network Concept in Contemporary Public Administration

works (Limbright, Mischen & Laramee, 2009); network performance (Her-
ranz, 2010; Span et al., 2012; Owens & Acevedo, 2012; Akkerman, Torenvlied & 
Schalk, 2012; Kenis & Provan, 2009); social networks (Lee & Kim, 2011; Peverelli 
et al., 2011; Wang & Gao, 2011); emergency management networks (Kapucu & 
Garayev, 2013, 2016); and networking behavior (Walker, O’Toole, & Meier, 2007). 

Th e authors then categorized the research topics based on the three streams 
identifi ed by Isett et al., (2011): policy, collaborative, and governance networks. 

Policy Networks. Th e concept of policy networks initially focused on allocation 
of public resources in policy making (Isett et al., 2011, p. i158). According to Lau-
mann and Knoke (1987), policy networks have a “shared fate” between public or-
ganizations, legislative bodies, and interest groups that are interconnected and have 
their own respective interests in policy making (see: Isett et al., 2011, p. i158). 

Governance Networks. Th e second stream of network research focuses on in-
ter-organizational coordination in  accomplishing common objectives derived 
from networks themselves (Isett et al., 2011). 

Collaborative Networks. Th e third stream of  network research focuses 
on provision of goods and services through collaborations between government 
institutions and for-profi t and nonprofi t organizations. Th is provision requires 
collaboration among actors, particularly when one actor is unable and unwilling 
to create and produce goods and services in the required amount (Agranoff  and 
McGuire, 2003; Isett et al., 2011). Table 2 presents the results of this categorization 
by stream.

Table 2
Network research topic classifi cation based on Isett et al., 2011

Name of Journal
Topic

Policy 
Network

Governance 
Network

Collaborative 
Network

Administrative Science Quarterly 0 18 3

Journal of Policy Analysis and Management 3 3 0

American Review of Public Administration 2 15 2

International Public Management Journal 2 10 1

Administration and Society 1 5 5

Journal of Public Administration Research and Th eory 9 15 3

Public Administration Review 1 17 3

Journal of European Public Policy 6 8 4

Public Administration 17 25 1

Policy Studies Journal 18 3 2

International Review of Public Administration 2 6 4

Frontiers of Business Research in China 0 2 0

Source: Literature survey results
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The authors found that scholars often did not emphasize which stream 
their work fit into, which made it difficult to categorize some of the articles, 
and this has been a  common limitation regarding the three streams. Borzel 
(1998) in Isett et al., (2011) notes that although scholars have conducted stud-
ies within the three streams, many are still uncertain about how to apply the 
streams.

One interesting topic that emerged during the searches for this litera-
ture review was “dark side” networks; three of the 216 articles reviewed these 
networks, specifically, terrorist networks (Bakker, Raab & Milward, 2012; 
Gardeazabal & Sandler, 2015) and corrupt government (Jancsics & Javor, 
2012). Bakker et al. (2012) specifically discussed this in their article entitled A 
Preliminary Theory of Dark Network Resilience, which reports on how to ad-
dress international crime and terrorist networks, and Gardeazabal and Sandler 
(2015) examined the role of Interpol in monitoring terrorist networks. Janc-
sics and Javor (2012) analyzed networks for perpetrating criminal acts within 
governments. 

Th ese authors all used case study methodology in their research. Although 
research on dark side networks presents them as dangerous and having negative 
connotations, in the context of the concept of networks, dark networks are seen 
as a metaphor.

∙ Methodology
The methodology authors use is one determining factor in understand-

ing whether there is  a  consensus on  the concept and definition of networks 
in public administration studies. Methodology determines the kinds of results 
authors intend to attain. Every methodology bears its advantages and disad-
vantages respectively. The network research conducted by public administra-
tion scholars show that in  relation to  the use of  methodology, the majority 
of them still rely on qualitative and quantitative methodologies. Table 3 pres-
ents the methodologies used in the research articles identified for this litera-
ture review in the period 2007–2016. 

Table 3
Methodologies in networks research

Name of Journal
Methodology

Qualitative Quantitative Mix

Administrative Science Quarterly 2 19 0

Journal of Policy Analysis and Management 1 4 0

American Review of Public Administration 8 10 1

International Public Management Journal 6 7 0

Administration and Society 7 3 1

Journal of Public Administration Research and Th eory 11 17 1
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Public Administration Review 14 7 0

Journal of European Public Policy 11 3 4

Public Administration 36 7 0

Policy Studies Journal 11 9 3

International Review of Public Administration 7 5 0

Frontiers of Business Research in China 1 1 0

Source: Literature survey results

Th e use of quantitative methodology refl ects scholars’ intent to provide more 
objective results within network research. Authors denote the limitations in their re-
search that make it necessary to use caution in generalizing their results regarding 
theories in public administration network research. Although the aim of this quanti-
tative research has been to provide objective results, there is as yet no consensus on the 
concept, defi nition, attributes, and standard of measures of networks in public ad-
ministration (Blom-Hansen, 1997; Borzel, 1998; Damgaard, 2006; Hall and O’Toole, 
2002, 2004; Wachhaus, 2009; Isett et al., 2011; Lecy, Mergel & Schmitz, 2014), lead-
ing Catlaw (2009, p. 480) to conclude that “networks have been accepted uncritically 
in public administration without any examination of their underpinnings”. 

A number of  journals even demand research results to be published in the 
form of a  journal article and empirical data to be used quantitatively, and even 
the data and data analysis results stage to be published along with the article (Isett 
et al., 2011). Furthermore, Isett et al. mention that it  is high time that journals 
in the fi eld of public administration do the same. 

“Steps such as these would begin to allow our fi eld to build a broader 
understanding of  network (and other) phenomena without the expense 
of extensive data collection by making existing datasets more readily avail-
able” (ibid., p. i167)

Previous research carried out by  Iset et  al., (2011) and Kapucu, Hu and 
Hosa (2017) recommend scholars studying network research in  public admin-
istration to  employ a  mix method in  data collection. Kapucu, Hu and Hosa 
(2017, p. 1110) state “Future research designs should continue using multiple 
types of  data collection methods to  overcome the constraints of  one method”. 
A mix method is a vital necessity in network research within public administra-
tion study wherein reliability and validity can possibly be improved (Kapucu, Hu 
& Hosa, 2017, p. 1110). Th e results of  research conducted by  Kapucu, Hu and 
Hosa in analysing 81 SNA articles in public administration show an increase in the 
use of hybrid data collection methodology in network research. Th e number is, 
however, still very limited and it has yet to experience the increases that qualitative 
and quantitative have. Ultimately, the results of this study show similar fi ndings 
to those conducted by previous researchers in the period of 2007–2016. In relation 
to the use of methodology, researchers have yet to combine quantitative and quali-
tative data collection when conducting networks research as shown in Table 3.
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Technical expertise in  statistical networks is  very much needed bear-
ing in  mind that the continuity of  networks research depends on  the clarity 
of a defi nition of networks and related measures (Wachhaus, 2009; Lecy, Mer-
gel & Schmitz, 2014). “Public administration scholars need to foster closer ties 
with technical disciplines that are developing new methods and measures” (Isett 
et al., 2011, p. i168). In one of its editions, the Policy Studies Journal off ers schol-
ars an opportunity to explore networks from a technical point of view, and au-
thors appear to consistently use social network analysis for exploring networks. 
Authors use measures that are common in sociology such as density and central-
ity. Th e use of concepts, measures and theories from other scientifi c disciplines 
stresses that public administration is  a  multidisciplinary fi eld (Rainey, 1994) 
that cannot stand alone as a typical science (Kuhn, 1962 in Ricucci, 2010).

Defi nitions of Networks in Public Administration Research 
Th ere is currently no general defi nition of networks (Agranoff  & McGuire, 

2001; Borzel, 1998; O’Toole, 1997 in Wachhaus, 2009, pp. 60–61), and Wachhaus 
(2009) observed that there are no generally accepted attributes of networks (2009, 
p. 67). Meanwhile, the continuity of network research in the future will be signifi -
cantly determined by the clarity of concept and defi nition of networks in itself. 

“Network research in public administration has come a long way, but fu-
ture progress in sustaining this vibrant research agenda depends on increased 
conceptual and defi nitional clarity” (Lecy et al., 2014, p. 657). 

Why is consensus on a concept of utmost importance? A theory is considered 
a  theory when it applies generally and explains various objects (Dowding, 1995). 
Th is leads us to revisit the question of whether there is a consensus on the paradigm 
used and applied in public administration. Referring to Th omas Kuhn’s pattern stat-
ing that a paradigm is determined by the commitment/consensus of scholars in an 
academic community, within that community there is a division of commitment 
among the members with mutual conviction to reconstruct theories, epistemolo-
gies, and methodologies within the limitation of their scientifi c discipline (Ricucci, 
2010; Sutarna et al., 2017). According to Kuhn, a paradigm is a framework theory 
and paradigm is essential to scientifi c inquiry and progress (1970, p. 10–76).

Based on Kuhn’s pattern which requires the mutual commitment of public 
administration scholars on the general defi nition of network, and upon observa-
tion of literature survey results of network articles in public administration jour-
nals, it  can thus be  said that since the initial development of  network research 
up until now, there is yet to be a consensus agreeing upon the defi nition of net-
work in public administration. Th erefore, clarity on the concept of network has 
not been reached as of yet. Such failure in reaching a consensus may be attributed 
to each scholar having diff ering perspectives and approaches in studying public 
administration (Riccucci, 2010). How scholars understand and utilize network 
are, hence, dependent on the perspectives and approaches they use.

Aside from the unavailability of consensus on the defi nition/concept of net-
work, the literature survey results found several usages of  the term “networks” 
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in research that scholars oft en use. Table 4 presents some of  the current usages 
of the term “networks” in public administration studies.

Table 4
Usages of the term “networks” in public 

administration research
NETWORK

As a panacea in resolving issues confronted 
by policy and public management

Adam & Kriesi (2007)

As a diff erent political collectivity Catlaw (2009)

A Metaphor Catlaw (2009)
Dowding (1995)

Are Forms of governance Park & Park (2009)

As a tool of public management Eglene, Dawes & Schneider (2007)

As code sharing Catlaw (2009)

As Complex Interaction setting for solving 
problems

Sorensen & Torfi ng (2007)
Scharpf (1978)
Agranof & McGuire (2001)

A new paradigm of public administration Greer (2002), Raab & Milward (2003) and Goerdel (2006),

As catalyst in transforming notion of gov-
ernance

Goodsell (2006), Peters (1998), Rhodes (1996) and So-
rensen (2006)

New approaches to understanding policy 
process

Bressers & O’Toole (1998), Marsh (1998) Sabatier & 
Jenkins-Smith(1998)

As tools of organization analysis Cross (2004)

Source: Adopted and summarized from previous research results and recommendations.

Of the numerous understandings on networks, Isett et al. (2011, p. i160–i161) 
divide the use of the term “networks” in public administration studies into three 
perspectives: network as a metaphor or an organizing concept; network as a meth-
od or methodological paradigm; and network as an approach to or a tool for un-
derstanding public service provision. 
1)  Network as a metaphor or an organizing concept. Th e concept of network 

as a metaphor is a very useful and powerful means of understanding social 
phenomena in  their contexts. Catlaw (2009, p. 478) states that “one of  the 
most powerful and ubiquitous metaphors today is the network,” and Pardo-
muan (2006) fi nds that policy networks are metaphorical in nature. Actors 
create pseudo policy communities and design elitist conditions during policy 
formulation based on the authority they possess. 

2)  Network as  method or  methodological paradigm. Social network analy-
sis is common in the literature and, according to Isett et al. (2011), focuses 
on developing tools, refi ning measures, and using terms appropriately in or-
der to establish a standard measure for networks. 
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3)  Network as an approach to or a tool for understanding public service pro-
vision. Th e perspective of  networks is  an approach to  understanding how 
networks operate in creating and providing coordinated services, and accord-
ing to Isett et al. (2011), the perspective focuses on formal networks. 
Upon reading the literature, the authors have summarized network research 

results in public administration to be distributed into stream, functions, perspec-
tive, and actor relations as described in Table 5. 

Table 5 
Streams, Functions, and Perspectives of Networks 

in Public Administration
Stream Functions Perspective Relations

– Policy Networks
– Governance Networks
– Collaborative Networks

– Coordination
– Collaboration
– Cooperation

– As a metaphor/ an organiz-
ing concepts
– Method/ methodological 
paradigm
– approach to or a tool for 
understanding public service 
provision

– Formal
– Informal

Source: Modifi cation from various sources.

Th e fi ndings of this literature review research have provided future direction 
that might be useful for the fi eld of public administration. Th e discourse on net-
works in public administration discipline is  important in  terms of  taking stock 
of the policy process and whether a more fundamental theory is required. In this 
review, we argue that whilst we have learned much about usage, topics, stream 
and methodologies of the network research, policy network analysis began only 
as a metaphor and may only become a theory by developing along the lines of so-
ciological network analysis (Dowding, 1995). 

Th is article makes it clear that the diff erences between concepts of network are 
never-ending from most perspectives. Th ere is less need for discussion of the con-
fi guration of networks. Th e continuity of network research does not depend on clar-
ity and defi nition of the concept of network in itself. All the usage of the networks 
terms are meaningful and provide the networks landscape. However, the implica-
tions of  networks diff er depending on  how they are conceptualized and studied. 
Th is is quite apparent from the constant rise in network research in various fi elds. Fur-
thermore, even traditional public administration theory still has much to off er to the 
study and analysis of networks. Network analysis studies will become an increasing-
ly important issue for the future because it requires people working in government 
and administration to think of organization as an external internal activity. Th e rise 
of networks as an emerging institution has integrated a predominantly rationalistic 
actor approach with cognitive approaches based on public administration theory. 

The contribution of this study is based on the fact that the field of public 
administration needs to be more aware of the network literature in other disci-
plines and to employ this research to advance the understanding of network issues 
in the public sector context. 
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Conclusion

Th ere is no denying that public administration scholars are very interested 
in network research, as indicated by the steady annual increase in networks re-
search articles, and a number of conclusions can be drawn. 

First, the topics in network research exceed any ability to cluster them be-
cause of the overlap between diff erent topic clusters or streams. In addition, the 
limits of  specifi c clusters are unclear. Th is is not unlike public administration 
itself, which continues to develop based on the complexities of public issues. 

Second, from a  methodological aspect, the use of  hybrid methodology 
is much needed to acquire both quantitative and qualitative data with the aim 
of one methodology covering the imperfections of the other. 

Third, differences in approaches and perspectives public administration 
scholars use in understanding networks have implications on the heterogene-
ity of network research. Such differences subsequently affect the way they de-
fine network. The increasing number of research and differences in using the 
“term” network indicates that clarity on the concept of network has yet to be 
reached. Additionally, it is also shown that there is no consensus regarding the 
concept of network that is agreed upon by scholars when referring to Kuhn’s 
pattern. 

Fourth, the emergence of new topics such as dark side networks and sta-
tistical model networks is expected to enrich the body of literature on networks 
in public administration. Scholars need not feel limited by the issue of “borrow-
ing” theories from fi elds other than public administration as long as the intent 
is to resolve public matters.

Th is research has a number of limitations. Th e articles obtained from 12 Pub-
lic Administration journals, totalling 216 articles, cannot yet represent network 
research in this study. Th is research merely dissected the journals based on rank-
ing and countries handling the journals. Th erefore, the acquired results cannot 
generalize the fi ndings entirely and they do not represent the regions as the dis-
tribution was based on  journals and not cases occurring in  the regions. Future 
studies conducting a systematic literature review should conduct a survey of all 
network research journal articles in all journals at every ranked level of public 
administration journals or even in all journals at all levels in order to produce 
more comprehensive results. A survey of journal articles should be conducted 
across various scientifi c disciplines bearing in mind that public administration 
is multidisciplinary in nature. Th e division of a network stream into three cat-
egories has yet to produce a clear concept on the diff erences of each category, 
instead resulting in confusion among scholars in the network stream they study. 
It would, thus, be fascinating to further analyse the diff erences between the three 
network streams.

Declaration of Confl icting Interests 
Th e author(s) declared no potential confl icts of interest with respect 

to the research, authorship, and/or publication of this article.



58

Public Administration Issues. 2019. Special Issue I

REFERENCES

1. Adam, S. & Kriesi, H. (2007). The network approach. In: Theories of the Policy Process 2th. 
Edited by P. Sabatier. Boulder CO: Westview Press.

2. Agranoff , R. (2007). Managing within networks: Adding value to public organizations. Wash-
ington, D.C.: Georgetown University Press.

3. Agranoff , R. & McGuire, M. (2001). Big Questions in Public Network Management Research. 
Journal of Public Administration Research and Th eory. J-PART, vol. 11, no 3, pp. 295–326.

4. Akkerman, A., Torenvlied, R. & Schalk, J., (2012). Two-Level Eff ects of Interorganizational 
Network Collaboration on Graduate Satisfaction. A Comparison of Five Intercollege Net-
works in Dutch Higher Education. American Review of Public Administration, vol. 42, no 6, 
pp. 654–677.

5. Bakker, R.M., Raab, J. & Brinton, M. H. (2012). A Preliminary Th eory of  Dark Network 
Resilience. Journal of Policy Analysis and Management, vol. 31, no 1, pp. 33–62. 

6. Bax, C., Jong, M. De. & Koppenjan, J. (2010). Implementing Evidence Based Policy in a Net-
work Setting. Road Safety Policy in  the Netherlands. Public Administration, vol. 88, no 3, 
pp. 871–884. 

7. Blom, H. J., (1997). A New Institutional Perspective on Policy Networks, Public Administra-
tion, vol. 75, pp. 669–693.

8. Bogason, P. & Toonen, T. A. J. (1998). Introduction: Networks in  Public Administration. 
Public Administration, vol. 76, pp. 205–227.

9. Borzel, T. (1998). Organizing Babylon- On the Diff erent Conceptions of Policy Networks. 
Public Administration, vol. 76, pp. 253–273.

10. Bevir, M. & Richards, D. (2009). Decentering Policy Networks: A Th eoretical Agenda. Public 
Administration, vol. 87, no 1, pp. 3–14.

11. Casey, C. (2015). Public Values in Governance Networks Management Approaches and So-
cial Policy Tools in Local Community and Economic Development. American Review of Pub-
lic Administration, vol. 45, no 1, pp. 106–127.

12. Catlaw, T.J. (2009), Governance and Networks at  the Limits of  Representation. American 
Review of Public Administration, vol. 39, no 5, pp. 478–498.

13. Damgaard, N. (2006). Do Policy Networks Lead to Network Governing? Public Administra-
tion, vol. 84, no 3, pp. 673–691.

14. Dawes, O., E.S.S. & Schneider, C. A. (2007). Authority and Leadership Patterns in Public 
Sector Knowledge Networks. American Review of Public Administration, vol. 37, no 1, 
pp. 91–113.

15. Dowding, K. (1995). Model or Metaphor? A Critical Review of the Policy Network Approach. 
Political Studies, vol. XLIII, pp. 136–158.

16. Eglene, O., Dawes, S.S., Schneider, C. A. (2007). Authority and Leadership Patterns in Public 
Sector Knowledge Networks. Th e American Review of Public Administration, vol. 37, no 1, 
pp. 91–113.



59

Husna Kh., Kusumasari B., Pramusinto A. Building a Network Concept in Contemporary Public Administration

17. Freeman, L. S. (1977). A Set of Measures of Centrality Based on Betweenness. Sociometry, 
vol. 40, no 1, pp. 35–41.

18. Freeman, L. S. (1979). Centrality in Social Networks: Conceptual Clarifi cation. Social Net-
works, vol. 1, pp. 215–239.

19. Gardeazabal, J., Sandler, T. (2015). INTERPOL’s Surveillance Network in Curbing Transna-
tional Terrorism. Journal of Policy Analysis and Management, vol. 34, no 4, pp. 761–780.

20. Ha, H. & Feiock, R. C. (2012). Bargaining, Networks, and Management of Municipal Devel-
opment Subsidies. American Review of Public Administration, vol. 42, no 4, pp. 481–497.

21. Hall, T. & O’Toole, L. (2004). Shaping Formal Networks through the Regulatory Process. 
Administration and Society, vol. 36, no 2, pp. 186–207.

22. Hay, C. & Richards, D. (2000). Th e Tangled Webs of Westminster and Whitehall: Th e Dis-
course, Strategy and Practice of Networking within the British Core Executive. Public Ad-
ministration, vol. 78, no 1, pp. 1–28.

23. Hendriks, C. M. (2008). On Inclusion and Network Governance: Th e Democratic Discon-
nect of Dutch Energy Transitions. Public Administration, vol. 86, no 4, pp. 1009–1031.

24. Herranz, J. (2010). Multilevel Performance Indicators for Multisectoral Networks and Man-
agement. American Review of Public Administration, vol. 40, no 4, pp. 445–460.

25. Hummel, R, (2007). What do theorists do? Administrative Th eory & Praxis, no 29, pp. 292–296.

26. Isett, K.R. et. al. (2011). Networks in  Public Administration Scholarship: Understanding 
Where We Are and Where We Need to Go. Journal Public Administration Research and Th e-
ory, vol. 21, suppl. 1, pp. i157-i173.

27. Jancsics, D. & Jávor, I., (2012). Corrupt Governmental Networks. International Public Man-
agement Journal, vol. 15, no 1, pp. 62–99. Available at: http://dx.doi.org/10.1080/10967494.2
012.684019 (accessed: 25 January, 2019).

28. Greenaway, J., Salter, B. & Hart, S. (2007). How Policy Networks Can Damage Democratic 
Health: A Case Study in Th e Government of Governance. Public Administration, vol. 85, 
no 3, pp. 717–738.

29. Kapucu, N. & Garayev, V. (2013). Designing, Managing and Sustaining Functionally Col-
laborative Emergency Management Networks. American Review of Public Administration, 
vol. 43, no 3, pp. 312–330.

30. Kapucu, N. & Garayev, V. (2016). Structure and Network Performance Horizontal and Vertical 
Networks in Emergency Management. Administration and Society, vol. 48, no 8, pp. 931–961.

31. Kapucu, N., Hu, Q. & Khosa, S. (2017). Th e State of Network Research in Public Administra-
tion. Administration & Society, vol. 49, no 8, pp. 1087–1120. 

32. Kenis, P. & Provan, K. G. (2009). Towards an Exogenous Th eory of Public Network Perfor-
mance. Public Administration, vol. 87, no 3, pp. 440–456.

33. Klijn, E. H. & Skelcher, C. (2007). Democracy and Governance Networks: Compatible 
or Not? Public Administration, vol. 85, no 3, pp. 587–608.

34. Klijn, E. H., Edelenbos, J. & Steijn, B. (2010). Trust in Governance Networks: Its Impact 
on Outcomes. Administration and Society, vol. 42, no 2, pp. 193–221.



60

Public Administration Issues. 2019. Special Issue I

35. Kuhn, T. S. (1962). Th e structure of scientific revolutions. Chicago: University of Chicago 
Press. In: Ricucci, N.M. (2010). Public Administration: Traditions of Inquiry and Philosophies 
of Knowledge. Washington, D.C. USA: Georgetown University Press.

36. Kuhn, T.S. (1970). Th e structure of  scientifi c revolutions. 2nd Edition, Chicago : University 
of Chicago Press 

37. Lambright, K. T., Mischen, P. A. & Laramee, C. B. (2009). Building Trust in Public and Non-
profi t Networks Personal, Dyadic and Th ird-Party Infl uences. American Review of Public Ad-
ministration, vol. 40, no 1, pp. 64–82.

38. Laumann, E. O. & Knoke, D. (1987). The organizational state. Madison, WI: University 
of Wisconsin Press.

39. Lee, J. (2013). Exploring the Role of  Knowledge Networks in  Perceived e-Government. 
A Comparative Case Study of Two Local Governments in Korea. American Review of Public 
Administration, vol. 43, no 1, pp. 89–108.

40. Lee, J. & Soonhee, K. (2011). Exploring the Role of Social Networks in Aff ective Organiza-
tional Commitment: Network Centrality, Strength of Ties, and Structural Holes. American 
Review of Public Administration, vol. 41, no 2, pp. 205–223.

41. Lecy, J. D., Mergel, I. A. & Schmitz, H. P. (2014). Networks in Public Administration: Current 
Scholarship in Review. Public Management Review, vol. 15, no 5, pp. 643–665.

42. Leydesdorff , L., De Moya-Anegón, F. & Guerrero-Bote, V. P. (2010). Journal Maps on the Ba-
sis of Scopus Data: A Comparison with the Journal Citation Reports of the ISI. Journal of the 
American Society for Information Science and Technology, vol. 61, no 2, pp. 352–369. Available 
at: https://arxiv.org/ft p/arxiv/papers/0909/0909.3193.pdf (accessed: 25 January, 2019).

43. Marsh, D. et al. (2009). Policy Network and the Distinction between Insider and Outsider 
Groups: Th e Case of the Countryside Alliance. Public Administration, vol. 87, no 3, pp. 621–638.

44. Marsh, D. & Rhodes, R.A.W. (eds.) (1992). Policy Networks in British Government. Oxford: 
Oxford University Press.

45. Muller, S.D. (2015). Success Factors Infl uencing Implementation of  e-government at  Dif-
ferent Stages of  Maturity: A Literature Review. International Journal of  Electronic Gover-
nance. Available at: DOI: 10.1504/IJEG.2015.069495, https://www.researchgate.net/publica-
tion/277905682 (accessed: 25 January, 2019).

46. O’Toole, L. J. (1997). Treating Network Seriously: Practical and Research Based Agendas 
in Public Administration. Public Administration Review, vol. 57, pp. 45–52.

47. Owens, C. T. & Acevedo, S. K. (2012). Network Diversity and the Ability of Public Managers 
to Infl uence Performance. American Review of Public Administration, vol. 42, no 2, pp. 226–245.

48. Pardomuan, R. A. (2006). Jejaring Kebijakan pada Proses Penyusunan dan Penetapan Ren-
cana Tata Ruang Wilayah Kota Padang Tahun 2004–2013. Tesis. UGM

49. Pedersen, A. B. (2010). Th e Fight over Danish Nature: Explaining Policy Network Change 
and Policy Change. Public Administration, vol. 88, no 2, pp. 346–363.

50. Pesch, Udo. (2005). Th e Predicaments of Publicness: An Inquiry Into Th e Conceptual Ambigui-
ty of Public Administration. Available at: https://www.researchgate.net/publication/37721641 
(accessed: 25 January, 2019).



61

Husna Kh., Kusumasari B., Pramusinto A. Building a Network Concept in Contemporary Public Administration

51. Peverelli, P. J, Song, L. Jiwen, Sun, Zhiqiang & Yu, Jianfeng (2011). Extending Network Anal-
ysis with Social Inclusions: A Chinese Entrepreneur Building Social Capital, Front. Bus. Res. 
China, vol. 5, no 1, pp. 121–143.

52. Rhodes, R. A. W. (1990). Policy Networks: A British Perspective, Journal of Th eoretical Poli-
tics, vol 2, no 3, pp. 293–317.

53. Ricucci, N. M. (2010). Public Administration: Traditions of Inquiry and Philosophies of Knowl-
edge. Washington, D.C., USA: Georgetown University Press.

54. Span, Kees C. L. et. al. (2012). Th e Relationship Between Governance Roles and Performance 
in  Local Public Interorganizational Networks A Conceptual Analysis, American Review 
of Public Administration, vol. 42, no 2 , pp. 186–201.

55. Binz-Scharf, M. C., Lazer, D. & Mergel, I. (2012). Searching for Answers Networks of Prac-
tice Among Public Administrators. American Review of Public Administration, vol. 42, no 2, 
pp. 202–225.

56. Sir Th omson, G. (1961). Th e Inspiration of Science. In: Wachhaus, A. (2009) (ed.) Networks 
in Contemporary Public Administration: A Discourse Analysis, Administrative Theory & 
Praxis, vol. 31, no 1, pp. 59–77.

57. Sorensen, E. & Torfi ng, J. (2009). Making Governance Networks Eff ective and Democratic 
Th rough Meta Governance. Public Administration, vol. 87, no 2, pp. 234–258.

58. Sutarna, Iwan Tanjung; Husna, Khuriyatul & Iswari, Paramita (2017). Elaboration on Public 
Administration Crises: An Endeavor in Seeking Scientifi c Identity. Policy & Governance Re-
view, vol. 1, no 1, pp. 12–25 (doi: https://doi.org/10.30589/pgr.v1i1.21).

59. Tomlinson, I. J. (2010). Acting Discursively: Th e Development щf UK Organic Food and 
Farming Policy Networks. Public Administration, vol. 88, no 4, pp. 1045–1062.

60. Toke, D. (2010). Politics by Heuristics: Policy Networks with a Focus on Actor Resources, 
as Illustrated by the Case of Renewable Energy Policy under New Labour. Public Administra-
tion, vol. 88, no 3 , pp. 764–781.

61. Wachhaus, A. (2009). Networks in Contemporary Public Administration: A Discourse Anal-
ysis. Administrative Th eory & Praxis, vol. 31, no 1, pp. 59–77.

62. Wang, Qin & Gao, Shanxing (2011). Network Architecture and Firm Performance: A Re-
sources-Based View. Front. Bus. Res. China, vol. 5, no 4, pp. 559–579.

63. Walker, R. M., O’Toole, L. J. & Meier, K. J. (2007). It’s where you are that matters: Th e Net-
working behaviour of English local government offi  cers. Public Administration, vol. 85, no 3, 
pp. 739–756.

64. Webster, J. & Watson, R. (2002). Analyzing the Past to Prepare for the Future: Writing a Lit-
erature Review. MIS Quarterly, vol. 26, no 22, pp. xiii-xxiii.

65. Wilkinson, K., Lowe, P. & Donaldson, A. (2010). Beyond Policy Networks: Policy Framing 
and the Politics of Expertise in the 2001 Foot and Mouth Disease Crisis. Public Administra-
tion, vol. 88, no 2, pp. 331–345.

66. Zeemering, E. S. (2012). Th e Problem of Democratic Anchorage for Interlocal Agreements. 
American Review of Public Administration, vol. 42, no 1, pp. 87–103.

67. Zheng, H., Jong, M.D. & Koppenjan, J. (2010). Applying Policy Network Th eory to Policy 
Making in  China: Th e Case of  Urban Health Insurance Reform. Public Administration, 
Vol. 88, no 2, pp. 398–417.



62

Public Administration Issues. 2019. Special Issue I

ETHICAL DECISION-MAKING 
IN TURKISH PUBLIC ADMINISTRATION 
AND POLICY1

Mısra Ciğeroğlu Öztepe
Dr., Assistant Professor at Pamukkale University, Faculty of Economics and Administrative 
Sciences, Department of Political Science and Public Administration.
Address: Pamukkale University, Department of Political Science 
and Public Administration, Denizli, Turkey
E-mail: mcigeroglu@pau.edu.tr
Onur Kulaç
Dr., Assistant Professor at Pamukkale University, Faculty of Economics and Administrative 
Sciences, Department of Political Science and Public Administration.
Address: Pamukkale University, Department of Political Science 
and Public Administration, Denizli, Turkey
E-mail: onurkulac@yahoo.com / okulac@pau.edu.tr

Abstract 
Defi ned in  the simplest and the most comprehensive framework, decision-making 

is the process of choosing between alternatives, and it is aff ected by various factors. Ethics, 
which is regarded as one of the signifi cant elements among these factors, infl uences the 
decision-making process at  organisational and individual levels. Th e subjects of  ethics 
and ethical decision-making are becoming highly crucial in  public policy making and 
implementation processes. Moreover, topics such as the circumstances that have an impact 
on the decisions of public administrators, and the ethical codes or institutions that help 
public administrators are major research areas in recent public administration literature. 
It is within this framework that this paper analyses the eff orts to create an ethical policy, 
which will contribute to the ethical decision-making process of the public administrators 
in Turkey in terms of legislation, institutional dimension and ethical codes. Th is study re-
veals that even though Turkey has taken promising steps to generate an ethical system for 
public administration and service, there are still essential points to be reassessed regarding 
the expected transformation in combating corruption and unethical behaviours. 
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Introduction 

Shown to be among the chief problems experienced within the public admin-
istration discipline, the increase in corruption and degeneration has brought the 
topic of “ethics” to the fore with regards to discipline and public policy studies. 
Especially since the 1970s, the concept of “public administration ethics” and the 
implementations regarding this concept have come to be debated frequently, and 
since the 1980s and 1990s, the concept has become tremendously popular in pub-
lic administration discipline and found a place for itself in  the reform attempts 
that are happening in many cities. One of  the most important factors in public 
administration ethics is decision-making. When public administrators are doing 
their job, they have to make certain decisions and act in accordance with their 
decisions. Hence, decision-making plays a crucial role in the functioning of public 
administration and the public policy creation processes. 

In its traditional sense, decision-making can be defi ned as choosing one op-
tion among many alternatives; and it is a requisite in the beginning of the public 
administration process no matter its level. In fact, the decision-making models 
in public policy have a noteworthy impact on  the public policy process, which 
is comprised of a variety of  stages. Th us, the alternatives are evaluated through 
the chosen decision-making process or  approach, and the targets are set to  be 
achieved as such. Th e decision-making process also holds importance for the ad-
ministration that is implementing the policies and the public administrators. Pub-
lic administrators especially have to be careful when they are making decisions 
so as to comply with the ethical principles and values and act accordingly. In this 
framework, it is evident that there are various theories and models within philoso-
phy, public administration and administrative sciences literature. 

Th e fundamental purpose of  this study is  to examine the ethical system 
in Turkey that supports civil servants’ ethical decision-making process in a de-
scriptive way. In this context, this study is structured into three parts, starting with 
the analysis of the ethical decision-making process in public administration and 
public policy. Later on, we will touch upon the literature on ethical decision-mak-
ing. Finally the legal arrangements that contributed to the decision-making pro-
cess in Turkish public administration, the organisational structure and the ethical 
principles and codes are presented. 

Decision-Making in Public Policy and Administration

In the decision-making process, tremendous key factors and circumstances 
are considered in an eff ort to have desired decisions. Th e decision-making process 
is conducted and maintained at diff erent levels, such as individual, organisational 
and governmental. On each level, various conceptual models and approaches are 
utilised as a purposeful action. Especially at the governmental level, the decision-
making process is highly crucial so as to have effi  cient and functional public pol-
icies. In this manner, public policy can be  defi ned as  the goal-oriented actions 
of  the governments instead of  random occurrences (Anderson, 1979). Further-
more, public policy decision-making, which is also described as a political process 
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(Howlett & Ramesh, 1995), is most likely to be taken into account on the govern-
mental level as a result of social necessities (Knoepfel et al., 2007). As social needs 
and problems are related to numerous policy fi elds, the extent of the public policy 
fi elds is quite broad (Hogwood & Gunn, 1984, p. 13; Yıldız & Sobacı, 2013, p. 17) 
and many public policies are put forth on a macro level such as security, culture, 
development, education, environment, energy, and defence. Th e decisions made 
in this respect have an impact on the majority of the citizens directly or indirectly 
(Birkland, 2005, p. 20). Decision-making is overwhelmingly signifi cant in the pro-
cess of policy formulation and implementation. In this context, many countries 
make relevant policies in order to struggle with unethical behaviours and activi-
ties. Ethics, which is a macro level policy, consists of the organisations in public 
administration, civil servants, citizens, and private sector and non-governmental 
organisations. Th ere are certain tools to refl ect these policies moving into imple-
mentation. Th erefore, laws, codes of ethics, and institutional structures are used 
as tools so as to generate an ethical policy and framework. 

Even at the individual level, diversifi ed models are put forth and developed 
in the public policy literature regarding decision-making processes. Th ese mod-
els can be  summed up  as the Rational Model (Simon, 1972; Anderson, 1979; 
Hill, 1997; Gosling, 2004; Dye, 2008), the Incremental Model (Lindblom, 1959, 
1979; Nice, 1987; Howlett & Ramesh, 1995; Birkland, 2005; Stewart, 2009), 
the Mixed Model (Etzioni, 1967), the Garbage Can Model (Cohen et al., 1972; 
Browning, 2006), and the Institutional Rational Choice Model (Ostrom, 1991, 
2007). In each decision-making model, diff erent dynamics and the aspects are 
taken into account so as to come up with a promising process. Especially in the 
rational decision-making model, possible prospective policy and decision alter-
natives are scrutinised in a comprehensive manner. However, as stated by Simon 
(1972) with the bounded rationality concept, evaluating all the alternatives is of-
ten not feasible for the policy makers. Th erefore, many of the major options and 
the outputs are not taken into account through applying a muddling-through 
method (Hill, 1997, p. 10). 

In public policy decision-making process, numerous essential actors have 
a  key role and are categorised into three groups. Offi  cial, unoffi  cial and inter-
national actors have massive impacts on public policy decisions. Offi  cial actors 
in  central or  local governments are responsible for the generation and mainte-
nance of  the public policies. By the introduction of  the new management and 
planning techniques in public institutions, civil servants are under more pressure 
while making decisions about their tasks and about the policies of  the relevant 
public institutions. In this context, civil servants, who are also called “Street- Level 
Bureaucrats” by  Lipsky (1980), have certain duties in  the implementation pro-
cess of  the public policies as well. As put forth by Knoepfel et al. (2007, p. 65), 
there are some sources of public policy for the eff ective decision-making and the 
implementation. Personnel is one of the most fundamental public policy sources, 
and the public institutions at  every level seek to  employ competent personnel 
for the purpose of having a  smooth workfl ow. Th us, vocational experience and 
knowledge of the public personnel are notably signifi cant in decision-making and 
implementation processes. 
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As unoffi  cial actors in public policy process, individuals have a limited eff ect 
on  every stage of  policy process. In underdeveloped and developing countries, 
the practices of public engagement are considerably low in number and decisions 
are generally made by offi  cial actors. Nevertheless, with the rapid transformation 
in  public administration and policy, unoffi  cial functional actors such as  think 
tanks and pressure groups have started to infl uence the process of decision-mak-
ing. In this fashion, individuals have an opportunity to be involved in the decision-
making process by taking part in think tanks or pressure groups. Furthermore, the 
spread of the governance concept among countries, especially in the last two de-
cades, has made signifi cant contributions to the decision-making process. In this 
manner, representatives of private sector and the non-governmental organisations 
(NGOs) have become the stakeholders in  most stages of  public policy. On the 
other hand, with the rise of globalisation and international relations, internation-
al actors and institutions such as the European Union (EU), the United Nations 
(UN), the International Monetary Fund (IMF), and the World Bank (WB) have 
an  increasing impact on  the domestic and foreign policies of  countries. In this 
context, most countries formulate their policies and decisions according to  the 
recommendations of relevant international actors. Th erefore, the decision-making 
process in public administration and policy in most countries is shaped in accor-
dance with international actors. 

Literature Analysis of Ethical Decision-Making 

In the most general terms, it can be said that decision-making process, which 
can be defi ned as a preference among the alternatives, is infl uenced by many factors. 
In fact, the decision is directly related to the decision maker. Th is interest is founded 
on  many factors such as  psychological factors, environmental factors, social and 
organisational principles, technological developments, laws and regulations. Eth-
ics is a fundamental element in these psychological factors (Solak & Sancak, 2015, 
p. 314). Expressed in moral philosophy in its most general sense which goes back 
to its ancient Greek origins, ethics is also defi ned by Gündoğdu (1999, p. 30) as a dis-
cipline that examines the values of human beings from angles such as what is “good 
and “bad” and how to understand “right” and “wrong”. Ethics explores the values, 
norms, and rules that form the basis of  individual and social relationships estab-
lished by people from ethical aspects such as right-wrong or good-bad and basically 
attempts to determine the standards of right and wrong behaviour, values or atti-
tudes (Pehlivan, 1997, p. 1). Individuals benefi t from their true-false perceptions, 
beliefs, values, and the social and personal norms they have in decision-making pro-
cesses in their personal and business life. Th erefore, the concept of ethics is highly 
signifi cant in terms of individual and organisational decision-making processes. 

Daft  (2010, p. 130) emphasises that ethics is a crucial issue both organisation-
ally as  well as  individually, and states that managers oft en encounter situations 
where they cannot determine what is right. It is extremely diffi  cult for managers 
to be able to make ethical decisions in such situations. According to Jones (1991, 
p. 367), an ethical decision is defi ned as “a decision that is both legal and morally 
acceptable to  the larger community”. Managers in  a  decision maker’s position, 
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whether in private or public organisations, should act in accordance with factors 
such as equality, justice, impartiality and respect for individual rights, and include 
these elements in the decision-making process (Fritzsche & Becker, 1984, p. 167). 
Th is situation makes the concept of “ethical decision-making” remarkably essen-
tial in  terms of  the individuals working in  the organisation, the managers, the 
organisation itself and society. 

According to Trevino (1986, p. 601), understanding organisational ethics 
is crucial for the development of organisational science. Th ere are ethical dilem-
mas in organisations in which more than one stakeholder, interests and values 
are in confl ict and the laws are not obvious. Ethical dilemmas oft en arise when 
values confl ict with what is right or wrong. Wood (2001, p. 10) states that ethical 
dilemmas or problems are diffi  cult situations that need to be solved with alter-
natives that are equally unsatisfactory, and it will be easier to make decisions 
in challenging situations through the use of ethical principles and approaches. 
Th erefore, the signifi cance of ethical decision-making becomes even more evi-
dent when managers’ decisions and actions to  resolve these ethical dilemmas 
are thought to cause very essential social consequences, particularly in the areas 
of  health, safety and welfare that concern consumers, employees, and society 
(Trevino, 1986, p. 601). 

Ethical decision-making processes are closely related to  ethical philoso-
phy and theories. Establishing a  link between ethical theories and the behav-
iour of managers is the basis for a change in behaviours in a more ethical way 
for the benefi t of  society (Fritzsche & Becker, 1984, p. 166). Approaches that 
form the basis of ethical decision-making processes can be listed as the Utilitar-
ian Approach, the Egoistic/Individualism Approach, the Duty-Based Approach, 
the Rights Approach, the Fairness/Justice Approach, the Common Good Ap-
proach and the Virtue Approach (Daft , 2010, pp. 132–134; Cavanagh et al., 1981, 
pp. 365–367; Meeler, n.d). Th e Utilitarian Approach, the Egoistic Approach and 
the Common Good Approach fall under Consequentialist Th eories. In the Utili-
tarian approach; what determines the value of  moral action is  the end result 
of action and the benefi t it brings to  the situation with this result. In this ap-
proach, decision makers need to anticipate the impact of existing alternatives 
on  all parties involved and choose the alternative that will serve the greatest 
pleasure or benefi t (Cavanagh et al., 1981, p. 365). According to  the Egoistic/
Individualism Approach, if the decision or behaviour in decision-making serves 
the individual’s long-term interests, it is moral. Moreover, it is believed that all 
individual interests will ultimately turn into a collective good for everyone (Daft , 
2010, pp. 132–133). Th e Common Good Approach focuses on the interrelated 
aspects of society and the moral decision or action that is shaped by a common 
good for the broader society in  the framework of respect and compassion for 
those in a more vulnerable state, that is, an eff ort to reach that which is in ev-
eryone’s best interests (Muzumara, 2018, p. 5). Th e Duty-Based Approach, the 
Rights Approach, and the Fairness/Justice Approach are non-Consequentialist 
Th eories. Th e Duty-Based Approach can also be defi ned as deontological ethics 
and is  most commonly associated with Immanuel Kant. According to  Kant, 
an action or decision is not the result of moral value, but an intention behind 
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action (Boatright, 2000, pp. 52–54; Kılavuz, 2003, pp. 64–66; Muzumara, 2018, 
pp. 5–6). Th e Rights Approach emphasises the fundamental rights and freedoms 
of  individuals and acknowledges that ethical decisions are decisions that pro-
tect the rights of  those aff ected by  it (Daft , 2010, p. 133; Fritzsche & Becker, 
1984, p. 167). Th e Fairness/Justice Approach focuses on  the distributional ef-
fects of actions or policies and emphasises that ethical decisions must be based 
on standards such as equity, justice, and impartiality (Rawls, 1971; Fritzsche & 
Becker, 1984, p. 167). Th e Virtue Approach is part of agent-centred theories and 
advocates that ethical actions should be  consistent with ideal human virtues 
(Boatright, 2000, pp. 62–67; Muzumara, 2018, p. 7). All these approaches em-
phasise diff erent dimensions of  the ethical decision-making process and form 
the basis for this process. 

Th ere are many models of ethical decision-making in organisations. Th ese 
models have interpreted the stages and functions of ethical decision-making and 
the bases of ethical decisions in diff erent ways. For example, Wood (2001, p. 10) 
states that using ethical principles and approaches will make it easier to make 
decisions in  diffi  cult situations, and cites Curtin (1979) by  using basic steps 
of  ethical decision-making in  his analysis. Th ese basic steps can be  arranged 
as  “Perception of  the Problem, Identifi cation of  Ethical Components, Clari-
fi cation of  People Involved, Exploration of  Options, and Application of  Ethi-
cal Th eory and Resolution/Evaluation” (Wood, 2001, pp. 7–10; Curtin, 1979). 
Forester-Miller and Davis (1996, pp. 1–2) emphasise that Autonomy, Justice, 
Benefi cence, Nonmalefi cence and Fidelity are the fi ve fundamental moral prin-
ciples, and when faced with an ethical dilemma they state that these principles 
should be taken into account fi rst. Moreover, the stages of the ethical decision-
making model are listed by Forester-Miller and Davis (1996, p. 2–4) as deter-
mining the problem, applying the code of ethics, identifying the nature and the 
dimensions of the dilemma, generating potential courses of action, considering 
the potential results of all choices, and choosing, implementing and evaluating 
the course of action. Trevino (1986), who proposed “A Person-Situation Interac-
tionist Model” for ethical decision-making in organisations, emphasises that the 
model is making great use of the cognitive moral development model of Kohl-
berg (1969). According to Trevino (1969, pp. 602), individuals’ attitude towards 
an ethical dilemma is shaped largely by their level of cognitive moral develop-
ment. However, situational variables arising from existing business conditions 
or organisational culture are also very infl uential in the ethical decision-making 
process. Ethical decision-making in  organisations can therefore be  explained 
by the interaction between individual and situational components. In addition 
to these theories, there are fundamental studies by Cavanagh et al. (1981), Fer-
rell and Gresham (1985), Hunt and Vitell (1986), Bommer et  al. (1987), Du-
binsky and Loken (1989), Jones (1991), and Gaudine and Th orne (2001) about 
ethical decision- making in organisations. 

When the subjects of  public administrators and civil servants are taken 
into consideration, it is observed that the above-mentioned ethical theories and 
models closely infl uence the decision-making process of  civil servants. Deci-
sions made by  public administrators are to  be a  mixture of  professional and 
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individual values, as well as the needs of public services and the public interest. 
In this sense, civil servants have to act in accordance with laws and regulations 
and have to make decisions within the scope of their own individual values and 
public service needs.

John Rohr, who proposed a  normative model at  the point of  ethical de-
cision-making for public administrators, stated that in  ethical decisions, the 
constitution in an organisational sense could guide the high court’s and regime 
values of existing laws; Terry L. Cooper emphasised that ethical decision-mak-
ing ability is  a  dynamic process that can be  “learned and cultured” through 
administrative decisions and behaviours frequently revealed to  civil servants 
over time, and ethical decision-making skills can be  acquired as  ethical de-
cisions are taken during this process; Gerald Pops and Th omas Pavlak stated 
that decision-making in public administration should be tied to principles and 
procedures based on  the precondition of  “justice”; Carol Lewis proposed the 
creation of a checklist that will help public administrators make ethically re-
sponsible decisions (Wittmer, 2001, p. 493–498). Frederickson emphasises the 
focus of  civil servants on  social equality and public interest in  the decision-
making process; Dobel identifi es regime responsibility, personal responsibil-
ity and common sense as key procedures of ethical decision-making; Kathryn 
Denhardt defi nes honour, benevolence and justice as  three ethical bases and 
stresses that public administrators must take them into account in the decision-
making process (Van Mart, 1996, p. 526).

In terms of public personnel, decision-making is one of the most fundamen-
tal functions of  public policy implementation. At this point, in  addition to  the 
legal texts such as Constitution, Law, Regulation, Directive and Circular, which 
guide public employees, ethical regulations are also needed. Even at  this point, 
the need to emphasise the validity of internal auditing and external auditing at the 
control point of civil servants’ decisions and behaviours arises, which had started 
between Carl Friedrich and Herman Finer as a topic of debate in the literature and 
continues to be a subject of controversy to this day. Accordingly, the eff ect of in-
ternal auditing mechanisms (represented by  professional values, standards and 
ethics in addition to or in place of the external audits of the law at the control point 
of decisions and behaviours) is emphasised (Cooper, 2001, p. 5).

Essentially, civil servants have to make many tough decisions both while 
creating and carrying out public policies and while performing their pub-
lic services; and legal arrangements and external auditing sources fall short 
of making these decisions and acting on them accordingly for public adminis-
trators. Legal arrangements and external audit instruments are not sufficient 
for public administrators to make and act on these decisions. For this reason, 
the existence of ethical values and occupational standards is at least as signifi-
cant as legal arrangements and external control mechanisms. In this context, 
the existence of  ethical committees and principles, standards or  codes is  of 
utmost importance as well as legal legislation at the point of ethical decision-
making in terms of public administrators. Today, in many countries, including 
Turkey, it is possible to see attempts to establish an ethical system in the con-
text of mentioned elements. 
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Basic Elements and Regulations Formulating the Ethical 
Decision-Making Process in Turkish Public Administration2

In Turkey’s public administration, unfortunately, it can be observed that 
unethical activities are strikingly widespread. Especially in recent years, this 
situation has surpassed the individual level and has become institutional, which 
has caused a break in citizens’ confidence towards the government. Since the 
establishment of the Republic, especially during the period before the 1980s, 
public administration in  Turkey can be  said to  have fallen into an  intensive 
and common ethical depression especially after the second half of the 1970s. 
This depression is  said to  be not only a  part of  the global ethical problems 
of public administration, but also a result of a widespread structural and func-
tional degeneration (Emre, 2002, p. 6). This situation has become one of the 
main factors that cause public administration to lose its function substantially 
and to be in need of reform. 

It is evident that a comprehensive transformation has started to take place 
in Turkish public administration, especially since 2000. Th e integration process 
in the European Union emerged as the main driving force for these public ad-
ministration reforms. Th e most comprehensive and remarkable one among all 
the reform eff orts made for this purpose is  the “Law on  Basic Principles and 
Restructuring of  Public Administration (Number 5227)3 ” which was shared 
with the public in 2003 as the “Public Administration Basic Law Bill” and which 
could not be put into practice. Despite not being able to be put into practice, 
this law can still be regarded as a turning point in the process of transforming 
or restructuring public administration. It is clear that the legal regulations com-
ing into force since 2004 emphasise the key elements of Law No. 5227 and ad-
dress issues such as effi  ciency, transparency, openness, participation, ethics, ac-
countability, quality, contracted employment, performance audit and customer 
orientation in public administration. Th is somewhat forced the change in  the 
public administration within the framework of EU integration studies and the 
demands of  international organisations is aimed at ensuring good governance 
within public administration, especially supported by the UN, OECD, EU and 
WB (Balcı, 2003, p. 128; Gül & Memişoğlu, 2007, p. 72). In this context, pub-
lic administration ethics and the inclusion of public administrators in making 
regulations to contribute to the ethical decision-making process found its own 
position within the transformation that took place, and the applications and 
regulations related to public administration ethics as one of  the key elements 
of ensuring good governance in Turkey has begun to be implemented.

Essentially, even though the existence of  the legal regulations governing 
the basic rules and the behaviours to be avoided while fulfi lling the public du-

2 Th is part of the study covers the period until Turkey changed over to the new presidential system of govern-
ment aft er the elections held in June 2018. 
3 Aft er the stated bill was accepted as “Law on Basic Principles and Restructuring of Public Administration 
(Number 5227)”. On August 3, 2004, it was partially vetoed by the President and sent back to the Grand Na-
tional Assembly of Turkey (GNAT) to recommit some of its articles. Since then, laws containing regulations 
parallel to the essential elements of the mentioned regulations have come into force.
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ties within the Turkish public administration are in question, it can be said that 
the concrete steps to carry out the regulations to help civil servants specifi cally 
during ethical decision-making process have begun as of 2004. Considering the 
fact that there should be a well-functioning ethical infrastructure to have a well-
functioning public administration, an attempt has been made to create an ethi-
cal infrastructure by taking into account the legal regulations that contain provi-
sions related to the matter, and various international agreements or regulations 
where Turkey is a party, within the Turkish judicial system. In this framework, 
analysing the eff ort to create an ethical policy and system to contribute to the 
administrators’ ethical decision-making process in Turkish public administra-
tion within the scope of regulations, institutional dimension and ethical codes 
is of great importance in terms of understanding the current ethical system that 
exists in the country.

Th e principles of ethical conduct to be followed by civil servants in Turkey 
are regulated by the basic principles set forth in the laws in force. In this context, 
it can be argued that the legal framework of  the ethical foundations in public 
administration is broadly established fi rst and foremost with the constitution, 
then with laws such as Law No 657 on Civil Servants, Law No. 5237 on the Turk-
ish Criminal Code, Law No. 3628 Act on Declaration of Property and Fight with 
Bribe and Corruption, Law No 4982 on Right of Information Acquirement, Law 
No. 5018 on Public Financial Management and Control, Law No. 4734 on Pub-
lic  Procurement and with direct or  indirect remarks to  ethics in  the articles 
of  these laws (Yüksel, 2010, p. 263). However, the most fundamental step to-
wards an eff ective ethics policy and towards the creation of an ethical founda-
tion is Law No 5176 Related to the Establishment Council of Ethics for Public 
Service and Making Modifi cations on Some Laws, which was passed in 2004; 
and Regulation on  the Principles of  Ethical Behaviour of  the Public Offi  cials 
and Application Procedures and Essentials, published on  the Offi  cial Gazette 
in  2005, which determined the ethical principles and standards that the civil 
servants had to abide.

In 2004, before the above-mentioned Law and the relevant Regulation was 
passed and the acceptance of Turkey to the European Union as a candidate coun-
try, the passing of a  law regarding the ethical behaviour of civil servants seems 
to have been emphasised as part of the successive activities within the framework 
of the reconstruction attempts. In the “Action Plan for Strengthening Transparen-
cy and Enhancing Eff ective Public Administration”, which was passed in 2002, fac-
tors such as introducing a law aimed at civil servants regarding ethical behaviour, 
establishing expert courts to fi ght corruption, stating the need for strengthened 
transparency in public administration as well as eff ectiveness and effi  ciency were 
explicitly stated (Başbakanlık, 2002). In the “Urgent Action Plan” as well, which 
was passed in 2003, there were regulations about fi ghting corruption, emphasis-
ing important public ethics concepts such as transparency, and accountability un-
der the sub-topic “Fighting Corruption” (Başbakanlık, 2003). With the issuance 
of Law No 5176 Related to  the Establishment Council of Ethics for Public Ser-
vice and Making Modifi cations on Some Laws in 2004 and the “Regulation on the 
Principles of Ethical Behaviour of the Public Offi  cials and Application Procedures 
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and Essentials” in 2005, which determined the ethical principles and standards 
that the civil servants had to abide by, the fundamental legal foundation for the 
institutionalisation of an ethical system was created. 

Actually, in creation of an ethical foundation and a policy as well as public 
opinion and public awareness, NGOs such as the Turkish Industry and Business 
Association (TÜSİAD), the Economic Policy Research Foundation of  Turkey 
(TEPAV), the Turkish Economic and Social Studies Foundation (TESEV), the 
Social Transparency Movement Association (TSHD), which acts as part of Trans-
parency International, and the Turkish Ethical Values Centre (TEDMER), the 
Government Supervision Personnel Association, Protecting the Taxes of Citi-
zens (VAVEK), the White Point Foundation, and the Union of Chambers and 
Commodity Exchanges of Turkey (TOBB) have been just as eff ective as  inter-
national institutions such as the EU, European Council, WB, IMF, and OECD 
(Demirci & Genç, 2008, p. 51). Th us, the heavy eff ect of the international and 
civil actors on  the institutionalisation and policy creation process regarding 
ethics can clearly be observed. 

With Law No 5176, the legal regulation and institutional structure that will 
contribute to the ethical decision-making and ethical behaviours of civil servants 
have been clearly defi ned. A responsible board called the “Board of Ethics for 
Civil Servants” was founded with this regulation, and this Board has regulated 
the ethical principles that will shed light on civil servants’ actions, procedures, 
and decisions with the regulation they have created. Th e Board is  dependent 
on the Prime Ministry, is comprised of eleven members and the members’ pe-
riod in offi  ce is four years (Law No 5176, Art. 2). In accordance with the relevant 
Law, the Board “shall determine the ethical code of conduct that civil servants 
should abide by as they perform their duties with the regulations it shall prepare, 
shall report to the relevant authorities any ex-offi  cio or applications by doing the 
necessary inquisition and investigation on the applications for alleged violation 
of ethical codes of conduct, and shall carry out activities or have them carried 
out to  create an  ethics culture in  society, and support the work to  be carried 
out in this regard” (Art. 3). Th e President, the members of the Parliament, the 
members of the Cabinet, members of the Turkish Armed Forces and the Judi-
ciary, and Universities are out of the audit scope of the Board (Art. 1). Th e Board 
that is  specifi ed by  the regulation can be consulted with the claim that public 
institutions and organisations have practices that are against ethical behaviour 
principles, and relevant institutions’ authorised discipline boards can be  con-
sulted with the claim that other civil servants have practices that are against 
ethical behaviour principles (Art. 4). Th e Board shall carry out its inspection 
and investigation on the grounds that ethical codes of conduct have or have not 
been violated, and shall notify those concerned and the Prime Ministry in writ-
ing of the results of the inspection and the investigation (Art.5). Th e provision 
that states that if an unethical action is determined in the investigations carried 
out by the Board stated in Article 5 of the Law, the Board Decision regarding 
the topic shall be  shared with the public through being published on  the Of-
fi cial Gazette has been nullifi ed through the Supreme Court’s Decision dated 
4/2/2010, No E.: 2007/98, K.: 2010/33 (Anayasa Mahkemesi Kararı 04.02.2010; 
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2010/33). In the current situation, the Board informs those concerned and the 
Prime Ministry about the decisions it has taken about actions against the ethical 
codes of conduct and shares them with the public on its website without disclos-
ing their personal information. 

Th e Board works as  a  regulatory, supervisory and educational body. Th e 
Board has established in its regulation the ethical principles or codes that civil 
servants must comply with. It has the authority to inspect whether these prin-
ciples or codes are being complied to within its audit scope of civil servants. Fi-
nally, by combining the educational activities with the training activities and the 
projects it organises, it fulfi ls its role, especially with the support of international 
organizations (Öztepe, 2013, p. 247).

Another regulation guiding the civil servants regarding ethical decision-
making and ethical behaviour is that of ethical principles or codes. Th e Board 
of  Ethics for Civil Servants has regulated the ethical principles that the civil 
servants have to abide by with “Regulation on the Principles of Ethical Behav-
iour of the Public Offi  cials and Application Procedures and Essentials”, decreed 
in 2005. Fundamental ethical principles that are adopted by the OECD and the 
European Commission have also provided the framework for the system created 
in  Turkey. Elements that are regulated through many articles in  Law No 657 
on Civil Servants were counted among the ethical principles with the relevant 
regulation (Öztepe, 2013, pp. 224–258). 

Th e aim of  the Regulation is  stated in  the 1st article as  “to create an  ethics 
culture in public, to set ethical codes of conduct that civil servants need to abide 
by while carrying out their duties, to assist the civil servants in behaving in accor-
dance with these principles and to increase the public’s trust in public administra-
tion by eliminating situations that create distrust in the society and damage jus-
tice, honesty, transparency and objectivity principles”, and within the scope of this 
aim, the ethical behaviour principles or codes are regulated between the articles 
5 to 22. According to this, when civil servants are performing their duties as well 
as when they are making decisions about their duties, they need to abide by the 
principles which are listed in the following table.

Table 
Duties of Civil Servants Regarding Ethical Behaviour Principles

Act consciously with public service in mind when fulfi lling the duty

Act with a consciousness towards public service

Compliance with service standards

Being loyal to the aim and the mission

Honesty and objectivity

Reputability and accountability

Kindness and respect

Notifying the competent authorities of unethical conduct and illegal activities
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Avoiding confl ict of interests

Not using duties and power for their own interests

Prohibition of receiving gift s and taking advantage of their position

Not using public goods and resources other than for public purposes and service requirements

Avoiding lavishness

Not making explanations that exceed one’s authority and not making unrealistic statements

Acting in compliance with the principles of giving information, transparency, and participation

For managers to act within the framework of accountability

Not giving any concessions or privileges in relations with former civil servants

Notifi cation of goods

Source: 13.04.2005 Tarihli ve 25785 Sayılı Kamu Görevlileri Etik Davranış İlkeleri ile Başvuru Usul ve Esasları 
Hakkında Yönetmelik Art. 5–22.

Additionally, in the 26th Article of the Regulation, it is stated, “depending 
on the characteristics of the service or duty they are carrying out, the institutions 
and organisations are free to present their institutional behaviour principles to the 
Board’s inspection and approval.” A civil servant having to sign an ethical contract 
when starting public service is also one of the elements that have been edited with 
the relevant regulation. In the appendix part of the aforementioned regulation, the 
copy of the ethical contract and the civil servants, who are at least general manag-
ers, equals of general managers and seniors of general managers, within the ethics 
board’s scope of authority have been arranged in detail. Finally, it is stated in the 
aforementioned regulation’s provisions that “institutions and organisations will 
establish an ethics commission of at least three persons from within the institution 
selected by the general manager of the institution or organisation in order to cre-
ate and develop the ethics culture, to recommend and guide the staff  about the 
problems they encounter in ethical behaviour principles and to evaluate the ethi-
cal practices” (13.04.2005 ve 25785 Sayılı Kamu Görevlileri Etik Davranış İlkeleri 
İle Başvuru Usul ve Esasları Hakkında Yönetmelik Art. 29).

As is evident, it  is possible to state that the necessary regulations are being 
implemented on the legislation, institutional structure and ethical principles bases 
to combat unethical activities through creating an ethical system and policy. How-
ever, it is observed that there are some problems with their implementations with 
regards to their effi  ciency and how much positive contribution they make. To sum 
up, when the aforementioned Board and the relevant regulation are evaluated to-
gether, it is observed that the primary objective is to create an ethical system under 
the name of ethical principles as a new application of many scattered provisions 
for civil servants that can be evaluated under the scope of ethics, and to realise in-
stitutional structures and regulations that will guide the civil servants in behaving 
ethically and making ethical decisions. However, as Arap and Yılmaz (2006, p. 53) 
pointed out, the regulations regarding the ethics board did not create a previously 
non-existent system of principles, rather, they have arranged the previously exis-
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tent principles, reinterpreting them within the framework of public administra-
tion. Th e fact that the Board is affi  liated to the Prime Ministry and the fact that 
some civil servants are excluded from the scope of  the audit by exemptions are 
other matters that are criticised regarding the regulations made. Particularly the 
exclusion of the Parliament and the political wing from the scope of the supervi-
sion is accompanied by the risk of making the Board vulnerable to oppression and 
infl uence from these bodies. 

Another difficult situation is that ethical codes of conduct are arranged 
in a way that can be easily changed and left  entirely to the regulations to be pre-
pared by the initiative of the Board, and that some of the codes of ethical principles 
in the Regulation are not suffi  ciently clear and defi ned. In addition, the fact that 
the decisions made by  the Ethics Committee are not judicial decisions so  they 
do not have serious consequences, and that the Board fi nds it suffi  cient to notify 
the relevant bodies when it identifi es any unethical situations are points that are 
criticised and that hurt the eff ectiveness of  the Board (Midilli, 2004; TÜSİAD, 
2005, p. 4; Arap & Yılmaz, 2006). In the end, although there are some incomplete 
and criticised aspects, the ethical system created in light of the policies and regu-
lations regarding ethics and ethical decision-making in Turkish public adminis-
tration has created an ethical awareness, dispersed the concept of “public ethics”, 
and has created a source for civil servants regarding ethical decision-making and 
avoiding unethical behaviours, even though its effi  ciency is debatable. 

Conclusion

The importance of decision-making in shaping and implementing pub-
lic policies is  extremely high. As part of  the public administration mechanism, 
which is the main instrument of public policy that has an important place in the 
sustainability of  social life, managers have to  make various decisions in  order 
to implement such policies and keep the general operation of public administra-
tion smooth. One of the signifi cant factors shaping this decision-making process 
is ethics. In short, ethics, which can be defi ned as a control mechanism, is a set 
of generalisations to control the behaviours of individuals in both individual and 
societal contexts, and aff ects the decision-making process on an individual or or-
ganisational basis. Public administrators have to consider the ethical dimensions 
of their decisions just as they should take into account many variables such as pub-
lic benefi t, equity, and justice. 

It is observed that there are various institutional structures and ethical prin-
ciples as well as legal regulations that will assist public administrators in the deci-
sion-making process in Turkey. In this context, it seems that signifi cant steps have 
been taken in order to create an ethical structure in the struggle against corruption 
and degeneration in Turkish public administration. Legal legislation, institutional 
structure and ethical principles have been established, especially since the year 
2000, when the policies, regulations and practices combating corruption and cre-
ating an ethical public administration begun to be realized. While these eff orts are 
crucial steps taken to implement basic regulations that will help in the creation 
of an ethical public administration and ethical decision-making for civil servants, 
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unethical activities are still observed. Ultimately, although signifi cant steps have 
been taken and studies have been carried out at the point of prevention of corrup-
tion and unethical activities in Turkish public administration since 2004, when 
these processes became more tangible through regulations, it is not possible to say 
that an eff ective formation has taken place.

As a result, even though it is utopian that unauthorized activities and cor-
ruption in the public sector are totally absent, it  is highly crucial to  take nec-
essary precautions at  the point of  minimizing such behaviours and activities. 
In  this regard, precautions should be  comprehensive and aimed at  removing 
multiple components. Moreover, the measures should be designed with the di-
lemmas and diffi  culties that managers face during the decision-making process 
in mind. An understanding where the public interest is held above everything 
else and the moral responsibility is  high should be  integrated into the public 
administration discipline.

REFERENCES

1. Anayasa Mahkemesi, T.C. (2010). E.: 2007/98, K.:2010/33 Sayılı ve 04.02.2010 Tarihli Anayasa 
Mahkemesi Kararı. Available at: http://www.resmigazete.gov.tr/eskiler/2010/05/20100518-20.
htm (accessed: 22 May, 2018).

2. Anderson, J. E. (1979). Public Policymaking: An Introduction (2nd ed). New York: Holt, Rine-
hart and Winston. 

3. Arap, İ. & Yılmaz, L. (2006). Yeni Kamu Yönetimi Anlayışının “Yeni” Kurumu: Kamu Görev-
lileri Etik Kurulu. Amme İdaresi Dergisi, vol. 39, no 2, pp. 51–69. 

4. Balcı, A. (2003). Kamu Yönetiminde Hesap Verebilirlik Anlayışı. In: Balcı, A., Nohutçu, A., 
Öztürk, N. K. And Çoşkun, B. (eds). Kamu Yönetiminde Çağdaş Yaklaşımlar, Ankara: Seçkin 
Yayıncılık, pp. 115–133. 

5. Başbakanlık, T. C. (2002). Türkiye’de Saydamlığın Artırılması ve Kamuda Etkin Yönetimin 
Geliştirilmesi Eylem Planı. Ankara. 

6. Başbakanlık, T. C. (2003). Acil Eylem Planı. Ankara. 

7. Birkland, T. A. (2005). An Introduction to the Policy Process: Th eories, Concepts, and Models 
of Public Policy Making (2nd ed). New York: M. E. Sharpe. 

8. Boatright, J. R. (2000). Ethics and the Conduct of Business (3rd ed.). New Jersey, Upper Saddle 
River: Prentice Hall.

9. Bommer, M., Gratto, C., Gravander, J. & Tuttle, M. (1987). A Behavioral Model of Ethical and 
Unethical Decision Making. Journal of Business Ethics, vol. 6, no 4, pp. 265–280. 

10. Browning, L. D., Sørnes, J. O., Sætre, A. S. & Stephens, K. (2006). A Garbage Can Model 
of Information, Communication, Technology Choice. In: Schorr, A. and Seltmann, S. (eds). 
Changing Media Markets in Europe and Abroad: New Ways of Handling Information and En-
tertainment Content. Lengerich: Pabst Science Publishers, pp. 417–440. 



76

Public Administration Issues. 2019. Special Issue I

11. Cavanagh, G. F., Moberg, D. J. & Velasquez, M. (1981). Th e Ethics of Organizational Politics. 
Th e Academy of Management Review, vol. 6, no 3, pp. 363–374. 

12. Cohen, M. D., March, J. G. & Olsen, J. P. (1972). A Garbage Can Model of Organizational 
Choice. Administrative Science Quarterly, vol. 17, no 1, pp. 1–25. 

13. Cooper, T. L. (2001). Handbook of Administrative Ethics (2nd ed.). New York: Marcel Dekker

14. Curtin, L. L. (1979). Th e Nurse as an Advocate: A Philosophical Foundation for Nursing. 
Advances in Nursing Science, vol. 1, no 3, pp. 1–10. 

15. Daft , R. L. (2010). Management ( 9th ed). Canada: South-Western, Cengage Learning. 

16. Demirci, M. & Genç, F. N. (2008). Türkiye’de Kamu Yönetimi Reform Sürecinde Etik 
Yapılanma. Amme İdaresi Dergisi, vol. 41, no 2, pp. 43–58. 

17. Dubinsky, A. & Loken, B. (1989). Analyzing Ethical Decision-Making in Marketing. Journal 
of Business Research, vol. 19, no 2, pp. 83–107. 

18. Dye, T. R. (2008). Understanding Public Policy (12th ed). New Jersey, Upper Saddle River: 
Prentice Hall. 

19. Emre, C. (2002). Kültürel Değerler, Ahlak ve Türkiye’de Kamu Yönetimi. Mülkiye Dergisi, 
vol. 26, pp. 1–21. 

20. Etzioni, A. (1967). Mixed Scanning: A Th ird Approach to Decision Making. Public Adminis-
tration Review, vol. 27, no 5, pp. 385–392. 

21. Ferrell, O. C. & Gresham, L. G. (1985). A Contingency Framework for Understanding Ethical 
Decision Making in Marketing. Journal of Marketing, vol. 49, no 3, pp. 87–96. 

22. Forester-Miller, H. & Davis, T. (1996). Practitioner’s Guide to Ethical Decision Making. 
Available at: http://alabamacounseling.org/pdf/ACAguide.pdf (accessed: 17 January, 2018).

23. Fritzsche, D. J. & Becker, H. (1984). Linking Management Behavior to Ethical Philosophy-
An Empirical Investigation. Academy of Management Journal, vol. 27, no 1, pp. 165–175. 

24. Gaudine, A. & Th orne, L. (2001). Emotion and Ethical Decision-Making in Organizations. 
Journal of Business Ethics, vol. 31, no 2, pp. 175–187.

25. Gosling, J. J. (2004). Understanding, Informing, and Appraising Public Policy. New York: 
Pearson. 

26. Gül, H. & Memişoğlu, D. (2007). Yapısal Değişim Sorunu Çerçevesinde Yönetsel Reform. 
In: Çukurçayır, M. A. and Gökçe, G. (eds). Kamu Yönetiminin Yapısal ve İşlevsel Sorunları. 
Konya: Çizgi Kitabevi, pp. 57–112. 

27. Gündoğdu, Ö. Ş. (1999). Kentsel Çevre Estetiğinin Etik Açıdan İrdelenmesi. Unpublished Mas-
ter’s Dissertation, Ankara University, Ankara, Turkey. 

28. Hill, M. (1997). Th e Policy Process in the Modern State (3rd ed). Hemel Hempstead Hertford-
shire: Prentice Hall / Harvester Wheatsheaf.

29. Hogwood, B. W. & Gunn, L. A. (1984). Policy Analysis for the Real World. New York: Oxford 
University Press. 

30. Howlett, M. & Ramesh, M. (1995). Policy Cycles and Policy Subsystems. Canada: Oxford Uni-
versity Press.

31. Hunt, S. & Vitell, S. (1986). A General Th eory of Marketing Ethics. Journal of Macromarket-
ing, vol. 6, no 1, pp. 5–16. 



77

Ciğeroğlu Öztepe M., Kulaç O. Ethical Decision-Making in Turkish Public Administration and Policy

32. Jones, T. M. (1991). Ethical Decision Making by  Individuals in  Organizations: An Issue-
Contingent Model. Academy of Management Review, vol. 16, no 2, pp. 366–395. 

33. Kılavuz, R. (2003). Kamu Yönetiminde Etik ve Bir Sorun Alanı Olarak Yozlaşma. Ankara, 
Seçkin Yayıncılık. 

34. Knoepfel, P., Larrue, C., Varone, F. & Hill, M. (2007). Public Policy Analysis. Bristol: The 
Policy Press.

35. Kohlberg, L. (1969). Stage and Sequence: Th e Cognitive-developmental Approach to Social-
ization. In: Goslin, D. A. (eds). Handbook of Socialization Theory and Research. Chicago: 
Rand McNally, pp. 347–480. 

36. Lindblom, C. E. (1959). Th e Science of Muddling Th rough. Public Administration Review, 
vol. 19, no 2, pp. 79–88. 

37. Lindblom, C. E. (1979). Still Muddling, Not Yet Through. Public Administration Review, 
vol. 39, no 6, pp. 517–526. 

38. Lipsky, M. (1980). Street-Level Bureaucracy: Dilemmas of the Individual in Public Services. 
New York: Russell Sage Foundation. 

39. Meeler, D. (n. d.). Five Basic Approaches to Ethical Decision-Making. Available at: http://
faculty.winthrop.edu/meelerd/docs/rolos/5_Ethical_Approaches.pdf (accessed: 25 Janu-
ary, 2018). 

40. Midilli, A. (2004). Kamu Görevlileri Etik Kurulu. Available at: http://www.elegans.com.tr/
arsiv/67/haber018.html (accessed: 22 May, 2018).

41. Muzumara, P. M. (2018). Ethics, Morals and Values in Education. Pittsburg PA, Dorrance 
Publishing. 

42. Nice, D. C. (1987). Incremental and Nonincremental Policy Responses: Th e States and the 
Railroads. Polity, vol. 20, pp. 145–156.

43. Ostrom, E. (1991). Rational Choice Th eory and Institutional Analysis: Toward Complemen-
tarity. American Political Science Review, vol. 85, pp. 237–243. 

44. Ostrom, E. (2007). Institutional Rational Choice: An Assessment of the Institutional Anal-
ysis and Development Framework. In: Sabatier, P. A. (eds.). Th eories of the Policy Process 
(2nd ed.). Boulder: Westview Press, pp. 21–64.

45. Öztepe, M. C. (2013). Kamu Yönetiminde Etik Sorunu: Türk Kamu Yönetiminde Etik Sistemi-
nin Eleştirel Çözümlemesi. Unpublished Doctoral Dissertation, Ankara University Institute 
of Social Sciences, Ankara, Turkey. 

46. Pehlivan, İ. (1997). Yönetimde Etik Sorunu ve  Kamu Yöneticisinin Etik Davranışları. 
21. Yüzyılda Nasıl Bir Kamu Yönetimi Sempozyumu, Ankara: TODAİE Yayınları, 7–9 May. 

47. Rawls, J. (1971). A Th eory of Justice. Cambridge: Harvard University Press. 

48. Simon, H. A. (1972). Th eories of Bounded Rationality. In: McGuire, C. B. and Radner, R. (eds). 
Decision and Organization. Holland: North-Holland Publishing Company, pp. 161–176. 

49. Solak, S. G. & Sancak, H. Ö. (2015). Karar Verme Sürecinde Etik. In: Kırışık, F. and Önder, Ö. 
(eds). Kamu Yönetiminde ve Siyaset Biliminde Karar Verme. Ankara: DetayYayıncılık, 
pp. 313–326.

50. Stewart, J. (2009). Public Policy Values. New York: Palgrave Macmillan 



78

Public Administration Issues. 2019. Special Issue I

51. Trevino, L. K. (1986). Ethical Decision Making in Organizations: A Person-Situation Interac-
tionist Model. Academy of Management Review, vol. 11, no 3, pp. 601–607. 

52. TÜSİAD. (2005). Devlette Etikten Etik Devlete: Kamu Yönetiminde Etik. Ankara: Basın Bül-
teni, Özet Bulgular. 

53. Van Mart, M. (1996). Th e Sources of Ethical Decision Making for Individuals in the Public 
Sector. Public Administration Review, vol. 56, no 6, pp. 525–533. 

54. Wittmer, D. P. (2001). Ethical Decision-Making. In: Cooper, T. L (eds). Handbook of Admin-
istrative Ethics. New York: Marcel Dekker, pp. 481–508.

55. Wood, J. (2001). Ethical Decision Making. Journal of PeriAnesthesia Nursing, vol. 16, no 1, 
pp. 6–10. 

56. Yıldız, M. & Sobacı, M. Z. (2013). Kamu Politikası ve Kamu Politikası Analizi: Genel Bir Çer-
çeve. In: Yıldız, M. and Sobacı, M. Z. (eds). Kamu Politikası: Kuram ve Uygulama. Ankara: 
Adres Yayınevi, pp. 16–42. 

57. Yüksel, C. (2010). Devlette Etik: Dünyada ve Türkiye’de Kamu Yönetiminde Etik, Yasal Altyapı 
ve Uluslararası Uygulamalar. İstanbul: Boğaziçi Üniversitesi Yayınevi.

58. 5176 Sayılı ve 25.05.2004 Tarihli Kamu Görevlileri Etik Kurulu Kurulması ve Bazı Kanun-
larda Değişiklik Yapılması Hakkında Kanun. Available at: http://www.mevzuat.gov.tr/
MevzuatMetin/1.5.5176.pdf (accessed: 22 May,2018). 

59. 5227 Sayılı ve 15.07.2004 Tarihli Kamu Yönetiminin Temel İlkeleri ve Yeniden Yapılandırılması 
Hakkında Kanun Tasarısı. Available at: https://www.tbmm.gov.tr/kanunlar/k5227.html 
(accessed: 22 May, 2018).

60. 25785 Sayılı ve 13.04.2005 Tarihli Kamu Görevlileri Etik Davranış İlkeleri ile Başvuru Usul 
ve Esasları Hakkında Yönetmelik. Available at: http://www.mevzuat.gov.tr/Metin.Aspx? 
Mevzuat Kod =7.5.8044&MevzuatIliski=0&s (accessed: 22 May, 2018).



79

Muhammad S.A., Giri R.Sh., Madad A., Ahsan A. Th e Infl uence of Organizational Cultural Characteristics...

THE INFLUENCE OF ORGANIZATIONAL 
CULTURAL CHARACTERISTICS 
ON KNOWLEDGE TRANSFER ACROSS 
ONE BELT – ONE ROAD: 
A CASE OF CHINESE COMPANIES 
INVOLVED IN THE CHINA-PAKISTAN 
ECONOMIC CORRIDOR (CPEC)
Muhammad Salman Ahmad1

PhD student at School of Public Aff airs-University 
of Science and Technology of China.
Email: sahmad@mail.ustc.edu.cn: (Corresponding Author)
Giri Raj Sharma2

PhD student at University of Science and 
Technology of China-School of Public Aff airs.
Email: giriraj@mail.ustc.edu.cn
Madad Ali3

PhD Student at University of Science and 
Technology of China-School of Public Aff airs.
E-mail: ali12@mail.ustc.edu.cn
Ahsan Ali4

Ph.D. Post-Doc. at Tongji University-China.
E-mail: ahsanfriends@gmail.com

Abstract
Th e purpose of this paper is to investigate the relationship between organizational 

cultural characteristics, knowledge transfer and the role of certain identifi ed organiza-
tional cultural aspects in the execution of knowledge transfer in Chinese Multinational 
Companies involved in CPEC. 

1 He received his MBA and MS degree from the Institute of Management Sciences-Peshawar. His current fo-
cus of research is on knowledge management systems, organizational policy, Human Resource Management, 
and tourism (Corresponding Author). 
2 His current research interest includes Higher Education Policy, Curriculum and Education, Development 
studies, sociology of education and qualitative research.
3 His research interest includes E-adoption, E-services quality, older adults, digital policy, E-loyalty and 
e-governance.
4 He obtained his Ph.D. degree from School Management at the University of Science and Technology of China. 
He is now doing a Post-Doc at Tongji University-China. His current focus of research is on social media, 
knowledge management, and creativity in teams.



80

Public Administration Issues. 2019. Special Issue I

A quantitative research plan was followed. A questionnaire was used to collect the 
desired data. For this study we identifi ed six factors, including trust among colleagues, 
communication between organizational staff , information systems, formation of the re-
ward system, and structure of the organization which plays an important and defi ning 
role in the interaction between staff  members and in providing possibilities to sever bar-
riers to knowledge transfer. 

A total of  27 organizations involved in  the China Pakistan Economic Corridor 
(CPEC) are identifi ed. Th e intended hypothesis was tested by using PLS-SEM, and our 
research fi nding indicates that all the variables except information systems did not show 
positive relationships. 

Th e study proposed that multinational organizations must understand the criti-
cal role of organizational culture and interaction among team members in promoting, 
sharing, and spreading knowledge to perform well and achieve organizational success 
thereaft er.

Th is study is anticipated to help Chinese MNCs in Pakistan to understand the dif-
ferent cultural characteristics because according to previous studies many multinational 
companies overlook the impact of  culture factors on  the sharing of  knowledge, while 
bearing in mind that in the literature there is no specifi c study regarding Chinese MNCs 
involved in  CPEC. Th e conclusion of  this study will help out knowledge executives 
charged with the drawing of fl exible knowledge management systems.

Keywords: One Belt-One Road (OBOR); China-Pakistan Economic Corridor (CPEC); 
knowledge transfer; organization culture; reward.

Citation: Muhammad, S.A., Giri, R.Sh., Madad, A. & Ahsan, A. (2019). Th e Infl uence 
of  Organizational Cultural Characteristics on  Knowledge Transfer Across One Belt  – 
One Road: A Case of Chinese Companies Involved in the China-Pakistan Economic 
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(in English); DOI: 10.17323/1999-5431-2019-0-5-79-102.

Introduction

Knowledge sharing (knowledge transfer) nowadays is  the most frequently 
discussed activity in  the course of  knowledge management (Yew Wong, 2005). 
For eff ective promotion and transfer of knowledge, the previous studies show that 
organizational culture plays an important role and has signifi cant eff ects. An or-
ganizational culture characteristic such as organizational belief, working environ-
ment, and its value system promotes or creates discrepancies in knowledge shar-
ing and creation (Van Wijk et al., 2008).

A number of studies have revealed that the organizational culture characteris-
tics play a vital role in facilitating knowledge transfer. Based on compound studies 
and their fi ndings, the most pertinent characteristics are sovereignty or autonomy, 
faith in  colleagues, belief in  employees (Mueller, 2015), organization structure, 
communication, information system, trust and reward system (Ismail Al-Alawi 
et al., 2007) as well as having the ability to change and accept the change, universal 
language and decent customs of trust and hesitation (Nelson & Stolterman, 2003). 
According to Achrol (1991) associations and businesses are progressively organiz-
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ing their work around in  task groups. Project approaches are used and utilized 
as a learning instrument in various associations and businesses (Frels & Onwueg-
buzie, 2013). 

Moreover, multinational organizations are progressively utilizing transna-
tional projects, while keeping in mind the end goal to execute new procedures and 
learn new knowledge (Goldstein, 2007) which is why many organizations support 
venture based learning. To maintain these practices, organizations need to cre-
ate systems adjusted with its organizational hierarchical setting (Ferreira & Otley, 
2009). An investigation into the fi eld of knowledge sharing in projects teams will 
discover new dimensions that will support competitive advantages in these orga-
nizations (Hoegl & Schulze, 2005). 

Despite the fact that a few investigations have concentrated on the knowl-
edge sharing procedure in  multinational organizations (Regner & Zander, 
2011), the greater part of  them does not consider venture groups working 
with individuals of different nations. Consequently, it can be considered to be 
an under-examined zone. Additionally, as Schimmelfennig et al. (2006) rec-
ommend it is important to analyze how organization authoritative culture im-
pacts knowledge transferring procedure in different nations outside Europe, 
the Unified States or Asian groups. 

An overview of CPEC

Th e Chinese President Xi Jinping’s visit in April 2015 to Pakistan is consid-
ered to be one of the fundamental exotic and strategic economic deals regarding 
China’s trade policy and its fi nancial growth in the twenty-fi rst century. Th ese 
economic deals are labeled as the China–Pakistan Economic Corridor (CPEC) 
in media and literature (Ritzinger, 2015). Under the umbrella of CPEC, a num-
ber of infrastructure projects in Pakistan i.e. railway, roads network, communi-
cation, and transportation have been fi nanced and carried out by Chinese state 
companies. However, the two nations’ fi nancial relations do not coordinate the 
profundity of their vital relationship (Shahzad, 2017). Th e CPEC gives China the 
most effi  cient route for it to send out its completed products to the Middle East, 
Africa, and Europe. It can likewise import oil and diff erent materials through 
this same route (Hassan, 2018). 

In order to complete this venture, the Chinese government is keen to pay 
out around $46 billion for CPEC projects and in other developmental deals. Th is 
is by far China’s main and prime foreign direct investment (FDI) in Pakistan. 
Th is is equivalent to 20% of Pakistan’s yearly GDP. In total, some $34 billion will 
be spent in the power sector to create 17,000 megawatts of electrical energy. Th e 
left over capital will be used to endorse improving the transportation infrastruc-
ture, which includes the upgrade and setting up of new railway lines among the 
city of Peshawar in the northwest of Pakistan and the port city of Karachi located 
in south of Pakistan (Jinchen, 2016). Th e project’s main aim is to improve the 
energy and transportation sectors. Th e CPEC investments tree in Figure 1 shows 
the allocation of a budget which will be utilized in diff erent energy and trans-
portation sectors in Pakistan.
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Figure 1: CPEC Investment Tree

Source: (Ahmad, Asmi, Ali, Rahman, & Abbas, 2017).

Literature Review
Knowledge
Th e established and classical meaning of knowledge can be defi ned as “justi-

fi ed true belief, or true opinion combined with reason” (Hilpinen, 1970).
According to Jablonka and Lamb (2007) learning and knowledge emerge due 

to the association of diff erent people and interaction between them (past experi-
ence, instinct, and nature), data and creative thoughts (producing thoughts and 
envisioning future prospect). Th ere is a signifi cant diff erence between knowledge 
and data, and both are considered diff erent entities and should not get mixed with 
each other; data is considered crude certainties, estimations, and measurements. 
Also, knowledge is more perplexed than information, because information comes 
about due to the arranging of data into signifi cant structures. Knowledge is  the 
aft er eff ect of translating the required information being impacted by the identity 
of its holder since it depends on judgment and instinct; knowledge blend convic-
tions, state of mind and conducts (Wilson, 1999).

Th e business organization or association itself cannot construct knowledge; 
they can only boost or give an environment to the people in which they can build 
knowledge. In such a manner, they characterize ’organization knowledge creation’ 
as «a procedure that opens up the knowledge built up by the people and crystal-
lizes it within an expanding community of interaction, which crosses between in-
tra and inter-organizational levels and limits» (Staab et al., 2001). In addition, they 
strengthen the concept of Polanyi (1966), regarding knowledge which expresses 
that people make knowledge by vigorously making and arranging their own per-
sonal encounters and meetings, where the knowledge that can be communicated 
in words and numbers is just a part of the whole range of knowledge, along the 
lines of «We can know more than we can tell» (Erik Karlsen & Karlsen, 2007).
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Th e need for knowledge transfer 
Th e transferring of knowledge creates “knowledge” at all organizational lev-

els, which becomes a part of  the organization’s framework, procedure, and sys-
tems. Knowledge which is considered an important part of the organization’s basic 
capital structure is implanted into an organization’s current practices and proce-
dures and therefore more visible than individual knowledge which remains in the 
minds of individual employees. Knowledge can frequently be classifi ed and end 
up inserted into an organization’s frameworks and training procedures. But still, 
some knowledge cannot really be voiced or represented outside the individual em-
ployee’s mind (Gold, Malhotra & Segars, 2001).

A fi rm, therefore, needs the ability and capacities to acquire this knowledge 
and to know the potential of the acquired knowledge and also ought to have the 
capacity to fuse this knowledge into their organization’s structure in an eff ortlessly 
available place. Th is mix and reconciliation process fi nishes the knowledge ex-
change and information turns out to be a portion of the organization’s knowledge 
stocks and reestablishes an organization’s aptitudes and capacities (Stehr, 2015).

Organizational culture
While referring to Hofstede et al. (2010), they characterize the culture as «the 

aggregate programming of  the mind that recognizes the individuals from one 
gathering or class of  individuals from others”. As indicated by Brown and Iver-
son (2004), organizational culture is «the underestimated suppositions and prac-
tices that comprehend individuals’ organizational perspective». A way to perform 
such investigation is through the ‘culture web’ framework design by Johnson et al. 
(2011), as according to that structure the ’paradigm’ is the center of the culture 
web, it alludes to the aggregate experience connected to a circumstance so it can 
understand it and illuminate a conceivable game-plan at the end of the day, it iden-
tifi es with the underestimated suppositions in the organization. Individuals carry 
on in accordance with the paradigm, in this way understanding what it is and how 
it advises matters for characterizing and defi ning future strategies.

Figure 2: Organization Culture Web

Source: Johnson et al. (2011, p. 176).
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Knowledge sharing 
Since learning is constantly arranged in a specifi c setting, culture and societies 

inside this setting will infl uence the way information is made, shared and utilized 
(Samova et al., 2015). In a knowledge sharing system, it  is vital that knowledge 
partaking must occur (Butt et al., 2018). Knowledge resources and information 
sharing are indispensable for the achievement of successful cooperative systems, 
especially in a production network setting, where knowledge sharing turns into 
a key factor in achieving set targets and performance (Um & Kim, 2018). 

When outlining viable information systems (e.g. training groups) it is essential 
to think about the following: First, to begin within the knowledge sharing context 
both “trust” and “interpersonal organizational ties”, from the perspective of a “social 
capital” theory point of view are the most recurrent themes (Gemünden et al., 2018). 
Second, “trust” is  critical in upgrading knowledge sharing, “power” on  the other 
hand improves it  in a circuitously way with a fl accid approach (Cai et al., 2013). 
Th ird, the process of  knowledge sharing will hamper joint-venture organizations 
across the borders if there is dissimilarity identifi ed with set growth criteria because 
of “cultural contrasts” and “premeditated misalignment” (Solli et al., 2015).

A method for sharing knowledge in an organization is by managing and uti-
lizing training groups, which can be characterized as “gatherings of  individuals 
who share their anxiousness, an arrangement of  issues, or an enthusiasm about 
a theme, and who deepen their knowledge and expertise in this area by interact-
ing with each other on a constant basis” (Serrat, 2017). Th e individuals involved 
in these training groups practice not only clear insight, but also create trust and 
understanding, which allows its members to share their achievements and slip-
ups as  well as  half-ideas (Swales, 2013). Such opportunities and chances given 
to individuals in an organization enables them to learn and share knowledge and 
these methods allow each individual to grow naturally. Th ey are bound by the feel-
ing of collective identity and a collective approach (Wenger et al., 2002).

Th eoretical model and hypothesis
Trust
One of  the most important and essential features of organizational culture 

that is  the trust between colleagues including interpersonal trust, and it  is be-
lieved that trust has a strapping infl uence over knowledge sharing. For trust to be 
set up between the sender and the recipient of information, a relationship must 
be constructed (Al Saifi  et al., 2016). Th erefore we hypothesize that.

H1: Trust among co-workers has a positive infl uence on knowledge transfer

Information system
The term information system referred to a specific pact of information, 

individuals, and procedures that associate to help everyday tasks and enhance 
critical thinking in  organizations (Leifer& Mills, 1996). Various aspects have 
changed the way organizations view knowledge and partake in knowledge shar-
ing, but conceivably the most essential factor is the use of new information tech-
nology to get the required and up to date knowledge (Gertler, 2003). Although 
technology is an enabler and regarded as an important tool in knowledge man-
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agement, it is still considered as the most valuable and eff ective means of confi n-
ing, accumulating, converting and propagating the required information.

Th erefore we hypothesize that.
H2: Th e use of  information technology has a positive infl uence on knowledge 

transfer in an organization.

Communication
Communication here alludes to individuals association and interaction in the 

course of oral discussions as well as the utilization of non-verbal communication 
while corresponding with each other. Human collaboration is  improved by  the 
presence of  long-range informal communication in  the working environment. 
Th is type of correspondence is important to empower the process of knowledge 
transfer (Garrison, 2011). Th erefore we hypothesize that.

H3: Communication through (face-to-face) interaction between workers has 
a positive infl uence on knowledge transfer in an organization

Reward framework
As indicated by Allen (2016), workers require solid help with a specific 

end goal to  share information. When craft ing and implementing a  reward sys-
tem, managers must keep in mind the signifi cance of sharing and collaboration. 
Th e concept is to commence a practice in an organized system in which informa-
tion sharing and horizontal communication are supported as well as encouraged 
and rewarded. Such a reward framework must be founded and given on overall 
group performance instead of individual performance execution (Kenyon & Sen, 
2015). Based on the above arguments, a hypothesis was proposed.

H4: Th e alignment of a reward system with sharing knowledge has a positive 
infl uence on knowledge transfer in an organization

Organization structure
Th ese days, a good number of managers understand the impediments to the 

formation of bureaucratic structures in abating the procedures and raising restric-
tions on streams of  information. Moreover, such systems regularly devour huge 
amount of time with the goal for knowledge to riddle through each level (Mont-
gomery & Laegeler, 2017). 

H5: Formation of a specifi c organization structure (such as individual partici-
pation in the decision-making process, easiness of information fl ow,) has a positive 
infl uence on knowledge transfer in an organization.

Management and Leadership
Being an executive or manager of an organization fulfi lling leadership qual-

ities can facilitate or impede knowledge sharing (Boin et al., 2016). Yang (2007, 
pp. 532; 536) proposes four administration styles that impact information and 
knowledge sharing practices: facilitator, mentor or  guide, innovator or  trend-
setter and monitor or observer. 

A transformational leadership is  that kind of  leadership which reinforces 
knowledge sharing in a positive and indirect way. Transformational pioneers em-
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powering and encouraging assimilation of diff erent groups results in promoting 
trust, cooperation and positive connections among colleagues. Transformation-
al pioneers create consciousness and awareness of  the group mission and look 
beyond for individual self-interests for the assistance and advantage of all group 
members. Transformational pioneers likewise stir their followers and invigorate 
the workers (Kang & Snell, 2009). Defi ning and setting objectives right on time 
in the project could have some positive eff ect on knowledge sharing but, as yet, 
no convincing confi rmation has been found. Th erefore we hypothesize that.

H6: Leadership plays a critical role in an organization and leadership charac-
teristics have a positive infl uence on knowledge transfer in an organization.

Method & Procedure

In order to examine the hypotheses of this study, across-sectional survey was 
carried out and a questionnaire was administered in Chinese companies engaged 
in CPEC projects. In the beginning, 35 companies were identifi ed and selected, 
which were located in  diff erent areas of  Pakistan. Letters and emails were sent 
to describe the purpose of the research and its impact on current projects. During 
the research, reassurance was given to the selected companies HR managers about 
company privacy.

As a result, 27 companies confi rmed their willingness to participate in the 
survey. To synchronize and direct data collection inside the organization, a request 
was made to each company to assign an authorized person. Th e authorized person 
in each company disseminated the questionnaire to the project managers, project 
team members, and company managers inseparate envelopes. Th e survey method 
technique was picked and executed in light of the way that it would formulate and 
increment the generalizability of the research fi ndings and off er outgoing wellness 
of quantitative analysis and theory testing (Sekaran & Bougie, 2016).

Candidates’ profi le
Th e individuals chosen for this study were project managers, project team 

members, and managers. We aimed to interview people from these three special 
positions in order to get a better perspective of the situation and have diverse 
viewpoints, as suggested by Alvesson (2003).

Project managers: these are those Individuals that are at present in the task 
administration position and accordingly have control of courses of events, assets, 
and work dispersion. Th ey are important as they have the experience of driving 
all their colleagues and have an encompassing perspective of the overall circum-
stances (Greasley et al., 2005).

Project team members: Any individual candidly associated with the advance-
ment of the task, for instance: Business market analyst, Quality Controllers, Design-
ers. Th ey are signifi cant as they are the people playing out the real venture and face 
diffi  culties when performing knowledge sharing procedures. Th eir perspectives may 
shift  from those of the task administrators and supervisors (Nonaka, 2000).

Managers: Any individual with the status of supervisor of a division or un-
dertakings of a production unit. Th ey are signifi cant as they give an alternate point 
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of view as they oversee a substantial number of individuals and can tell from their 
viewpoint the fundamental diffi  culties their groups encounter in the knowledge 
sharing and transferring procedures (Berman, 2015).

A 5-point Likert scale was used, varying from (SD) Strongly Disagree to (SA) 
Strongly Agree to gauge the responses. A brief abstract was also presented to re-
spondents about the study purpose at  the start of  the questionnaire to  build 
up their prelude understanding. Th e chosen respondents were made aware that 
the required data gathering would only be  used for learning purposes, which 
is why they were not requested to cite their given name and contact information. 
Th e demographic information of the respondents in terms of percentage included 
the respondent’s gender, designation, qualifi cations, age and his/her working ex-
perience in current organizations, as are given in Table 1.

Table 1
Demographic

Category Classifi cation Frequency Percentage

Gender Male 75 78,9

Female 20 21,1

Respondents Designation Project Manger 38 40

Project-Team Member 43 45,3

Managers 12 12,6

Others 2 2,1

Qualifi cation Diploma 16 16,8

Bachelor 29 30,5

Master 45 47,4

PhD 5 5,3

Age 18–25 yrs 22 23,2

26–35 yrs 32 33,7

36–45 yrs 31 32,6

46 Above 10 10,5

Work Experience 0–5 yrs 35 36,8

6–10 yrs 38 40

11–15 yrs 15 15,8

16 Above 7 7,4

Number of Employees 0–500 31 32,6

600–1000 36 37,9

1000 Above 28 29,5

Sources: Th is study is  the author own research. Th e instigator of  this study uses questionnaire for data 
collection. Th e data was selected from 100 participants and all these participants belong to 27 diff erent 
companies engaged in CPEC project.
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Th e data was collected from 95 respondents. Th ere were 75 males (78.9% 
of  the total study group) and 20 females (21.1% of  the total study group). Re-
garding the respondents’ designation and keeping in view the interview profi le, 
there were 38(40.0%) project managers, 43(45.3%) project team members and 
12(12.6%) managers. Likewise, the respondents were divided into diff erent age 
groups, qualifi cation and work experience.

Data analysis and results
Survey measures
To boost the generalizability of the study fi ndings and broaden the capabili-

ties of quantitative analysis and hypothesis testing we adopted the survey meth-
od. In order to make sure that recommended improvements would be collected 
in  the survey questionnaire, fi ft een sample questionnaires were disseminated 
to a group with the similar distinctiveness of  the target sample. Furthermore, 
the survey questionnaire was checked and tested by  three experts in  the fi eld 
of research who belong to the University of Science and Technology of China 
and four managers of selected organizations also reviewed the items of the sur-
vey questionnaire. 

Consequently, a slight alteration was made in the wording of the items. Lat-
er, its reliability was tested which was 0.515 which is considered a good reliability 
statistic (Ruggeri et al., 2000). Th e stratifi ed sampling method was used to select 
100 participants from twenty-seven companies engaged in CPEC projects. Only 
97 respondents returned the questionnaires, out of  which two questionnaires 
were incomplete, so the fi nal sample for this study is 95 questionnaires.

Table 2
Analysis of Common Method Bias. 
Harman’s Single Factor Approach

Compo-
nent

Initial Eigenvalues Extraction Sums of Squared Loadings

Total % 
of Variance

Cumulative 
% Total % 

of Variance
Cumulative 

%

1 12.236 29.132 29.132 12.236 29.132 29.132

3 3.838 9.138 53.970

4 2.894 6.889 60.860

5 2.434 5.796 66.656

6 1.961 4.668 71.324

7 1.823 4.340 75.663

8 0.992 2.363 78.026

9 0.843 2.008 80.033

10 0.692 1.647 81.680
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Compo-
nent

Initial Eigenvalues Extraction Sums of Squared Loadings

Total % 
of Variance

Cumulative 
% Total % 

of Variance
Cumulative 

%

11 0.652 1.551 83.232

12 0.605 1.439 84.671

13 0.544 1.296 85.967

14 0.494 1.177 87.144

15 0.462 1.100 88.244

16 0.438 1.043 89.287

17 0.411 0.979 90.266

18 0.363 0.865 91.131

19 0.341 0.812 91.943

20 0.327 0.779 92.721

21 0.279 0.665 93.386

22 0.254 0.605 93.991

23 0.244 0.582 94.573

24 0.228 0.542 95.114

25 0.214 0.509 95.624

26 0.210 0.500 96.124

27 0.205 0.489 96.613

28 0.173 0.412 97.025

29 0.167 0.398 97.423

30 0.146 0.349 97.771

31 0.143 0.341 98.112

32 0.123 0.293 98.405

33 0.117 0.278 98.683

34 0.099 0.235 98.918

35 0.084 0.201 99.119

36 0.081 0.193 99.312

37 0.070 0.167 99.479

38 0.060 0.143 99.622

39 0.056 0.133 99.755

40 0.040 0.096 99.851

41 0.037 0.087 99.938

42 0.026 0.062 100.000

Extraction Method: Principal Component Analysis.
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Th e information, facts and other data for dependent variables and other 
variables in this study were selected from diff erent sources, which is an apparent 
way to manage common method bias (Chang, Van Witteloostuijn & Eden, 2010). 
In order to test the data and further authenticate that common method bias does 
not intimidate the validity of this study. We applied Harman’s single factor tech-
nique; the results (Table 2) indicate that 16 constructs have eigenvalues larger 
than 1 and account for the 89.287% of the variation. Th e fi rst construct clarifi es 
29.132% of  the total variance. Th e results suggested that common method bias 
does not critically aff ect the results.

Measurement model

Table 3
Factor Loading

Commu-
nication

Information 
Technology

Knowledge 
Transfer

Management 
Leadership

Organization 
Structure Reward Trust

COM1 0.889 0.090 0.373 0.185 0.151 0.134 0.286

COM2 0.882 0.112 0.274 0.118 0.029 0.128 0.313

COM3 0.793 0.065 0.238 0.137 0.118 0.011 0.347

COM4 0.793 0.042 0.105 0.135 -0.036 0.031 0.314

COM5 0.732 -0.083 0.185 0.025 -0.040 0.007 0.418

KS1 0.280 0.288 0.854 0.386 0.316 0.479 0.246

KS2 0.147 0.469 0.833 0.617 0.435 0.473 0.229

KS3 0.395 0.434 0.912 0.507 0.425 0.540 0.276

KS4 0.265 0.383 0.851 0.311 0.346 0.472 0.283

KS5 0.272 0.251 0.830 0.311 0.368 0.436 0.363

KS6 0.300 0.333 0.870 0.319 0.373 0.388 0.263

RWD1 0.026 0.226 0.400 0.315 0.402 0.778 0.157

RWD2 0.111 0.291 0.467 0.343 0.381 0.904 0.145

RWD3 0.122 0.295 0.533 0.359 0.397 0.897 0.188

RWD4 0.072 0.328 0.566 0.365 0.343 0.891 0.142

RWD5 0.065 0.232 0.397 0.356 0.351 0.846 0.129

RWD6 0.076 0.237 0.407 0.303 0.385 0.844 0.161

IT1 0.081 0.842 0.407 0.445 0.235 0.299 0.071

IT2 0.118 0.844 0.426 0.560 0.241 0.345 0.086

IT3 0.027 0.869 0.322 0.434 0.246 0.257 0.001

IT4 0.013 0.900 0.337 0.514 0.226 0.267 0.006

IT5 0.067 0.778 0.318 0.369 0.228 0.177 0.030

IT6 0.073 0.747 0.312 0.393 0.182 0.162 0.063

IT7 0.004 0.799 0.313 0.368 0.281 0.287 0.008
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Commu-
nication

Information 
Technology

Knowledge 
Transfer

Management 
Leadership

Organization 
Structure Reward Trust

TR1 0.392 0.058 0.298 0.017 0.211 0.182 0.939

TR2 0.407 0.041 0.282 0.032 0.168 0.184 0.935

TR3 0.317 0.111 0.378 0.072 0.173 0.216 0.897

TR4 0.365 0.036 0.260 0.038 0.083 0.140 0.901

TR5 0.277 -0.050 0.209 -0.060 0.181 0.115 0.910

TR6 0.367 0.063 0.335 0.015 0.178 0.166 0.932

TR7 0.385 -0.049 0.175 -0.014 0.142 0.070 0.854

ml1 0.155 0.433 0.412 0.838 0.181 0.286 0.024

ml2 0.132 0.421 0.364 0.837 0.182 0.349 0.060

ml3 0.158 0.439 0.437 0.901 0.178 0.341 0.025

ml4 0.083 0.530 0.391 0.810 0.239 0.350 0.054

ml5 0.128 0.461 0.452 0.840 0.160 0.352 0.043

os1 0.000 0.302 0.436 0.266 0.870 0.397 0.129

os2 0.084 0.266 0.405 0.233 0.924 0.357 0.164

os3 0.110 0.245 0.376 0.171 0.927 0.362 0.205

os4 0.095 0.227 0.410 0.153 0.927 0.430 0.176

os5 0.095 0.237 0.377 0.169 0.888 0.422 0.149

We carry out confirmatory factor analysis (CFA) to examine measurement 
validity and reliability. Based on  the literature review the study has measured 
7 factors and each of  them was operationalized into a  number of  indicators. 
Th e results (Table 3) specify that all of the items are screening loadings within 
the satisfactory level of 0.70; therefore there was no need to eliminate any item 
for the purpose of consequent analysis. 

Table 4
Results of Confirmatory Factor Analysis

Cronbach’s Alpha Composite Reliability Average Variance 
Extracted (AVE)

Trust 0.966 0.971 0.828

Information Technology 0.922 0.938 0.684

Communication 0.883 0.911 0.672

Reward 0.930 0.945 0.742

Organization Structure 0.946 0.959 0.824

Management Leadership 0.900 0.926 0.715

Knowledge Transfer 0.929 0.944 0.737
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The results of confirmatory factor analysis (Table 4) exhibit the values 
of Cronbach’s Alpha, composite reliability (CR) and the value of average variance 
extracted (AVE). 

The values for Cronbach alpha and composite reliability vary from 0.883–
0.966 and 0.911–0.971, respectively. 

In case of  Cronbach alpha and composite reliability, the values should 
be greater than 0.60 (Sijtsma, 2009), and the desired values of average variance 
extracted (AVE) ought to  be bigger than 0.50 (Hair, Ringle, & Sarstedt, 2011). 
Hence, all the above-mentioned values persuade the satisfactory level criteria. 
All the above-mentioned values are ahead of the acceptable level.

Table 5
Intercorrelation Matrix

Trust IT Com Reward Org-
Structure

Mgt-
Leadership

Knowledge 
Transfer

Trust 0.910

IT 0.046 0.827

Com 0.039 0.070 0.820

Reward 0.179 0.316 0.094 0.861

Org-Structure 0.081 0.283 0.083 0.434 0.908

Leadership 0.024 0.540 0.156 0.396 0.221 0.846

Knowledge Transfer 0.320 0.427 0.322 0.545 0.443 0.489 0.859

Note: Values in diagonal rows = Square roots of Average Variance Extracted.

Finally, the values of  all constructs and the square roots were calculated 
in  order to  test the discriminant validity. Th e result indicates that the square 
root values are higher than the correlation between constructs, which gratify the 
discriminant validity of the measurement model. AVE values which are greater 
than 0.5 denote good quality convergent validity for the questionnaire (Lai & 
Chen, 2011). 

AVE measures are also used to articulate discriminant validity that is vali-
dating when a measure does not correlate vastly with a diff erent measure from 
which it needs to be required to diff er. Table 5 shows that the AVE square root 
value is greater than the correlation amongst all constructs, which signify good 
convergent validity.

Th e value of  R-square indicates that the total variation in  the dependent 
variable that has been explained by the independent variables is equal to 51.5%. 
Moreover, the value of t-statistics also indicates that the model is good-fi t. Th e 
p-values of all the variables also confi rm signifi cant positive relation of the de-
pendent variable except information technology (i.e., knowledge transfer) with 
the independent variables (i.e., trust, communication, information technology, 
reward, organization structure and management leadership). 
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Table 6
PLS-SEM results

B-coeffi  cients
B T Statistics P Values

Trust -> Knowledge Transfer 0.151 2.086 0.037

Information Technology -> Knowledge Transfer 0.141 1.854 0.064

Communication -> Knowledge Transfer 0.185 2.246 0.025

Reward -> Knowledge Transfer 0.290 3.886 0.000

Organization Structure -> Knowledge Transfer 0.185 2.325 0.020

Management Leadership -> Knowledge Transfer 0.236 2.055 0.040

Structural model
The PLS-SEM illustrates the result of structure model shown in Figure 3. 

The conjecture association of Trust which is  an important aspect of organi-
zation culture shows a  significant positive relation with knowledge transfer, 
which supports H1. 

Th e results also specify that other aspects of  organizational culture such 
as communication (H3), reward system (H4), organizational culture (H5) and 
management leadership (H6) show a  positive relationship with knowledge 
transfer. But on the other hand, information system (H2) does not show a posi-
tive relationship with knowledge transfer. 

Figure 3: Results of PLS analysis
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Discussion and conclusion
H1: Trust among co-workers has a positive infl uence on knowledge transfer.
From the above fi ndings, it is concluded that independent variable trust has 

a positive and signifi cant infl uence on dependent variables i.e. knowledge transfer. 
Th e derived value 0.037 designates that trust is positive and has a signifi cant infl u-
ence on knowledge transfer (P<0.05). Th erefore H1 is supported.

Trust is the most regularly expressed determinant in regards to knowledge 
transfer. In an organization, the process of knowledge transfer can be improved 
by executing trust among colleagues. Trust among associates helps to encour-
age the knowledge transfer procedure; this is bolstered by Ismail Al-Alawi et al. 
(2007, p. 39) and Cai et al. (2013, p. 2072) who contend that trust between as-
sociates is a basic achievement factor with respect to knowledge transfer, and 
once installed in the organization, economic advancement can be accomplished. 

In our exploration, we found that individuals need to trust in their associates, 
supervisors, and workers. However, for a multinational venture group to partici-
pate in great knowledge transfer sharing there are other vital things such as dialect 
abilities, beat social hindrances and appropriate correspondence channels. Not-
withstanding this area, we can see that trust has great connections to empower the 
information sharing procedure. Th is runs in accordance with what Roberts (2000) 
has revealed in  her study, i.e. that trust is  one of  the elements in  virtual teams 
which knowledge transfer and knowledge sharing depend on. 

H2: Th e use of  information technology has a positive infl uence on knowl-
edge transfer in an organization.

Th e use of information technology is an independent variable in our study 
and does not show a positive relationship with knowledge transfer. Th e value 
of information technology which is 0.064 designates that information technol-
ogy has no signifi cant infl uence on knowledge transfer (P>0.05). Th erefore H2 
is not supported. 

Th e use of technology to share data among employees is customary in mul-
tinational teams (Townsend et al., 1998). On the off  chance, if there is an issue, 
an employee can get online help and in addition to an answer or they can post 
their concerns on  the association intranet. Individuals share their issues and 
experiences and have access to association intranet systems and databases (Hair 
et al., 2015). Th is can be related to Child (2015) recommending that intranets 
in multinational associations allow their workers to research and get more ac-
cess to  online defi nitive information and support particular learning through 
the diff erent technological modes, for instance, PC generation and sharp pro-
gramming coaches. 

Enhancement in the fi eld of IT has without a doubt improved global con-
tact at all levels of the multinational for employees and empowers quicker ex-
change of data and classifi ed learning. Th e amount of  information that dwells 
in some companies’ centralized knowledge banks still can be overwhelming (As-
wathappa, 2005). Further, as Cetina (2009) identifi es, cultural characteristic sur-
rounding IT is imperative but there is a risk that the centralization of knowledge 
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and information codifi ed into the company language will disengage those who 
do not have essential language competence.

H3: Communication through (face-to-face) interaction between workers 
has a positive infl uence on knowledge transfer in an organization.

Th e third independent variable in our study is that communication through 
(face-to-face) interaction between employees creates positive and signifi cant 
relationships with a dependent variable that is knowledge transfer. Th e results 
show that communication has the value of  0.025 i.e. (P<0.05). Hence H3 
is supported.

An organization culture based on social fabrics is more likely to have in-
dividuals willing to participate in knowledge sharing. Employees’ face-to-face 
interaction still has a tendency to be seen as the most intense medium of learn-
ing exchange, in spite of technological advances in present-day communications 
(Samovar et al., 2015). In an investigation (Schneider & De Meyer, 1991) of 14 
multinationals found to enhance communication between inter-unit correspon-
dences, socialization was the most critical: multinationals persist to  lay great 
prominence on the need to assemble staff  gathering in set-ups such as meetings, 
work-out sessions and so forth as a reason for knowledge sharing. Participation 
in such social events is, normally, language dependent. 

H4: Th e alignment of a reward system with sharing knowledge has a positive 
infl uence on knowledge transfer in an organization.

From the hypotheses testing, we concluded that the (IV) i.e. reward system 
has the positive and signifi cant relationship between (DV) i.e. knowledge transfer. 
Th e derived value 0.000 designates rewards and recognition is positively and sig-
nifi cantly associated with knowledge (P< 0.05). Th erefore, H4 is supported. 

Normally, representatives of any association have a tendency to see rewards 
as measures for their actions and practices favored and valued by  top adminis-
tration (Greenwald, Nosek & Banaji, 2003). Knowledge sharing can be an inter-
nal trademark correlated with one’s distinctiveness. Nonetheless, it is not enough 
to rely on the good intentions of employees that they will spread their insight and 
knowledge without fortifying such reward practices. As the matter of fact, unre-
warded practices and lack of appreciation more oft en ends those behaviors which 
are important for knowledge sharing (Alkaersig et al., 2015). In addition, with the 
end goal for a reward to be fruitful in rousing staff  to share their knowledge, these 
prizes must be appropriately intended to fi t representatives’ needs and recogni-
tion. Clearly, workers’ impressions of prizes diff er as per their experiences, past 
encounters, and targets. Th erefore, the best arrangement would modify the reward 
framework to fi t workers’ needs and suit their goals (Khan, 2015).

H5: Formation of specifi c organization structure such as (individual partic-
ipation in decision-making process, easiness of information fl ow) has a positive 
infl uence on knowledge transfer in an organization.

From the above fi ndings it is concluded that the derived value of organization 
structure (0.020), which is  an independent variable, has a  positive and signifi -
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cant infl uence on the dependent variable that is knowledge transfer: indicate that 
(P<0.01). So, therefore, H5 is supported. 

Organizational structure alludes to  the way in  which peoples jobs and 
the tasks they perform in an organization are arranged in such way that the 
personal objective of  employees as  well as  the goals of  the organization can 
be accomplished. A minor part of knowledge sharing is played by  the chain 
of command where communications among colleagues and supervisors could 
be  possibly influenced (Harper, 2015). Hierarchies typically imitate power 
control structures which might influence the workflows in  an organization 
(Beech & MacIntosh, 2012, p. 82). 

Infringement of the hierarchies in the organization helps to facilitate knowl-
edge transfer. Th ose organizations that retain hierarchical levels and silos will not 
encourage knowledge fl ow. Knowledge in such organizations frequently becomes 
sticky, which means it  is inherent in one area or silo and cannot be straightfor-
wardly moved to other levels of the organization (Phaladi, 2011).

H6: Leadership plays a critical role in an organization and leadership char-
acteristics have a positive infl uence on knowledge transfer in an organization.

Th e last independent variable in our study is leadership style and from our 
hypothesis testing above it  is concluded that leadership style has a positive and 
signifi cant infl uence on  the dependent variable that is  knowledge transfer. Th e 
value of leadership style according to the result is (0.040) indicating that (P<0.01). 
Hence H6 is also supported.

Th e part of the administrator as a pioneer can help or hamper information 
sharing (Bharadwaj, 2000). Th e leader as facilitator was found to have a positive 
direct eff ect in knowledge sharing to whichever extent that he arranges and helps 
his group to get to the wellsprings of  information and utilizes his energy to as-
sist the knowledge and information exchange. Th ese are viable administration 
practices that not only help in improving employees’ empowerment but can also 
support the presence of  a  transformational leadership and open culture where 
knowledge is remunerated and shared freely inside the hierarchical setting. Th ese 
administrative practices may incorporate employment development and enlarge-
ment also (Kwinda, 2012). Th is argument supports Yang’s (2007, p. 537) preface 
that facilitator leadership is helpful for knowledge sharing. 

A team leader or administrator having transformational characteristics pro-
motes team assimilation which in turn spawns trust, group eff ort and constructive 
relationships amongst team members. Transformational pioneers produce famil-
iarity with the mission of the group members and look beyond self-interests for 
the advantage of all of their colleagues.

Conclusion

Aft er analyzing the results of the study, more than a few fi ndings were ob-
tained. Some of the fi ndings are precise to organizations who work with mul-
tinational project teams. According to our fi ndings, Chinese project teams will 
come across some challenges in those countries which are part of One Belt-One 
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Road (OBOR) because of diff erences in language, culture, and systems. Th ere-
fore we deemed it necessary to explore the organizational culture characteristics 
by selecting Chinese multinational companies involved in  the China Pakistan 
Economic Corridor (CPEC), because of the huge diff erence in culture and lan-
guage between the two countries. 

According to our investigation, trust in colleagues was confi rmed to assist 
the knowledge transfer process and the lack of  it will hinder the information 
fl ow. In this study, trust was found to  be directly associated with knowledge 
transfer. It does not matter if people are working side by side or in a diff erent lo-
cality around the world, trust is a key and important determinant in the process 
of knowledge transfer. Besides that, collaboration was found to improve knowl-
edge transfer and is considered one of the most important factors for group work 
and teams. Positive interaction among team members is also key for knowledge 
sharing in multinational teams. 

In this study, other determinants that were found to  have a  direct infl u-
ence on  knowledge transfer include communication, reward system, organiza-
tion structure and management leadership, but information systems was found 
to be insignifi cant. One of the reasons for this could be culture, according to Bha-
gat et  al. (2002). Countries such as  China, Brazil and Russia have collectivistic 
cultures. Th e member of  collectivistic cultures looks for an appropriate pattern 
of information and tends to ignore information in writing. A refi nement amongst 
low-and high-setting styles of correspondence additionally strengthens this case. 
In high-setting societies, for example China, Brazil, and Russia, individuals have 
a tendency to depend more on the setting of non-verbal actions and activities and 
the environmental setting to pass on  that information, and therefore they have 
a tendency to incline toward correspondence such as up close and personal cor-
respondence or telephone calls. For individuals from low setting societies, for ex-
ample the USA, more accentuation is  put on  the composed word, and in  such 
an environment, messages or online dialogue sheets will be more accepted. For 
some Chinese companies working in remote areas of Pakistan, language barriers 
and lack of advanced technological resources can also be one of the reasons, be-
cause if the workers want to share or ask anything using the organization’s intranet 
they might not get the exact answer because of the language barrier or less access 
to the organization information system.

Managerial implications

Th e discoveries from this study could be useful for supervisors, managers and 
task directors working with venture groups who can be assumed to play their part 
in a multinational environment. Making opportunities to create trust among col-
leagues, positive connections and a domain portrayed by coordinated eff orts, are 
key factors that managers should mull over when attempting to encourage knowl-
edge transfer practices. Events such as team exercises where representatives have 
the opportunity to  connect with each other outside the workplace are genuine 
illustrations that have been demonstrated to grow into highlights of the organiza-
tional culture which later convert into knowledge sharing practices. 



98

Public Administration Issues. 2019. Special Issue I

Leadership styles, for example, transformational among directors have likewise 
appeared to  help coordinate colleagues, and make relationships based on  trust 
among associates. Hence, it is imperative for directors to look past their self-inter-
ests for the advantage of all their colleagues, and attempt to motivate and invigo-
rate representatives. 

Additionally, a manager has to recognize the disparity not only in the lan-
guage and culture but in the way people correspond with each other. People from 
some countries are more receptive and quieter, others are more undeviating and 
straightforward and some are friendlier and impudent. Knowing how to talk and 
to whom is important when building trusting interaction with them.

Confl ict of Interest
Th e authors affi  rmed that there are no possible confl icts 

of interest with respect to the research, authorship, 
and/or publication of this article.

Funding
Th e authors received no fi nancial support for the research, 

authorship and/or publication of this article.

 

REFERENCES 

1. Achrol, R.S. (1991). Evolution of the marketing organization: new forms for turbulent envi-
ronments. Th e Journal of Marketing, pp. 77–93. 

2. Ahmad, M.S., Asmi, F., Ali, M., Rahman, M.M. & Abbas, S.M. (2017). China-Pakistan Eco-
nomic Corridor: In the context of String of Pearls Strategy. International Journal of Business 
and Social Research, vol. 7, no 8, pp. 26–42. 

3. Al Saifi , S.A., Dillon, S. & McQueen, R. (2016). Th e relationship between face to  face so-
cial networks and knowledge sharing: an exploratory study of manufacturing fi rms. Journal 
of knowledge management, vol. 20, no 2, pp. 308–326. 

4. Alkaersig, L., Beukal, K., Reichstein, T. & Beukel, K. (2015). Intellectual property rights man-
agement: Rookies, dealers and strategists. Springer.



99

Muhammad S.A., Giri R.Sh., Madad A., Ahsan A. Th e Infl uence of Organizational Cultural Characteristics...

5. Allen, M.W. (2016). Michael Allen’s guide to e-learning: Building interactive, fun, and eff ective 
learning programs for any company. John Wiley & Sons.

6. Alvesson, M. (2003). Beyond neopositivists, romantics, and localists: A refl exive approach 
to  interviews in organizational research. Academy of Management Review, vol. 28, no 1, 
pp. 13–33. 

7. Aswathappa, K. (2005). Human resource and personnel management. Tata McGraw-Hill 
Education.

8. Berman, L. (2015). The Office of Management and Budget and the presidency, 1921–1979. 
Princeton University Press.

9. Bhagat, R.S., Kedia, B.L., Harveston, P.D. & Triandis, H.C. (2002). Cultural variations in the 
cross-border transfer of  organizational knowledge: An integrative framework. Academy 
of Management Review, vol. 27, no 2, pp. 204–221. 

10. Bharadwaj, A.S. (2000). A resource-based perspective on  information technology capabil-
ity and fi rm performance: an empirical investigation. MIS quarterly, pp. 169–196. Boin, A., 
Stern, E., & Sundelius, B. (2016). Th e politics of crisis management: Public leadership under 
pressure. Cambridge University Press.

11. Brown, W.A. & Iverson, J.O. (2004). Exploring strategy and board structure in  nonprofi t 
organizations. Nonprofi t and Voluntary Sector Quarterly, vol. 33, no 3, pp. 377–400. 

12. Butt, M.N., Antia, K.D., Murtha, B.R. & Kashyap, V. (2018). Clustering, Knowledge Sharing, 
and Intrabrand Competition: A Multiyear Analysis of an Evolving Franchise System. Journal 
of Marketing, vol. 82, no 1, pp. 74–92. 

13. Cai, S., Goh, M., de Souza, R. & Li, G. (2013). Knowledge sharing in collaborative supply 
chains: twin eff ects of trust and power. International Journal of Production Research, vol. 51, 
no 7, pp. 2060–2076. 

14. Cetina, K.K. (2009). Epistemic cultures: How the sciences make knowledge. Harvard University 
Press.

15. Chang, S.-J., Van Witteloostuijn, A. & Eden, L. (2010). From the editors: Common method 
variance in international business research. Springer.

16. Child, J. (2015). Organization: contemporary principles and practice. John Wiley & Sons. 

17. Erik Karlsen, J. & Karlsen, H. (2007). Expert groups as production units for shared knowl-
edge in energy foresights. Foresight, vol. 9, no 1, pp. 37–49. 

18. Ferreira, A. & Otley, D. (2009). Th e design and use of performance management systems: 
An extended framework for analysis. Management accounting research, vol. 20, no 4, 
pp. 263–282.

19. Frels, R.K. & Onwuegbuzie, A.J. (2013). Administering quantitative instruments with quali-
tative interviews: A mixed research approach. Journal of Counseling & Development, vol. 91, 
no 2, pp. 184–194. 

20. Garrison, D.R. (2011). E-learning in the 21st century: A framework for research and practice. 
Taylor & Francis.

21. Gemünden, H.G., Lehner, P. & Kock, A. (2018). Th e project-oriented organization and its 
contribution to innovation. International Journal of Project Management, vol. 36, no 1, 
pp. 147–160. 



100

Public Administration Issues. 2019. Special Issue I

22. Gertler, M.S. (2003). Tacit knowledge and the economic geography of context, or the unde-
fi nable tacitness of being (there). Journal of economic geography, vol. 3, no 1, pp. 75–99. 

23. Gold, A.H., Malhotra, A. & Segars, A.H. (2001). Knowledge management: An organiza-
tional capabilities perspective. Journal of management information systems,vol. 18, no 1, 
pp. 185–214. 

24. Goldstein, A. (2007). Multinational companies from emerging economies: composition, con-
ceptualization and direction in the global economy. Springer.

25. Greasley, K., Bryman, A., Dainty, A., Price, A., Soetanto, R. & King, N. (2005). Employee 
perceptions of empowerment. Employee relations, vol. 27, no 4, pp. 354–368. 

26. Greenwald, A.G., Nosek, B.A. & Banaji, M.R. (2003). Understanding and using the implicit 
association test: I. An improved scoring algorithm. Journal of personality and social psychol-
ogy, vol. 85, no 2, p. 197. 

27. Hair, J.F., Ringle, C.M. & Sarstedt, M. (2011). PLS-SEM: Indeed a silver bullet. Journal of Mar-
keting theory and Practice, vol. 19, no 2, pp. 139–152. 

28. Hair Jr, J.F., Wolfi nbarger, M., Money, A.H., Samouel, P. & Page, M.J. (2015). Essentials of busi-
ness research methods. Routledge.

29. Harper, C. (2015). Organizations: Structures, processes and outcomes. Routledge.

30. Hassan, S.T. (2018). A Logistics Perspective on China Pakistan Economic Corridor. CAPITAL 
UNIVERSITY. 

31. Hilpinen, R. (1970). Knowing that one knows and the classical defi nition of knowledge. Syn-
these, vol. 21, no 2, pp. 109–132. 

32. Hoegl, M., & Schulze, A. (2005). How to Support Knowledge Creation in New Product De-
velopment:: An Investigation of Knowledge Management Methods. European management 
journal, vol. 23, no 3, pp. 263–273. 

33. Hofstede, G., Hofstede, G. & Minkov, M. (2010). KulturyOrganizacyjne. McGraw-Hill: New 
York, NY, USA. 

34. Ismail Al-Alawi, A., Yousif Al-Marzooqi, N. & Fraidoon Mohammed, Y. (2007). Organiza-
tional culture and knowledge sharing: critical success factors. Journal of knowledge manage-
ment, vol. 11, no 2, pp. 22–42. 

35. Jablonka, E. & Lamb, M.J. (2007). Précis of  evolution in  four dimensions. Behavioral and 
Brain Sciences, vol. 30, no 4, pp. 353–365. 

36. Jinchen, T. (2016). One Belt and One Road’: Connecting China and the world. Global Infra-
structure Initiative website. 

37. Johnson, G., Whittington, R. & Scholes, K. (2011). Exploring Strategy, Essex. Prentice Hall.

38. Kang, S. C. & Snell, S. A. (2009). Intellectual capital architectures and ambidextrous learning: 
a framework for human resource management. Journal of management studies, vol. 46, no 1, 
pp. 65–92. 

39. Kenyon, G.N. & Sen, K.C. (2015). Implementing Organizational Change. The Perception 
of Quality (pp. 81–99). Springer.

40. Khan, A.A. (2015). Investigating the contribution of leadership “transformational and transac-
tional” to innovation in technology sector in Ireland. Dublin Business School. 



101

Muhammad S.A., Giri R.Sh., Madad A., Ahsan A. Th e Infl uence of Organizational Cultural Characteristics...

41. Kwinda, A.A. (2012). Exploring teachers’ perceptions of distributed leadership practices in se-
lected secondary schools within Gauteng Province. University of Johannesburg. 

42. Lai, W.-T., & Chen, C.-F. (2011). Behavioral intentions of public transit passengers.Th e roles 
of  service quality, perceived value, satisfaction and involvement. Transport Policy, vol. 18, 
no 2, pp. 318–325. 

43. Leifer, R. & Mills, P.K. (1996). An information processing approach for deciding upon con-
trol strategies and reducing control loss in emerging organizations. Journal of Management, 
vol. 22, no 1, pp. 113–137. 

44. Montgomery, W.T. & Laegeler, S.L. (2017). An analysis of the Army’s formal bureaucracy and 
the impact on acquisition cycles. Monterey, California: Naval Postgraduate School. 

45. Mueller, J. (2015). Formal and informal practices of knowledge sharing between proj-
ect teams and enacted cultural characteristics. Project Management Journal, vol. 46, no 1, 
pp. 53–68. 

46. Nelson, H.G. & Stolterman, E. (2003). Th e design way: Intentional change in an unpredictable 
world: Foundations and fundamentals of design competence. Educational Technology.

47. Nonaka, I. (2000). A dynamic theory of  organizational knowledge creation Knowledge, 
groupware and the internet (pp. 3–42). Elsevier.

48. Phaladi, M.P. (2011). Knowledge transfer and retention: the case of a public water utility 
in South Africa. Stellenbosch: University of Stellenbosch. 

49. Polanyi, M. (1966). We can know more than we can tell. Th e Tacit Dimension. 

50. Regner, P. & Zander, U. (2011). Knowledge and strategy creation in multinational companies. 
Management International Review, vol. 51, no 6, pp. 821–850. 

51. Ritzinger, L. (2015). Th e China-Pakistan Economic Corridor Regional Dynamics and China’s 
Geopolitical Ambitions. Th e National Bureau of Asian Research. Strategic Asia, 2015–16. 

52. Ruggeri, M., Lasalvia, A., Dall’Agnola, R., Tansella, M., Van Wijngaarden, B., Knudsen, H. C., . . .
Gaite, L. (2000). Development, internal consistency and reliability of the Verona Service 
Satisfaction Scale-European Version: EPSILON Study 7. The British Journal of Psychiatry, 
vol. 177, no 39, pp. 41–48. 

53. Samovar, L.A., McDaniel, E.R., Porter, R.E. & Roy, C.S. (2015). Communication between cul-
tures: Nelson Education.

54. Schimmelfennig, F., Engert, S. & Knobel, H. (2006). International socialization in Europe: 
European organizations, political conditionality and democratic change: Springer.

55. Schneider, S.C. & De Meyer, A. (1991). Interpreting and responding to strategic issues: Th e 
impact of national culture. Strategic management journal, vol. 12, no 4, pp. 307–320. 

56. Sekaran, U. & Bougie, R. (2016). Research methods for business: A skill building approach. 
John Wiley & Sons.

57. Serrat, O. (2017). Knowledge solutions: Tools, methods, and approaches to drive organizational 
performance. Springer.

58. Shahzad, M.A. (2017). Master of Business Administration. 

59. Sijtsma, K. (2009). On the use, the misuse, and the very limited usefulness of Cronbach’s 
alpha. Psychometrika, vol. 74, no 1, p. 107. 



102

Public Administration Issues. 2019. Special Issue I

60. Solli‐Sæther, H., Karlsen, J.T. & van Oorschot, K. (2015). Strategic and cultural misalign-
ment: knowledge sharing barriers in project networks. Project Management Journal, vol. 46, 
no 3, pp. 49–60. 

61. Staab, S., Studer, R., Schnurr, H.-P. & Sure, Y. (2001). Knowledge processes and ontologies. 
IEEE Intelligent systems, vol. 16, no 1, pp. 26–34. 

62. Stehr, N. (2015). Knowledge politics: Governing the consequences of science and technology. 
Routledge. 

63. Swales, J. M. (2013). Other fl oors, other voices: A textography of a small university building. 
Routledge.

64. Townsend, A.M., DeMarie, S.M. & Hendrickson, A.R. (1998). Virtual teams: Technology and 
the workplace of the future. Th e Academy of Management Executive, vol. 12, no 3, pp. 17–29. 

65. Um, K.-H. & Kim, S.-M. (2018). Collaboration and opportunism as mediators of the re-
lationship between NPD project uncertainty and NPD project performance. International 
Journal of Project Management. 

66. Van Wijk, R., Jansen, J.J. & Lyles, M.A. (2008). Inter‐and intra‐organizational knowledge 
transfer: a meta‐analytic review and assessment of its antecedents and consequences. Journal 
of management studies, vol. 45, no 4, pp. 830–853. 

67. Wenger, E., McDermott, R.A. & Snyder, W. (2002). Cultivating communities of practice: 
A guide to managing knowledge. Harvard Business Press.

68. Wilson, E.O. (1999). Consilience: Th e unity of knowledge (Vol. 31). Vintage.

69. Yew Wong, K. (2005). Critical success factors for implementing knowledge management 
in small and medium enterprises. Industrial management & Data systems, vol. 105, no 3, 
pp. 261–279. 



103

PROBLEMS OF UNEMPLOYMENT THROUGH 
THE EMPLOYMENT POLICY IN THE LABOUR 
MARKET: THE CASE OF THE SLOVAK 
REPUBLIC AND THE CZECH REPUBLIC
Vladimíra Žofčinová 
Dr., Ph.D in Social Work, Assistant Professor, 
Pavol Josef Šafárik University, Faculty of Public Administration, 
Department of Public Law.
Address: 66 Popradská, 040 01 Košice, Slovak Republic. 
E-mail: vladimira.zofcinova@upjs.sk 
Zuzana Hrabovská 
Ing., Ph.D in Economics, Assistant Professor, 
Pavol Jozef Šafárik University, Faculty of Public Administration, 
Department of Economics and Management of Public Administration.
Address: 66 Popradská, 040 01 Košice, Slovak Republic. 
E-mail: zuzana.hrabovska1@upjs.sk 

Abstract
A qualitative positive shift  in regional development largely depends on human re-

sources that create value and transform other development factors. A signifi cant part 
of  the emerging regional disparities in  individual national economies also causes dis-
parities in  regional development at  the achieved level of  employment and unemploy-
ment. One of  the signifi cant quantifi able negative impacts on the level of regional de-
velopment is the decline in gross domestic product as a key indicator of the economic 
progress of the country. Th e unimportant impact of the growth of unemployment is the 
decrease in economic growth both in the short and long term. Due to the fact that one 
of the goals of public administration organisations is to ensure the continuous positive 
economic and social development of the administered territory, the problem of identify-
ing the dominant development trends in the labor market from the legislative and eco-
nomic point of view can be considered highly topical. Th e main focus of the study is to 
analyze selected economic and legislative aspects of unemployment through the selected 
instruments of  employment policy in  the labor market and in  the context of  changes 
in gross domestic product. We used quantitative data characterizing the labor market 
and the economic development of the regions as well as the valid legislative norms as part 
of the desk-based analysis. To prove the dependence of the unemployment rate on real 
growth and vice versa, we used the theory of Okuń s law. Applying Eurostat data, we an-
alyzed labour markets in the Czech and Slovak Republic. Th e labour market situation 
is examined in the context of the development of selected labor market indicators from 
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28-member states of the EU, collected from 2007–2016. Th e calculated regression mod-
el shows that the Czech Republic unemployment rate is more dependent on variation 
in real GDP growth rate than the Slovak one. Th e authors are worried that on the other 
hand, the trend of increasing the number of people of productive age plus the extension 
of the retirement age can act as a problem in terms of long-term unemployment and the 
imbalance on the labour market. Th e question of regularly increasing retirement (and 
its possible cessation) is a current problem in the Slovak Republic and also in the Czech 
Republic. And in this context, it could be also said that the current employment policy 
implemented in both countries does not satisfactorily refl ects the merits of addressing 
the issues of unemployment. 

Keywords: regional disparities; employment; unemployment; gross domestic prod-
uct; Okun’s law; labour market policy; public administration; the Czech Republic; the 
Slovak Republic.
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Introduction
National regional policy in  the Members State of  the European Union at-

tempts to  support individual regions by  evaluating the level of  development 
of those regions and identifying other potential possibilities of economic growth. 
In the literature we come across numerous diff erent ways of evaluating the region-
al development rate using both, direct and indirect indicators. Individual theo-
retical methods for this regional progress rating diff er from each other in factors 
used as an input for the analysis as well as in varying methodological approaches. 
One of the elements that certainly appears to be a signifi cant factor infl uencing 
regional development is human resources. Th is can be described from two points 
of view. One is of a quantitative nature (characterizing trends in natural population 
increase as well as analyzing trends concerning migration moves of a population). 
Th e other point of view is qualitative (examining the age, educational and national 
structure of a society and last but not least, analyzing characteristics of a labour 
market). Employment and unemployment labour market rates can be evidently 
regarded as one of the leading socio-economic issues directly infl uencing achieved 
levels of GDP in a country. From an economic and legal point of view, the factor 
that is undoubtedly worthy of close examination is the factor of human potential, 
which is, as a consequence of unemployment, not contributing to creating national 
wealth. As a result of long-term unemployment, this production factor decreases. 
Only correctly and consistently executed identifi cation of factors infl uencing the 
situation on the labour market, which take into account regional specifi cs, will lead 
to exercising eff ective regional policy. Th e mutual relationship between achieved 
economic growth and GDP increase rate as well as between the unemployment 
rate variations was verifi ed by the calculation of corresponding correlated coef-
fi cients and by constructing linear regression formula. Th is formula´s theoretical 
base is known as Okun´s Law (Okun, 1962). 
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Th e aim of the study is to analyze selected economic and legislative aspects 
of unemployment through the selected instruments of employment policy in the 
labor market and in the context of changes in gross domestic product. Th e source 
of data for analysis describing conditions in the Czech and the Slovak Republic 
in comparison to average data collected in member states of the EU was the Euro-
stat database. Th e study was conducted for the reference term of 2007–2016. 

Literature review

Th e regional disparities that were found in a comparison of the development 
of selected economic indicators of the labour markets in the Czech and Slovak Re-
public have arisen as a consequence of the contrary evolution of the economy. In the 
past 25 years, both economies´ labour markets have undergone extensive reforms, 
which were only responses to local economic factors and to changes that happened 
within the European and world context. Gajdoš (2008) has it that the growing re-
gional diff erences concerning unemployment rates – regions with high unemploy-
ment rates and at an economic disadvantage, and marginal ones negatively infl u-
enced not only by structural changes but also by lower quality education and by size-
able social marginalization – are the most signifi cant trend in regional development. 

Causes of unsteady regional development of the labour market in the Czech 
and Slovak Republic go back to 1970s´ when the delay in the progress of the tech-
nology sector started to be an issue and the rate at which work production had 
been growing fell rapidly. Th e other factor causing the low output of  the work-
force was the fact that social support for individuals was based on the assumption 
that everybody was employed, so there were no unemployment or social benefi ts. 
As the state attempted to secure the full employment status of the society, even 
non-functional enterprises were not shut down (Kotýnková, 2017). Back then, 
the labour market depended on  industrial production that was mainly focused 
on  heavy industry (weapons, mechanical, and metalworking or  the rubber in-
dustry.) From the perspective of the national market, the employment rate in the 
Czech Republic was higher in the tertiary sector, while in Slovakia the most sig-
nifi cant capacity for employees was concentrated in  agriculture. Th e beginning 
of  the 1990s´ saw political, economic and social reforms that brought a signifi -
cant socio-economic transformation of society (liberalization of trade, an opening 
of an economy by the world market which led to a decrease in economic produc-
tivity as well as a decrease in demand for the workforce). One of the key factors 
negatively infl uencing the overall growth of the world´s economies is a gradual 
increase in unemployment. Th e question of unemployment and labor market mis-
match in the countries of the European Union is covered in the study by Dimian, 
Begu & Jablonsky (2017). Aft er 2000, the world economic situation in  Europe, 
as well as the Czechs and Slovaks entering the European Union (2004), had a posi-
tive impact on the labour markets in both countries. Th e positive outcome was 
a massive fl ow of direct foreign investments and a gradual decline of unemploy-
ment rates. In 2009–2010, the newly developed favourable circumstances in the 
economy were infl uenced by the fi nancial crisis, which, again, increased the un-
employment rate. Th e rate fell only aft er 2014. With that being said, we should 
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bear in mind that although the development process of unemployment is identical 
for both countries, the unemployment rate is higher in Slovakia (see Figure 2). 

Th e labour market is profoundly governed by a sphere of law in a given coun-
try, mainly by labour and social regulations, such as fl exible forms of employment 
(working at home, working through a phone etc.), but also by minimum wage levels 
regulated by the state, conditions that make one entitled to retirement benefi ts, etc. 

Th e minimum wage relates to employees obtaining a monthly wage (Pernica, 
2016). Th e minimum wage is considered a form of social protection for employ-
ees as well as an economic motivation to enter the labor market and be employed 
instead of being dependent on social benefi ts (Uhrová & Skalka, 2016). From the 
point of  view of  employees, the minimum wage presents the basic guaranteed 
wage right of an employee, which has to provide him/her with a minimal stan-
dard of life at a certain, socially acceptable level and maintain his/her living stan-
dards. A high minimum wage is believed to lead to an increase in unemployment. 
If, on the contrary, the lowest possible wage is set too low, there is a risk of a de-
crease in the standard of living of the population. Th is can mean that economically 
active people who work only for the minimum wage, which is subjected to taxa-
tion, cannot be provided with an adequate regeneration of the workforce, health 
care, and so forth. Th e minimum wage can also aff ect health. Lenhart (2017) stud-
ied the relationship between minimum wages and several measures of population 
health by analyzing data from 24 OECD countries for a time period of 31 years. 
He emphasized that the minimum wage can also aff ect health, and apart from this, 
a higher minimum wage can even decrease the mortality rate of economically ac-
tive people. Th e minimum wage can, to a certain level, provide stability, strength-
en the relationship of employees towards their work, support the growth of pro-
ductivity, and help to reduce poverty (Juríčková, 2008). Th e eff ect of the minimum 
wage on employment in Europe is analyzed in the work of Dolado et al. (1996); 
this study indicates the positive infl uence of the minimum wage on the reduction 
of poverty, as well in combination with tax tools that increase net income, and 
destroys the myth that these tools could effi  ciently replace the fi ght against pov-
erty with the minimum wage. Another study points toward an important positive 
infl uence of wage increase (that fuels the increase of the minimum wage as well) 
on economic growth (Ondruš et al., 2017). Th is issue is discussed in more details 
in the study by Žofčinová, Horváthová & Čajková (2018). 

Economic determinism is refl ected in Section 3 of Article 35 of the Constitu-
tion of  the Slovak Republic. Within the meaning of  this act, everybody has right 
to engage in a workforce. It, however, does not oblige the state to employ every sin-
gle individual; it only states that making an eff ort to create new working positions 
should be a part of the state´s policy. Th e right to work is expressed in the Article 
35(3) of the Slovak Constitution, according to which citizens that are not able to ex-
ercise this right, through no fault of their own, are entitled to adequate fi nancial sup-
port from the state. Th erefore, the right for work remains one of the most important 
rights in the complex of social rights even aft er the change of political and economic 
conditions (Katz & Harry, 2018). Such law concept serves as a basis for Slovak legis-
lature when creating laws, specifi cally Act No. 5/2004 Coll On Employment Services 
as subsequently amended. Th e necessity of a legislative frame that would regulate the 
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unemployment situation accrues from the whole complex of socio-economic fac-
tors, including the ones above. Th e fi nal form of legal regulation on solving the ques-
tions of effi  cient rules that should govern the labour market with the aim to achieve 
regional development should be seen through the optic of current signifi cant stimuli 
coming from working practices, which calls for action from the side of the law regu-
lations creators. Similarly, in the Czech Republic, a legal regulation that deals with 
unemployment policy is Act No. 435/2004 Coll On Unemployment.

Economic growth and employment are closely associated, and we  cannot 
look at them separately. Th e close association between the two economic factors 
has been examined in numerous empirical studies. Nikulin (2015) analyzed the 
relationship between wages, labour productivity and unemployment rate in new 
EU member countries concluding that correlations between salary and unemploy-
ment rate ratios are of smaller signifi cance. Numerous studies have dealt with the 
question of the mutual relationship of employment and its infl uence on the real 
GDP. In their research, Simionescu, Dobeš, Brezina, Gaal (2016) verifi ed, that pre-
vious real GDP growth and employment had an impact on the current real GDP 
rate. Similarly, in determining the relationship between growth and unemploy-
ment, Schubert and Turnovsky (2017) used a survey based on the unemployment 
rate and wage bargaining. Th ey concluded that while the long-run trade-off s be-
tween unemployment and growth are weak, the short-run trade-off s are much 
stronger. Stanila, Andreica, Cristescu (2014) focused on analyzing the evolution 
of  the primary relevant macroeconomic EU indicators by studying the changes 
that occurred in previous years. Based on their research they claim that GDP has 
a positive infl uence on employment.

Employment policy and its eff ect on the labour market

Th e structure of public policy is always complicated. It consists of macroeco-
nomic policy, social policy, communication and information, cultural-symbolic, 
ethno-national, environmental policy, security policy (Nikovskaya & Yakimets, 
2017), but also labour market policy.

Th e labour market policy can be  characterized merely as  a  system aiming 
to support and help citizens when integrating into their jobs in the labour market. 
It is a collection of forms, activities, regulations, and tools, which should be put 
to  use when working with a  registered job applicant. Th e aim-oriented regula-
tions on the labour market, as well as an increase in economic productivity, are 
undoubtedly the positive economic infl uences. Th ese facts are positively refl ect-
ed in a  rise in employment and a decrease in unemployment respectively. One 
of the negative factors is disagreement between the structure of job vacancies and 
the structure of job applicants. Th e trend of higher job supply than demand for 
work or a low number of job applicants inclined to the spatial mobility is observed 
mainly in the weakest regions. Th eir other typical characteristics are a decrease 
in mobility when looking for a job (decline in job off ers from EU), abuse of hav-
ing the status of temporarily unable to work due to the illness, and little fl exibility 
in  wages in  comparison to  the fl exibility of  social benefi ts, etc. We distinguish 
between the passive and active labour market policy. 
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Th e passive policy is historically older. It was put into practice in the 1920s´and 
it  is aimed at  providing of  unemployment benefi ts, social benefi ts, and bonuses 
added to social benefi ts. Unemployment benefi ts work as a substitution for a wage. 
Th e right to attain those is based on the so-called insurance principle (unemploy-
ment insurance) under the conditions that are accurately described in the Act No. 
461/2003 Coll. on Social Insurance as subsequently amended. In the Czech Republic, 
these terms are defi ned by the Act No. 435/2004 Coll. on Employment and its sub-
sequent provisions as amended. Th e institution constructing a frame for the system 
of unemployment benefi ts in the Czech Republic is the Labour Offi  ce of the Czech 
Republic and in the Slovak Republic it is the Ministry of Labour, Family and Social 
Aff airs and Social Insurance Company. According to  Kupets (2006), the amount 
of unemployment benefi ts has very little impact on the term for which an individual 
is unemployed. Social benefi ts are the benefi ts included in the subsystem of social 
assistance, the minimum income guaranteed by the state that is granted to a person 
whose wage falls under the subsistence minimum. Granting such benefi ts is pre-
ceded by  close calculation of  total income in  a  household. In the Czech Repub-
lic, the conditions that make one eligible for such support are stated in the Act No. 
111/2006 Coll. on the Assistance Guaranteed to Individuals in Social Need as sub-
sequently amended. Passive policy on the labour market means mainly providing 
money transfers and social services without necessity of any reciprocity (Gerbery, 
2007). Active labour market policy is  historically younger. In Europe, this began 
to develop only aft er WWII, and more signifi cantly during the 1970s´. At this time, 
the regulations of passive policy became insuffi  cient, benefi ts deterred and discour-
aged people from looking for a job and expenses to pay those benefi ts rose rapidly. 
Consequently, the centre of the politics shift ed to its dynamic variation as a more 
eff ective tool. Th e key task of the labour market active policy (LMAP) is, fi rst of all, 
to smooth and accelerate the transmission of the unemployed to their new jobs and 
to maintain people’s ability to work or to fi nd new jobs. Th ey do so by applying for 
specifi c programs. Neither the labour market nor the LMAP can secure optimal 
solutions to the unemployment problem on their own. Markets and policies are con-
sidered to be an imperfect alternative (Kaufmann, Majone & Ostrom, 1986). Th e 
regulations, programs, projects, and activities, which smooth the integration and 
reintegration of job applicants, mainly groups of people being at a disadvantage, are 
organized within the sphere of this active policy. 

Methods

To analyze the mutual dependence of these two economic quantities, we em-
ployed a  correlation coeffi  cient. When calculating the correlation coeffi  cient, 
we used the CORREL function in Excel – one of our variables is the GDP growth 
rate and another variable is unemployment rate variation. Th e mutual association 
between economic growth and unemployment is expressed in so-called Okun´s 
Law (Okun, 1962; Hsing, 1991; Neely, 2010), which has its base in  the fi nding 
that a  larger amount of products requires a  larger amount of workforce. Th ere-
fore, if GDP increases, employment increases as well, and at the same time un-
employment decreases. Th e law expresses quantitative variations of GDP and un-
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employment, in case that economic growth increases or decreases. To verify the 
relationship between changes in the unemployment rate and the GDP growth rate, 
we used the fi rst version of Okun´s Law (diff erence version): 

Δ U = a + b x (g GDP)

Δ U – annual change in the unemployment level 
a – constant indicating, what the unemployment level is when the variation 

of GDP equals 0
b – Okun´s coeffi  cient, which describes intensity of the relation between economic 

growth and unemployment (it indicates, what the rise in employment will be, when the 
rise in GDP decreases or increases by one unit). Th is value is usually negative as growth 
of GDP is related mainly to a decrease in unemployment. Th e source for data for analy-
sis describing conditions in the Czech and the Slovak Republic in comparison to aver-
age data collected in member states of the EU was the Eurostat database. Th e study was 
conducted for the reference term of 2007–2016. 

Descriptive analysis of the labour market 
in the Czech Republic and Slovak Republic

In this section, we present a descriptive analysis of the selected economic indi-
cators for the Czech and Slovak Republic in 2007–2016 (the most recent year as of 
writing this paper). To evaluate the economic situation in  general, we  have used 
regional GDP per capita (Figure 1) and GDP per capita in PPS (Table 1). For the 
analysis of the labour market in these countries we used selected data from region-
al labour market statistics (annual average of unemployment (percentage of active 
population) (Figure 2), long-term unemployment from 15 to 74 years (percentage 
of unemployment) (Figure 3) and data concerning minimum wage (Table 2).

Figure 1: Gross domestic product at market prices 
(current prices, euro per capita)

Source: Eurostat (2018a).
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During the reference period, the slight increase of  GDP values per capita 
in overall GDP development was noted in both countries that we are examining 
in our paper (Figure1). When comparing the absolute rate of GDP in the Slovak 
and Czech Republic, GDP increases in both states. 

Subsequently, it can be concluded, that the diff erence between values the in-
dicator attains decreases during the reference period. While in 2008 the diff erence 
in the average rate of GDP per capita in the Czech Republic and the rate of GDP 
in  the Slovak Republic totalled 3,300 euro, in  2016 this diff erence decreased 
by more than 54% (i.e., down to 1.800). 

In comparison to the values of the indicator expressing an average value for 
all countries in  the EU, the values acquired in  both countries in  2016 are only 
at the level of 51% (in the Slovak Republic) and approximately 57% (in the Czech 
Republic). Table 1 contains calculated data of GDP per capita in the member states 
of the European Union compared to the average of all member states (28) record-
ed in 2016. Looking at the given data we can conclude that the most favourable 
values were measured in Luxemburg (reaching almost 270% of the European aver-
age) on the other hand, the lowest values of GDP were recorded in Bulgaria (just 
under 50%). Figure 1 shows that the Czech Republic maintains a higher economic 
standard than the Slovak Republic, but neither of  the two countries attains the 
values that are the average of the 28 European states.

Table 1
GDP per capita in PPS (EU_28=100)

Country 2000 2008 2016 Country 2000 2008 2016

Luxemburg 245 264 267 Czech Republic 68 81 88

Ireland 131 132 177 Slovenia 80 91 83

Th e Netherlands 134 134 128 Cyprus 89 100 81

Austria 131 125 126 Slovak Republic 50 73 77

Denmark 131 125 125 Portugal 81 78 77

Sweden 127 126 124 Lithuania 39 64 75

Germany 118 116 123 Estonia 49 69 74

Belgium 126 116 118 Poland 48 56 69

Finland 117 115 109 Greece 84 93 67

France 115 107 108 Hungary 55 64 67

Great Britain 119 106 105 Latvia 37 59 65

Italy 117 104 96 Croatia 51 63 59

EU_28 100 100 100 Romania 26 47 59

Malta 84 81 95 Bulgaria 28 44 48

Spain 97 104 92

Source: Eurostat (2018a); Authors’ calculation.
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Based on the construction of the indicator, it may be concluded that the main 
infl uencing factors are the rate of household consumption, amount of  state ex-
penses, number of investments as well as values of attained pure export. Th e un-
employment rate in the Slovak Republic has become one of the most severe eco-
nomic and social issues, which is a long-term obstacle to making use of growth 
potential that our economy has. 

Figure 2: Unemployment 
(annual average, percentage of active population)

Source: Eurostat, 2018b.

Based on the values of indicator of unemployment rate, which is expressed 
as % share of unemployed out of active population (Figure 2) we conclude, that 
when making mutual comparison of the countries analyzed, as well as when 
comparing average values of all the nations of the European Union, the unpleas-
ant situation appears to be in the Slovak Republic where higher unemployment 
rates were recorded during the whole reference period (attained values of unem-
ployment as a percentage of the total population moved within the interval from 
7% in 2007 to 6.2% recorded in 2016 with its peak at 9.1% recorded in 2010).

On the other hand, in the Czech Republic, the unemployment rate steadi-
ly keeps its values under the average level of  unemployment (as a  percent-
age of the total population or percentage of the active population). The years 
2013–2016 saw a decreasing trend in unemployment values. This pattern did 
not change its course during the entire term. When investigating long-term 
unemployment figures (Figure 3), we conclude that the values measured in the 
Czech Republic recorded in 2007 and 2008 exceeded the average of European 
Union countries by 9.6% in 2007 and by as much as 12.3% in 2008. During the 
following years, the long-term unemployment figures in the Czech Republic 
were close to the average values collected in all of countries of the European 
Union. Therefore, development of the labour market was heading in a positive 
direction. 
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Figure 3: Long-term unemployment from 15 to 74 years 
(percentage of unemployment)

Source: Eurostat, 2018c.

Th e fi gures recorded kept to be higher than values of the long-term average 
of all countries of the EU during the whole reference term (value of the % share 
exceeded averaged values by 31.6% in 2007 (in 2007, the highest value of the long-
term unemployment was recorded). In the last years of our analysis, the values 
of this indicator decreased to 60.2% (in 2016) which is value by 13.8% higher than 
the average recorded in EU countries.

We should not restrict our analysis to the process of monitoring the unem-
ployment rate itself. Th e signifi cant indicator is also the employment rate, which 
stands for a  share of  employed people and people in  their productive age out 
of the entire population. Th e employment rate shows us the percentage of people 
in  their productive age for which an economy can generate new jobs. In their 
ten years strategy called Europe 2020, the European Union set itself the target 
that on average at least 3 out of 4 active citizens of EU younger than 64 years will 
have been employed before 2020. Consequently, the average rate of employment 
should rise to 75%. Taking into account the Slovak Republic’s long-term position 
as one of the weaker European countries when it comes to the labour sphere, the 
Slovak target was set slightly underneath the European average – it is 72%.

Within the entire European sphere of  law, employees are entitled to  ad-
equate compensation for their labor and it  was set as  such that even its low-
est level should secure a decent living standard for workers and their families. 
Th e majority of European Union states, including the Slovak Republic, ensures 
exercising employees’ right to a decent living standard when introducing a mini-
mum wage level (Barancová, 2009). Th e minimum wage has its supporters and 
opponents, in the Slovak Republic as well as in other European Union countries. 
Th e most common argument against it is its negative impact on employment. 
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If the minimum wage is too high, this can result in the dismissal of low-skilled 
employees. Its supporters emphasize its social function, as well as the improvement 
of employees´ work status and security. It is as Macková (2008) puts it in her state-
ment: “Th e signifi cant fi nancial diff erence between minimum wage and social ben-
efi ts is doubtlessly an important incentive element in the process of decreasing un-
employment”. 

Approximately 4% of the Slovak population earn the minimum wage. The 
minimum wage set in 2018 is 480 euro monthly, or 2.759 euro per hour (this 
is mainly for workers that get paid monthly). In 2017, the minimum monthly 
wage was 435 euro and the minimum hourly wage was 2.50 euro (Table 2). 
As taxes and statutory deductions must be  taken from each paycheck, the 
workers were left with the net pay of 403 euro (in 2017). The lowest possible 
minimum monthly wage differs from country to  country. Luxemburg is  the 
European Union country with the highest minimum wage; the lowest record-
ed is in Bulgaria. 

Table 2 
Overview of minimum wage rate within the EU 

member states in 2017 (€)

Country Minimum 
wage Country Minimum 

wage Country Minimum 
wage

Luxembourg 1 999 Slovenia 804 Czech Republic 420

Ireland 1 563 Malta  735 Hungary 410

Netherlands 1 552 Greece 684 Croatia 410

Belgium 1 533 Portugal 650 Latvia 382

Germany 1 486 Estonia 470 Lithuania 381

France 1 480 Poland 454 Romania 274

United Kingdom 1 400 Slovak Republic  435 Bulgaria 220

Spain 825

Source: Eurostat, 2018d.

As Table 2 shows, when it comes to an hourly wage, the Slovak Republic is be-
hind the well-developed countries. However, even their minimum wage keeps ris-
ing on  regular bases. In 2017 it  was 435 euro, in  2018 it  rose to  480 euro, and 
predictions are that in  2019 it  will rise again to  520 euro. Th e Slovak Republic 
is classifi ed as a country, whose national minimum wage in 2017 was still lower 
than 500 euro a month.

Th e other states in this category are the following: Bulgaria, Romania, Lat-
via, Lithuania, the Czech Republic, Hungary, Croatia, Poland, and Estonia. Th eir 
national minimum wage levels ranged from 220 euro in Bulgaria up to 470 euro 
in Estonia. It seems quite evident that concerning minimum wage levels, the Slo-
vak Republic cannot compete with the advanced European countries. 
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Discussion

Th e rate of GDP increase and rate of unemployment are the key indicators 
when evaluating macroeconomic development. Unemployment is very closely as-
sociated with economic growth. When an economy progresses, it becomes neces-
sary to satisfy higher profi t which results in the formation of a requirement for 
new job openings. Consequently, the number of unemployed, therefore, decreases. 
When, on the other hand, economic growth stagnates or declines, enterprises tend 
to reduce their production and dismiss employees. Th e existence of a reciprocal 
relationship between real GDP rate and the unemployment rate was identifi ed 
by calculating correlation coeffi  cients. Th erefore, our assumption that there was 
an inverse relationship between the two variables proved to be false. We supposed 
that when GDP increases, employment increases as well, therefore unemployment 
decreases. Th e calculation is recorded in Table 3. 

Table 3
Correlation coeffi  cient for real GDP growth and unemployment

2007 2008 2009 2010 2011 2012 2013 2014 2015 2016 Correlation 
coeffi  cient

Real GDP 
growth rate

EU 28
3 0.4 -4.3 2.1 1.7 -0.4 0.3 1.8 2.3 2

- 0.1366486
Unemploy-
ment rate 7.2 7.0 9.0 9.6 9.7 10.5 10.9 10.2 9.4 8.6

Real GDP 
growth rate Czech 

Republic

5.6 2.7 -4.8 2.3 1.8 -0.8 -0.5 2.7 5.3 2.6
- 0.5426875

Unemploy-
ment rate 5.3 4.4 6.7 7.3 6.7 7.0 7.0 6.1 5.1 4.0

Real GDP 
growth rate Slovak

Republic

10.8 5.6 -5.4 5 2.8 1.7 1.5 2.8 3.9 3.3
- 0.2514448

Unemploy-
ment rate 11.2 9.6 12.1 14.5 13.7 14.0 14.2 13.2 11.5 9.7

Source: Eurostat (2018a, 2018b); Authors’ calculation. 

Th e most obvious expression of the relationship between economic growth 
and unemployment is the previously mentioned Okun´s Law. Th e law states that 
the unemployment rate is a decreasing function of the rate of increase in the ef-
fi ciency of an economy. In the following section of our paper, we shall focus on the 
chosen indicators of the labor market. Th eir long-term development can signifi -
cantly infl uence the element of  household consumption primarily. It becomes 
clear that changes in the values of labour market indicators explain the occurrence 
of changes in the process of variation of values of acquired GDP per a citizen.

We have found that the average rate of mutual dependence of analysed indi-
cators exists in the Czech Republic, while in the Slovak Republic, as well as in EU 
countries on average, only slight mutual dependence of these indicators was identi-
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fi ed during the whole reference term. It is, however, undeniable, that GDP increase 
rate and unemployment varies in each in the opposite direction. Values of correla-
tion coeffi  cient are, therefore, negative. Consequently, our assumption that mutual 
dependency between analysed variables is reciprocal proved to be right. 

Figure 4: Application of Okun’s Law (Czech and Slovak Republic)

Source: Eurostat (2018a, 2018b); Authors’ calculation 

Th e determination coeffi  cient (R2) expressed in % refl ects what percentage 
of overall variability of the dependent variable is indicated by the regression model 
(Figure 6). It is a rate of balance quality, through which we can identify any as-
sociation existing between real and balanced fi gures. Given these calculated data, 
we conclude that the estimated regression model refl ecting dependency of unem-
ployment rate variations on GDP increase rate is more refl ective of the situation 
in the Czech Republic than in the Slovak Republic. Th e estimated regression func-
tion indicating the position in the Slovak Republic is less accurate, and the model 
explains approximately as  little as  31% of  the overall variability of  the variable 
expressing a change in unemployment. Looking at the values of the constant U, 
we deduce that in the case of a 0 GDP increase rate, the unemployment rate would 
rise by 0.27% in the Czech Republic and by 0.51% in the Slovak Republic. Accord-
ing to Okun´s regression coeffi  cient, if the GDP increase rate goes up by 1%, the 
unemployment rate decreases by approximately 0.3%. 

Okun´s Law, however, should not be  understood as  an unchanging rule 
that is  true under any circumstances. Th ere are numerous exceptional situa-
tions in which a decrease of economic growth is not associated with an increase 
in unemployment rate. Th is state of aff airs may arise (Slušná, 2011) when fi rms 
do  not dismiss employees, but decrease their working hours or  hire only part-
time employees. By contrast, economic growth does not have to mean a decrease 
in unemployment, especially when this progress happens aft er a more extended 
period of recession. Th is is a period following the end of a recession when GDP 
increases but the employment rate remains steady. Th is GDP increase and result-
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ing decrease of the unemployment rate could have its origins in the fact that peo-
ple who lost their jobs in the previous stagnating period have already lost their 
working habits as well or that expenses for their requalifi cation have become too 
high. Th e term ‘hysteresis eff ect’ has been coined to name the kind of impact that 
results from such a lasting period of structural unemployment. Also, bear in mind 
the existence of  time lag in the relationship between economic growth and un-
employment. Concerning this, employers tend to respond to changes that occur 
in legislature and environment which is refl ected in the hiring of new employees. 
Th is factor infl uences the length of unemployment status of an individual and the 
probability of changing this situation respectively. As a result, eff ective public pol-
icy-making should not ignore the predictable response of the activists to changes 
evolved in a sphere of law (Lubyová, Štefánik et al., 2016).

Under the conditions of the Slovak and Czech Republic, the measures (and 
control) of the public administration authorities to mitigate the negative impact 
of unemployment on the overall economic and social development of the regions 
appear to  be necessary. At the same time it  can be  stated that an  eff ective em-
ployment policy is and will be eff ective if control mechanisms are used to make 
employment policy more eff ective as a part of public administration. A good ex-
ample is active labor market policy instruments that have been applied in Ger-
many (Zoelner, Fritsch & Wyrvich, 2018) should focus on making the new start-
up subsidy attractive for more target groups. Besides further changes of current 
ALMP measures institutional adjustments such as  elevating the retirement age 
or  creating incentives for keeping skills up  to date are important to  counteract 
demographic change and the challenge of technological transition.

Conclusion

In the present paper, we focused on comparing selected aspects of labor mar-
ket developments in the context of public administration institutions in the Czech 
and Slovak Republics and also in the context of other European Union countries. 
Th e reason for our territorial focus was, in particular, the fact that labor markets 
in the Czech and Slovak Republic have arisen as a consequence of the opposite 
evolution of  the economy. In the past 25 years, both economies’ labor markets 
have undergone extensive reforms which have been, and also currently are, an at-
tempt to  keep pace with the labor market situation in  the developed countries 
of the European Union. 

Disparities occurring in  the development of  individual economies refl ect 
the fact that economic growth in less developed regions is not suffi  cient. Some 
regions progress faster, while others are behind. Suggested inequality in  the 
development of  national economies also results in  the emergence of  diff erent 
causes of  dependency between the increase rate of  real GDP and the unem-
ployment rate. Applying Okun´s Law, we identifi ed the dependency relationship 
between economic growth and unemployment rate. Th e more intense depen-
dency was detected in  the Czech Republic. Th e reason for this may originate 
from historical relations concerning development on the labour market in the 
country. Its labour market development does not include any long-term harmful 
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disparities. By contrast, the Slovak labour market has been infl uenced by lasting 
negative consequences of insuffi  cient industry structure, by a lack of a qualifi ed 
workforce, or regions lasting with an unsatisfi ed need for long-term investment 
capital. Legislative regulations too, are being infl uenced by changes dynamical-
ly. From the overall point of view, this leads to the weak ability of orientation 
in  possibilities concerning exercising one´s entitlements as  one becomes lost 
in the profusion of laws as well as in possibilities to maximize our use of employ-
ment services off ered by a state as part of its employment policy. Even though 
employment rate increases, we  still trace people’s willingness to  work for the 
minimum wage, which, as we have shown before, is also increasing, but surely 
cannot be seen as a suffi  ciently decent level of compensation for one´s work ef-
forts. Another possible cause for the stagnating employment rate is the global 
strategies of multinational corporations, as well as the arrival of new technolo-
gies and processes such as outsourcing and off shoring. Looking at  the unem-
ployment rate, we can conclude, that besides GDP increase, its fi gures are infl u-
enced by numerous other factors such as the branch structure of an economy, 
production demand for capital, technological changes and development of fl ex-
ible types of employment (time-restricted contracts, part-time contracts, work-
ing through a phone, continual jobs). 
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Abstract
Th e present study examines the level of job satisfaction among municipal employees 

in Greece, the relation between overall satisfaction and satisfaction that is related with 
job objective, working conditions, salary, kind of service, collaboration and development 
prospects, as well as possible repercussions of the economic crisis on it. Th e data comes 
from a survey carried out in 2017 on a sample of 196 employees. Th e survey questionnaire 
is based on the scales for measuring satisfaction from Spector’s “Job Satisfaction Survey”. 

A basic conclusion of the survey is that the overall satisfaction of employees is me-
diocre, this picture, though, not having been aff ected substantially by the implications 
of the economic crisis. However, it has been found that the study determined those specif-
ic satisfaction aspects, namely the department where employees serve and the adminis-
trative skills of the heads of the departments, that seem to have positive infl uence on the 
generally satisfi ed employees. Th e examination of certain aspects of partial job satisfac-
tion aims at  improving public management, mainly on  the basis of  intrinsic rewards, 
in times of economic instability.
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Introduction
High performance and efficiency of  employees, both in  the private and 

in the public sector, are a primary objective of every administration. In most 
cases, the efficiency of employees is directly related to their level of satisfac-
tion in the context of their job (Markovits et al., 2007; Huczynski & Buchanan, 
2013), whereas this level of satisfaction is determined by a whole range of fac-
tors, work-related or not. Since a government’s aim is the optimization of the 
organizational and administrative structure so that the objectives of public in-
stitutions can be achieved (Michalopoulos, 2003), public management, in par-
ticular, ought to  take into account the level of  satisfaction of  the employees 
(Ritz, 2009).

According to Bourantas and Papalexandris (1999), public servants in Greece 
display a  relatively low degree of  job satisfaction, which results in poor perfor-
mances and, subsequently, in the low effi  ciency of the Greek public services. At the 
same time, there is a complete lack of competition among public servants, which 
could otherwise possibly motivate them. Th is negative image remains invariable 
as  recent researches confi rm a  similar relationship between the lack of  job sat-
isfaction among public servants and their low level of productivity (Fassoulis & 
Alexopoulos, 2015). 

Th roughout the last decade, Greece has been facing a deep fi scal crisis (Chatz-
itheodoridis et al. 2014) which has exacerbated the already serious problems of the 
public sector as the income of public servants has shrunk and their labor condi-
tions have deteriorated. Th e need for a substantial reduction in the budgetary out-
lay and in the defi cit has led to a dramatic decrease in the expenditures on wages 
over this period as both average wages and the number of public servants has re-
duced signifi cantly (Ladi, 2014; MIAR, 2016). Th e decrease in the number of pub-
lic servants is also due to the retirement of a large proportion of them and to the 
cessation of hiring new ones in the context of the programs of fi scal adjustment 
(Eurofound, 2016). 

Th e present paper aims at exploring the level of general satisfaction among 
local government employees in  Greece in  the period of  the economic crisis, 
as well as the particular aspects that aff ect the overall job satisfaction. Th e struc-
ture of the paper is the following: it starts with a review of the relevant bibliogra-
phy; subsequently, the methodology of the research is introduced; a section with 
the outcomes and discussion follows; and the paper ends with the conclusions 
derived from the research about the level of job satisfaction of local government 
employees.
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Literature review
Job satisfaction and public servants 
According to Spector (1997), job satisfaction is a scale to measure how much 

people love their job and its various aspects. Cranny et al. (1992) defi ne job sat-
isfaction as the feeling that results from the comparison between the actual, the 
desired and the expected outcomes of  a  job. In order to  achieve job satisfac-
tion, motivation is a key principle, which is  inextricably linked to the existence 
of a need. Needs, either basic or related with the value system, lead in turn to the 
respective objectives, while, according to Robbins and Judge (2013), motivation 
is necessary for the objectives to be achieved. Job satisfaction is the link between 
theories of motivation and their implementation in workplaces and thus consti-
tutes a crucial factor for the success of any organization (Jex & Britt, 2008). Satis-
fi ed employees usually work more and present higher rates of productivity, which 
demonstrates that satisfaction relates to the level of eff ectiveness of an organiza-
tion, either private or public (Ostroff , 1992; Gould-Williams, 2003; Bakotić, 2016).

Th e relatively better employee remuneration and working conditions in the 
public sector give it an advantage over the private sector internationally (Germany, 
United Kingdom, Italy, Greece) in  terms of  job satisfaction, as  many empirical 
studies suggest (Danzer, 2013). Th e diff erence between the two sectors, in job se-
curity as well as earnings, help maintain this relative gap in the level of job satisfac-
tion, and the specifi c reasons for this gap grow even more signifi cant in times of fi -
nancial crises and economic instability (Luechinger et al., 2010). Th e investigation 
of the incentives leading to job satisfaction, in particular, is a subject largely dis-
cussed in the relevant literature (Perry & Wise, 1990; Georgellis & Tabvuma, 2010; 
Wright & Davis, 2003). Employee job satisfaction in the public sector is related 
to the possibility for them to achieve the goals and outcomes set by the organiza-
tion or the service they serve, as well as with opportunities that their work off ers 
for professional advancement (Boyne, 2003; Prysmakova et al., 2017). 

In Greece, fi nding work in the public sector has been a major target for Greek 
citizens over the last forty years due to public jobs off ering more security than 
private sector jobs (Manolopoulos, 2006; Maroudas, 2009). Th is pursuit increased 
the dependence between the politicians and their voters and increased corruption, 
also (Sotiropoulos, 2007; Ladi, 2014). Voters were willing to vote the politicians 
who would help them fi nd work in the public sector, and at the same time politi-
cians help them to take jobs without merit criteria, to get their vote.

According to the conclusions of Manolopoulos (2006), it seems that the pub-
lic sector in Greece used to off er public servants more extrinsic than intrinsic re-
wards. Extrinsic rewards (such as decent wages and increased job security) were 
also used to motivate employees to improve their productivity. Th e same research 
has recorded the needs of the employees and the factors of their satisfaction, which, 
however, vary according to  their demographic features and their skills. Papanis 
and Giavrimis (2007) have highlighted the importance of the distinction of roles 
and tasks for the satisfaction that employees derive from their jobs. Th e more con-
fusion there is over tasks and duties, the greater the discontent and dissatisfac-
tion of the employees will be. In their analysis of data gathered for the years 1995 
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to 2001 regarding employees in the public and in the private sector, Demoussis 
and Giannakopoulos (2007) found that the level of satisfaction of employees in the 
public sector exceeded the respective level of employees in the private sector, with 
regular working hours emerging as the most important factor, which employees 
would be willing to preserve even by sacrifi cing a part of their salary. Th rough the 
analysis that they carried out among permanent civil servants and contract staff  
in  the Greek public sector, Batiou and Valkanos (2008) detected a modest level 
of job satisfaction. Th is level of satisfaction related, to a limited extent, to the ex-
istence of extrinsic rewards, whereas the only motivation that was associated with 
a high degree of intrinsic satisfaction was the type of work. 

However, most surveys on the level of satisfaction of civil servants in Greece 
have been carried out in the fi eld of public health. Markovits et al. (2007) demon-
strated that employees in the health sector that are motivated by incentives, as well 
as those who present high levels of organizational commitment, are more satisfi ed 
in comparison with those motivated by factors such as the working conditions, the 
cooperation or the hierarchy, and the object of department. In their examination 
of the leadership of the hospitals of the national health system, Pantouvakis and 
Mpogiatzidis (2007) concluded that there is a positive correlation between orga-
nizational learning, particularly improvement through continuous learning, and 
the level of satisfaction at work. Alexias et al. (2010) found out that job satisfac-
tion among medical staff  is low, which is mainly related to the level of salaries and 
opportunities for promotion. During the years of the economic crisis in Greece, 
Pelechas and Antoniadis (2012) also pointed out that the medical and nursing 
staff  in hospitals faces serious problems in their working environment, mainly due 
to the rigid administration system, which does not inspire confi dence and does 
not promote job satisfaction. Th e high level of dissatisfaction that the researchers 
detected is related to the size of the hospitals serving major urban agglomerations 
and to the increased workload combined with understaffi  ng. Ioannou et al. (2010) 
reached similar conclusions in  their survey regarding nursing staff , according 
to which the adverse working conditions were found to aff ect both the level of job 
satisfaction and their quality of life, as well as their health. At this point, it should 
be mentioned that Spyropoulos et al. (2005), in an older study, discovered that 
Greek civil servants have health problems, particularly low back pain, which were 
associated with factors such as age, gender, body mass index, posture and distance 
from the computer monitor. Th is health problem was related positive also accord-
ing Spyropoulos et al. with the not satisfi ed civil servants by their jobs.

It is interesting, lastly, to consider the fi ndings of the research of Karkatsou-
lis et al. (2005), who examined the attitudes, incentives and beliefs of public ser-
vants, as well as of volunteers for the organization of the Olympic Games of 2004 
in Greece and found that national identity was the only motivation regarding their 
work and their satisfaction with it.

Economic crisis in Greece and the public sector
Th e defi ciencies and problems of the economies of the European South have 

created fertile ground for the transmission of the global economic crisis, which 
broke out in 2008 in Europe. Greece, with its combination of high public debt, 
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fi scal defi cits and weak productive base, found itself in need of fi nancial support 
from the Euro-zone, which in  turn created an economic mechanism consisting 
of  the European Commission, the European Central Bank and the Internation-
al Monetary Fund, in  order to  deal with the situation (Ladi, 2011). From 2010 
to 2018 Greece signed three Memorandum of Economic and Financial Policies 
and continues to  implement the third of  these in order to achieve fi scal adjust-
ment and resolution. From the very beginning, the need emerged for immediate 
measures to reduce the fi scal defi cits, which had been aggravated in the context 
of the reorganization measures of the Memorandum. Th e public sector was driven 
to “compulsory” reformation, which did not aim at improving its low level of ef-
fi ciency and productivity, neither at upgrading its quality, but exclusively at reduc-
ing its high operational cost and, consequently, public expenditure.

More specifi cally, according to the Ministry of the Interior and Administra-
tive Reconstruction (MIPR, 2016), between 2009 and 2015 the number of per-
manent public servants was reduced by 18% (Figure 1) and the Gross Domestic 
Product (GDP) of the country decreased by 26%. During the same period, total 
salary costs in the Greek public sector were reduced by 31%, namely from 31,013 
billion euros in 2009 to 21,477 in 2105, whereas as a percentage of the GDP they 
fell from 13.1% in 2009 to 12.2% in 2015, this gap being so narrow only due to the 
signifi cant decline of the GDP (ELIAMEP, 2015). Th e average wage has been re-
duced by 14.6% in the public sector, as opposed to a decrease of 17.9% in the pri-
vate sector, while the reduction in the number of employees in the private sector, 
which exceeded 20% (ELSTAT, 2015), was also signifi cant, making unemployment 
in the country skyrocket, from 7.8% in 2008 to 27.5% in 2013 (ELSTAT, 2017).

 
Figure 1: Number of Greek permanent civil servants 

between the years 2009 and 2015

Data source: Ministry of Interior and Administrative Reconstruction, 2016.

In Greece, the category of public servants comprises both permanent employ-
ees and private open-ended contract staff  (i.e. legal persons governed by either public 
or private law) serving in the central government as well as in local authorities (em-
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ployees in  the municipalities and in  regional administrative units). Of the 565,671 
public servants in the country, 82,859 (14.6%) serve in local authorities (MIAR, 2017).

Survey methodology
Th e survey was conducted in  seven (7) representative municipalities out 

of the nineteen (19) municipalities in the region of Western Greece (Figure 2) and 
it  concerns permanent municipal servants of  the categories of  university, tech-
nological university and secondary education. Th e collection of data was carried 
out in  the fi rst semester of 2017 using a questionnaire. A trial version was fi rst 
distributed to a limited number of employees in order to detect possible confusing 
or unclear questions, and the fi nal version of  the questionnaire was distributed 
to 200 randomly selected municipal employees in the municipalities in the region 
of Western Greece who met the requirements (that is existing permanent public 
servants having secondary or higher education). Out of the 200 completed ques-
tionnaires, 196 were considered credible and constituted the fi nal sample. Th e al-
location of the sample by municipality as well as the population and area of each 
municipality are shown in the matrix of the Figure 2.

Figure 2: Map of Greece indicating the Western Greece Region 
and a matrix with the names of municipalities, their size 

(area and population) and the survey sample

According to the fi ndings of the survey, the sample displays the demographic 
characteristics and employment features shown in Table 1. More specifi cally, the 
majority of the respondents were women (52.6%), married (47.6%), between 40 
and 49 years old (60.8%) and had a university education (42.9%). Regarding their 
employment status, the majority worked for the municipality of Agrinion (54.6%), 
mostly as  administrative staff  (50.0%), with 16 to  20 years of  previous service 
(30.6%) and not occupying any position of responsibility (77.6%).

Th e questionnaire is divided into two parts and contains 56 questions in total. 
Th e fi rst part consists of two sections containing questions about the demographic 
data and information about the service of the respondents respectively. Th e second 
part constitutes the core of the questionnaire and includes ten sections based on the 
Job Satisfaction Survey – JSS of Paul E. Spector (1985), but specially adjusted to the 
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needs of  the present survey. Eight out of  the ten sections of  this core regard the 
basic aspects of job satisfaction, that is the perceptions of the respondents about: 
1) the municipality they work for, 2) the department they work in, 3) their sub-
ject of work, 4) their cooperation and communication with colleagues and citizens, 
5) their working conditions, 6) their superiors and the administration, 7) the per-
spectives for training and professional development, and 8) the remuneration for 
their work. For this section a Likert scale ranging from 1 to 6 was used. Th e two last 
sections of the second part include questions regarding, fi rst, the overall satisfac-
tion of the employees and, second, the eff ect of the economic crisis on their income, 
their working conditions and their level of job satisfaction.

Table 1
Demographic characteristics and employment features 

of the participants in the survey
Characteristics Count Percentage, %

Gender 

Male 93 47.4

Female 103 52.6

Marital status 

Married 156 47.9

Unmarried 25 46.6

Divorced /Widowed /Other 15 5.4

Age 

20–29 1 0.5

30–39 10 5.1

40–49 118 60.2

50–59 55 28.1

>60 12 6.1

Education (in years)

Less than 12 years (High school) 64 32.7

More than 12 years (Technological University) 24 12.2

More than 12 years (University) 84 42.9

More than 16 years (Postgraduate studies) 24 12.2

Specialty 

Administrator 98 50.0 

Engineer 24 12.2 

Geotechnical 16 8.2 

Economist 23 11.7 

Information technology 7 3.6 

Other 28 14.3 
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Characteristics Count Percentage, %

Υears of professional experience

0–10 7 6.1 

11–15 50 25.5 

16–20 60 30.6 

21–25 27 13.8 

>25 47 24.0 

Position of responsibility

Employee 152 77.6

Head of Department 34 17.4 

Director 10 5.1 

Source: Results Analysis

 Th e collected data were analyzed statistically according to the steps and tech-
niques that are presented in Figure 3 (methodological framework). 

Figure 3: Methodological Framework
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Th e basic results were given by descriptive analysis. Two cross tabs were used 
to test the diff erences: 1) between the range of overall job satisfaction of the partici-
pants and their work prospects, and 2) between the two clusters (satisfi ed and not 
satisfi ed) and their municipalities of employment. Further analysis was carried out 
with the method of clusters analysis, which indicated two groups (satisfi ed munici-
pal employees and not satisfi ed). One-way ANOVA was performed to test the dif-
ferences and characteristics of the two groups. Th e fi nal technique used was logistic 
regression analysis. Th is analysis is useful in cases where we want to model the event 
probability for a categorical response variable with two outcomes. Since the prob-
ability of an event must lie between 0 and 1, it is impractical to model probabilities 
with linear regression techniques, because the linear regression model allows the 
dependent variable to take values greater than 1 or less than 0. Th e logistic regres-
sion model is a type of generalized linear model that extends the linear regression 
model by linking the range of real numbers to the range 0–1 (Field, 2005). In this 
study, the municipal employees were examined on  the basis of a  set of personal 
views and factors that relate to their overall job satisfaction as well as  to aspects 
of partial satisfaction, such as their working object and prospects, the department 
where they work and the administrative capacity of  the head of  the department 
(Table 2). For all statistical analyses, Statistical Package for Social Sciences (SPSS) 
version 20.0 was used.

Table 2
Mean value and standard deviation of the partial satisfaction aspects 

and the overall job satisfaction of the survey respondents
Partial aspects of Job satisfaction in relation with: Count Mean Std Dev. Min value Max value

Municipality of employment 196 4.109 0.755 1 5

Department of work 196 4.568 0.982 1 5

Working object 196 3.789 0.520 1 5

Cooperation/communication 196 3.817 0.559 1 5

Working conditions 196 4.448 1.003 1 5

Head of department/leadership 196 4.443 0.861 1 5

Work prospects 196 3.607 1.077 1 5

Salary 196 3.531 0.703 1 5

Overall satisfaction 196 2.938 0.558 1 5

Source: Results Analysis

Results

Municipal employees present a mediocre degree of overall job satisfaction, 
(mean=2.938, standard deviation=0.558, ranged from 1 to 5), as shown in Table 
2. However, when considering aspects of  partial satisfaction, the respondents 
were found to be seemingly more satisfi ed, particularly with the department they 



129

Papavasili T., Kontogeorgos A., Siskou T., Chatzitheodoridis F. Municipal Employees in the Era of Economic Crisis...

worked in  (4.58), their working conditions (4.44) as well as  the administration 
of the head of their department (4.44). A lower grade was given to the satisfaction 
aspect relating to their earnings (3.53). Th e mean values of the aspects of partial 
satisfaction are presented in  Figure 4 and whereas the divergence between the 
level of overall satisfaction and its partial aspects is notable in that municipal em-
ployees are only moderately satisfi ed in  general, they are clearly more satisfi ed 
with particular aspects, the sum of which should probably add up to, or at least 
approach, the level of their overall satisfaction.

Figure 4: Mean value of the job satisfaction partial aspects 
of the survey respondents

All the respondents (100%) gave a  positive answer to  the question about 
whether they have suff ered income losses and a worsening of their working con-
ditions due to the economic crisis or not. More specifi cally, in the 8-year period 
between 2010 and 2017, all 196 respondents had lost 40% to 50% of the income 
they used to earn before 2010. According to their answers, out of this overall re-
duction, 25–30% is due to the decrease in their salary and the elimination of al-
most all allowances and bonuses and 15–20% is due to  the signifi cant increase 
in direct and indirect taxation, as well as  in insurance contributions. Universal 
agreement is  also recorded in  the answers about the deterioration of  working 
conditions because of the economic crisis, which the employees attribute to the 
increase in  workload due to  the reduction in  the number of  employees as  well 
as to the cuts in the operating expenses of the municipalities. Despite those an-
swers, though, nearly all municipal employees (95%) do not directly associate the 
level of their overall job satisfaction with the repercussions of the economic crisis, 
knowing that those repercussions are common for all workers and pensioners and 
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that an important portion of the economically active population ended up being 
unemployed because of the crisis.

Th e economic crisis has caused massive pessimism among Greek society, and 
therefore it has been deemed necessary to examine the level of job satisfaction of mu-
nicipal employees in relation to their view about their professional future. Th ere were 
three possible answers about the professional future: a  future worse (that is, with 
more disadvantages) than the current situation, a neutral development, or a better 
future (with more advantages). Th e chi-squared test (a<0.05) has shown that there 
are diff erences, as employees less satisfi ed with their job seem to be looking to the 
future with more pessimism, whereas those who are more optimistic about it are 
seemingly those who are also more satisfi ed with their current situation (Table 3).

Table 3
Overall job satisfaction by the work prospects of the survey participants

Work prospects

More disad-
vantages than 

advantages
Neutral

More advan-
tages than 

disadvantages 
Total

Job 
Satisfaction

Very Dissatisfi ed 3 0 0 3

% 100.0% 0.0% 0.0% 100,0%

Partly Dissatisfi ed 12 0 4 16

% 75.0% 0.0% 25.0% 100,0%

Neutral 5 10 22 37

% 0.9% 82.3% 16.8% 100,0%

Partly Satisfi ed 1 93 19 113

% 0.0% 88.9% 11.1% 100,0%

Very Satisfi ed 0 24 3 27

% 10.7% 64.8% 24.5% 100,0%

Total 21 127 48 196

Chi square test: Pearson Chi-Square 149.512, df= 8, Asymp. Sig. (2-sided) = 0.00

Cluster analysis was performed in  order to  further examine the aspects 
of partial satisfaction, where the respondents were divided into two groups: those 
who can be considered satisfi ed (117) and those not satisfi ed with their job (79). 
Th e statistical chi-squared test (a<0.05) that was performed between those two 
groups and the municipalities they work for has shown that there are diff erences, 
as it seems that most satisfi ed employees serve in the municipalities of Agrinion 
and Mesologgiou, which are by far the largest ones, whereas most non-satisfi ed 
employees work for smaller municipalities (Table 4). Th is suggests a  tendency 
of the number of satisfi ed employees to reduce as the municipality that they work 
for also reduces.
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Table 4 
Satisfi ed and not satisfi ed employees by the municipalities of employment

Satisfi ed Not Satisfi ed Total

Municipality 
of employment

Agrinion 68 39 107

% 58.1% 49.4% 54,6%

Aktion-Vonitsas 6 7 13

% 5.1% 8.9% 6,6%

Amfi lochias 8 8 16

% 6.8% 10.1% 8,2%

Th ermou 1 6 7

% 0.9% 7.6% 3,6%

Mesologgiou 12 4 16

% 10.3% 5.1% 8,2%

Nafpaktias 17 8 25

% 14.5% 10.1% 12,8%

Xiromerou 5 7 12

% 4.3% 8.9% 6,1%

Total 117 79 196

Chi square test: Pearson Chi-Square 12.172, df= 6, Asymp. Sig. (2-sided) = 0,058

Table 5 presents the one-way analysis of variance (one-way ANOVA) of the par-
tial aspects aff ecting the level of job satisfaction for the groups (clusters) of municipal 
employees that were formed in the previous step of the analysis. Th e results of the 
analysis of variance show that only the aspects regarding a) the views of the employ-
ees about their subject of work and b) their views about cooperation/communication 
seem not to have a particularly signifi cant eff ect on the overall satisfaction of munici-
pal employees (sig.=0.857 and sig.=0.441 > 0.05 respectively). All other aspects have 
an important eff ect on the decision to declare to be satisfi ed with their job.

Table 5 
One-way ANOVA analysis for the two clusters of municipal employees

Dimensions 
of satisfaction

Cluster 
of employees Count Mean 

value Std. Dev. Mean 
Square F test Sig.

Municipality 
of employment

Not satisfi ed 79 3.89 0.829 5.996 10.998 0.001

Satisfi ed 117 4.25 0.669 0.545

Total 196 4.10 0.757

Department 
of work

Not satisfi ed 79 4.09 1.047 29.727 36.363 0.000

Satisfi ed 117 4.888 0.793 0.817

Total 196 4.56 0.982
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Dimensions 
of satisfaction

Cluster 
of employees Count Mean 

value Std. Dev. Mean 
Square F test Sig.

Working object

Not satisfi ed 79 3.79 0.604 0.009 .033 0.857

Satisfi ed 117 3.78 0.457 0.272

Total 196 3.78 0.520

Cooperation/
communication

Not satisfi ed 79 3.77 0.623 0.187 .596 0.441

Satisfi ed 117 3.84 0.513 0.314

Total 196 3.81 0.559

Working condi-
tions

Not satisfi ed 79 4.04 10.006 21.971 24.427 0.000

Satisfi ed 117 4.72 0.907 0.899

Total 196 4.44 10.003

Head 
of department/
leadership

Not satisfi ed 79 4.04 0.950 20.767 32.532 0.000

Satisfi ed 117 4.71 0.678 0.638

Total 196 4.44 0.861

Work prospects

Not satisfi ed 79 3.14 1.121 27.938 27.293 0.000

Satisfi ed 117 3.91 0.930 1.024

Total 196 3.60 1.077

Salary

Not satisfi ed 79 3.36 0.729 3.762 7.869 0.006

Satisfi ed 117 3.64 0.664 0.478

Total 196 3.53 0.703

Source: Results Analysis.

However, the analysis of variance can only be used to indicate the statistically 
signifi cant diff erences in the factor under consideration and not to point out how 
those diff erences aff ect the overall satisfaction. Th erefore, logistic regression anal-
ysis was performed to detect the relationship between the aspects of partial satis-
faction (described above; Table 2) and the way those aspects aff ect the employees 
so that the latter consider themselves satisfi ed with their job. Logistic regression 
analysis is useful in cases where it is necessary to predict the probability of some-
thing occurring between two outcomes. In this case, logistic regression was used 
to predict satisfi ed and dissatisfi ed employees, based on the two employees’ groups 
formed by the previous cluster analysis (coded with: 0 for non-satisfi ed employees 
and 1 for satisfi ed employees). Th e results of  the logistic regression analysis are 
presented in Table 6. Th e results show that only two partial aspects of satisfaction 
aff ect the prediction in a positive relationship ie., leadership/head of the depart-
ment and their perception about the department they work in. Th us, according 
to the model, if the value of the aforementioned dependent variables between two 
respondents are diff erent, the respondent with the increased value for this vari-
able will belong to the satisfi ed group. Otherwise, if public management succeeds 
to improve (increased value for the variable) the municipal employees’ perceptions 
about the department where they work and the departments’ leadership, then it is 
possible these employees will declare themselves as satisfi ed in their work. 
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Table 6 
Logistic regression analysis for the partial aspects of municipal 

employees satisfaction that aff ect the overall job satisfaction
Variables B S.E. Statistic Wald Wald Sig. Exp(B)

Dependent variable satisfi ed or not employees 117 Satisfi ed employees (coded one) 
79 Not satisfi ed employees (coded Zero)

Aspects for the municipality where he serves Excluded in the Final Assessment Model*1

Working object Excluded in the Final Assessment Model*1

Cooperation/communication Excluded in the Final Assessment Model*1

Working prospects Excluded in the Final Assessment Model*1

Salary Excluded in the Final Assessment Model*1

Department where he serves 0.780 0.196 15.803 0.00* 2.182

Leadership/Head of department 0.812 0.225 13.041 0.00* 2.253

Fixed term -6.727 1.248 29.052 0.00 0.001

*1 Th e estimation method used (Forward Stepwise, Wald) omits in the fi nal assessment variables that are not 
signifi cant R2 = 0,485 (Chi2 4,837, df = 8 – Hosmer & Lemeshow), 0.217 (Cox & Snell), 0,293 (Nagelkerke)

Signifi cance: * p<0.01, ** p<0.05, *** p<0.1

Th e diff erent formulas for R2 (Hosmer & Lemeshow, Cox & Snell, Nagelker-
ke) show that the estimated model matches the data suffi  ciently and could pre-
dict correctly approximately three out of every four cases. Th e classifi cation table 
(Table 7) shows that the estimated model can predict correctly 51.9% (41 out 
of  79 cases) for not satisfi ed employees and 101 out of  117 cases (86.3%) for 
satisfi ed municipal employees. In total, for both satisfi ed and not satisfi ed em-
ployees, the model correctly predicts 72.4% of the examined cases. 

Table 7
Binary logistic regression results classifi cation table

Forecast
Forecast rate, %

Not-satisfi ed employees Satisfi ed employees

Not satisfi ed 41 38 51.9

Satisfi ed 16 101 86.3

Total 72.4

Source: Results Analysis

In the fi nal instance, the logistic regression analysis seems to  indicate that 
there are two aspects of partial satisfaction that can determine whether the mu-
nicipal employees are satisfi ed with their job or not. Th ese aspects concern their 
views about a) the department (including the way it is organized) that they serve 
in, and b) the administration of the head of the department. 
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To sum up, municipal employees state that they are fairly satisfi ed when they 
are directly asked if they are satisfi ed with their job. However, when partial aspects 
of satisfaction are examined then it is clear that there are two groups of employees; 
satisfi ed and not satisfi ed. Th ese two groups diff er (statistically) mainly in the way 
they perceive aspects of the way they perceive their department organization and 
their department’s leadership.

Discussion

From the demographic data, as shown in the relevant table (Table 1), it is al-
ready evident that the economic crisis has induced changes in the profi le of the ac-
tive municipal employees, particularly in their age profi le. Th e departure of a large 
number of  public servants, mainly due to  massive retirement as  well as  to the 
initially zero and, aft erwards, very restricted rate of replacement with new ones 
(the rate of replacement in the public sector was zero in 2012 and 1 recruitment 
for every 3.6 retired employees in 2015) (MIAR, 2016; Eurofound, 2016), is also 
refl ected in  the 196 municipal employees of  the survey sample. Only 11 em-
ployees (5.6%) belonged to the age group between 20 and 39 years old, and only 
one out of the 11 was below 30. Th is fact is also confi rmed on the national level, 
as, according to  the Ministry of  Interior and Administrative Reconstruction 
(MIAR, 2017), the average age of civil servants in Greece has risen from 43.1 
in 2011 to 45.3 in 2015.

According to the survey, municipal employees have a mediocre level of over-
all job satisfaction. Th is conclusion is also confi rmed by similar surveys that have 
been carried out in Greece (Batiou & Valkanos, 2008; Alexias et al., 2010; Ioannou 
et al., 2010). What is  interesting is  that, according to  their answers, most public 
servants do not directly take the repercussions of the economic crisis into account 
in their assessment about their overall job satisfaction, although they have all lost 
nearly half their income and are facing more unfavorable working conditions amid 
the crisis than before it. As a  municipal employee characteristically mentioned: 
“the crisis is a general evil, and nobody is satisfi ed with anything anymore. It didn’t 
only aff ect our job but also our entire lives and those of our children”. Perhaps the 
judgment of the municipal employees is infl uenced by the diffi  cult working condi-
tions which they can see prevailing in the Greek economy aft er the outbreak of the 
economic crisis, such as the high unemployment rate in the country, the serious 
loss of jobs in the private sector, and the promotion of new “fl exible” forms of em-
ployment (ELSTAT, 2017) that relate to very low salaries and precarity. Th ey prob-
ably understand that private sector workers, the unemployed and those with low-
er income in the country are faced with more adverse economic conditions than 
them, as they themselves continue to work with a certain degree of security due 
to the permanency of their job and keep earning a certain income, even restricted. 
Such considerations are maybe the reason why they do not take the economic crisis 
into account when determining their overall job satisfaction as well as the reason 
for their more optimistic assessments about their professional future, reckoning 
that in the near future the crisis may be under control and their previous privileges/
advantages at work will emerge again. Th e latter assumption is related to the result 
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of the chi-squared statistical test of Table 3, i.e. with the optimistic view of satisfi ed 
municipal employees, who expect a more positive future, with more advantages 
than their current situation, in contrast with non-satisfi ed employees. 

Th e remuneration issue is a signifi cant aspect of partial job satisfaction, which 
seems to satisfy municipal employees (even those belonging to the satisfi ed group) 
less than all other satisfaction aspects. It should be noted that the remuneration 
of employees who work for the local authorities is not determined by those local 
or  regional authorities, but by  the central government. Th erefore, the relatively 
low level of satisfaction among employees seems justifi ed given the important cuts 
in their salary which they have suff ered as public servants in the previous period, 
whereas surveys in other public services in Greece aft er 2008 also record dissat-
isfaction with the level of salaries (Batiou & Valkanos, 2008; Alexias et al., 2010).

Logistic regression shows that, among all aspects of partial satisfaction, only 
two are so important as to include a municipal employee in the group of the satis-
fi ed. Th ose two aspects are the organization of the municipal department where 
the employees work and the head of their department in terms of his or her ad-
ministration. Th ere is a statistically signifi cant correlation between those two as-
pects of partial satisfaction and the overall level of satisfaction, as well as between 
the two aspects themselves. Employees who appreciate the skills and the eff ort that 
their superiors make to solve the problems and to  improve working conditions 
in their department are probably more satisfi ed with the administration as well 
as with the organization of the department, and thus make their own eff ort to im-
prove the services they provide to  the public. When administering the depart-
ment effi  ciently, the head, in  turn, encourages employees who try to  carry out 
their work, thus improving the organizational situation of the department. From 
an organizational viewpoint, fi nally, a department administered by a competent 
and eff ective head, as well as by employees that are satisfi ed and willing to work, 
achieves further qualitative improvement of the service it provides to the citizens. 

From the chi-squared statistical test of Table 4, one can conclude that most 
satisfi ed municipal employees work for large municipalities whereas the dissatis-
fi ed mostly work for minor ones. At the same time, a  relatively big proportion 
of  the satisfi ed employees working for large municipalities (for example, 47% 
of the employees in the municipality of Agrinion) declare satisfaction with their 
working conditions as well as stating that their superiors are particularly skilled 
and competent. Th erefore, the level of  satisfaction of  the municipal employees 
with the large municipality they work for is linked to a certain extent with their 
working conditions and the skills of the head of their department.

While municipal employees assert that their working conditions have be-
come more diffi  cult due to the repercussions of the economic crisis (it was char-
acteristically mentioned that they sometimes even lack the necessary stationery), 
this is not refl ected on a low level of satisfaction regarding the respective partial 
satisfaction aspect. Th is is probably because the relatively high level of  satisfac-
tion with working conditions is mainly due to the satisfaction of those who serve 
in major municipalities. As a matter of fact, minor municipalities in terms of their 
population, number of employees and budget end up in a more adverse situation 
regarding the working conditions and workloads of  their employees, given the 
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loss of employees and the problem of understaffi  ng due to the economic crisis, the 
massive budget cuts by the central government (as they are funded mainly by state 
subsidies) and oft en the inability of citizens to pay their municipal taxes and other 
fees. Th is is also confi rmed by surveys carried out throughout the economic crisis 
in other public services (Pelechas & Antoniadis, 2012).

Large municipalities are probably faced with those consequences of the crisis 
to a lesser extent, as their staff  was and remains more numerous than that of small 
municipalities (even aft er the retirement of employees) and their administration 
and department heads are more competent and can deal with possible economic 
or other problems more eff ectively (as confi rmed by the analysis).

Th e survey is an attempt to illustrate the level of job satisfaction of a specifi c 
category of public servants – that is, municipal employees in Greece in the con-
text of the economic crisis. Th e examination of certain aspects of partial job sat-
isfaction aims at improving public management, mainly on the basis of intrinsic 
rewards, in times of economic instability. Th e surveys conducted in the coun-
try regarding job satisfaction had been relatively limited in number, and those 
carried out aft er 2010, taking into account the economic crisis, were very few. 
Although geographically restricted in a single region of the country, the present 
survey is a contribution to the above. Further research on this subject is neces-
sary, given that it  is needed to  thoroughly examine job satisfaction in  public 
institutions of various categories, in comparison with each other, as well as  in 
other regions (mainly in large urban agglomerations) where working conditions 
may be diff erent. Lastly, in a framework of reorganization of the Greek public 
sector, not aiming at restricting expenditures but at improving eff ectiveness and 
quality, it is necessary to conduct further research on job satisfaction and its ef-
fect on performances.

Conclusion

In a period of deep crisis in the Greek economy, which is clearly refl ected in high 
unemployment, underemployment and restricted salaries, municipal employees in-
directly recognize (through their moderate job satisfaction) that they themselves 
continue to enjoy job security, even with massive income losses, in contrast with the 
unemployed or with the employed in the private sector, who seem to have lost more.

In this framework, municipal employees seem to  have derived satisfaction 
or associated their job satisfaction with their immediate environment – that is, 
with the department where they serve, and with the administration of their imme-
diate superiors. It could be considered that an organized department ends up be-
ing a refuge for employees, as it continues to function amid an economy in disar-
ray and a society in confusion.

The survey demonstrates that, if public administration and local authori-
ties pay due attention to selecting the heads and organizing the departments 
of  public services, this will probably have a  direct effect on  improving job 
satisfaction among employees, with all the benefits that this entails, such as in-
creased productivity and employee performance as well as enhanced services 
for the general public.
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 Abstract
Th e article takes a close look at the very current subject of online communication 

using modern and popular channels of interaction that can help build «small mother-
lands», particularly among young web2 users. Th e author focuses on the rarely addressed 
topic of using ICT in rural and urban-rural gminas3 to deal with the environment of lo-
cal government, especially with the generation of «digital natives», the countryside «gen-
eration Y». In the article the communication preference of the named generations is in-
dicated and the results of  the tests for offi  cial services of  gminas and profi les carried 
out by local authorities in the popular social networking site are presented. Th e author 
compares data obtained in diff erent periods of research, which allows for the determina-
tion of trends in the use of tools of communication of the rural and urban-rural offi  ces 
with young people.

Keywords: Internet; rural and urban-rural areas; local government communica-
tion; young generation. 

1 Krzysztof Kowalik belongs to  the editing team Th e Journalism Research Review Quarterly. His main re-
search fi elds are local government media, communication between citizens and local authorities, using IT 
tools in management of community (rural, urban – rural and urban areas, big cities). He is interested in media 
education of young people.
2 Th e term “web” will be used in the text as synonymous to “the Internet”.
3 Gmina – the principal unit of the local government in Poland, similar to a municipality or a council in Eng-
lish (in the article the Polish term is used to avoid misunderstanding).
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Communication and information have always been an important element in-
fl uencing or even performing social changes by changing the dominant forces 

or  those in  power. In an  industrial society, information was conveyed by  mass 
media, i.e. traditional media (newspapers, radio, television) which are one-sided 
(one to many). However, the basis of modern communication in a network soci-
ety has become a horizontal communication with the use of the global network 
(many to many) (Castells, 2007). Broadly-understood, an authority which orga-
nizes or manages the community should adapt to changes in order to eff ectively 
communicate with the environment, in particular the communities building their 
«small motherlands». Modern communication, message content and interactions 
are related to technologies that are used in the computer network.

Th e range of network communication in rural areas 

In Poland, the areas where there is no access to the internet have been greatly 
reduced and the number of people who cannot use it  is decreasing. In 2015, 71% 
of households had the ability to communicate online, in families with children this 
percentage increases to 95%. Only 5% of households cannot aff ord access to the in-
ternet (Diagnoza Społeczna (Social Diagnosis), 2015, pp. 357). Also the structure 
of the equipment is changing as laptops have become more prevalent; every fourth 
household has at least one tablet and this is a growing trend. Th e popularity of mobile 
internet is also increasing, which is associated with the increasing number of smart-
phones – 45% of Poles aged 16 or older have this kind of device (Diagnoza, pp. 356, 360) 
while 27% of internet users, mostly young people (17.5% of the population), reported 
the use of data transfer in their smartphones and tablets. Still visible are the diff er-
ences in  access to  the network in  rural areas  – 67.5% of  households can connect 
online (while 57.3% use the network), whereas the average for cities is 74.7% (72.7%) 
(Diagnoza, pp. 360, 361, 367). Th e data on the mobile Web varies as well – the number 
of users in the countryside is 11.6%, in cities the average is 22.5%. It is worth pointing 
out that there is a growing percentage of mobile internet users in groups of young 
people. In the age group 16–24 years mobile internet is used by 97.5% of them, in the 
group aged 25–34 – by 92.9%, and in the group aged 35–44 the percentage is 85.6%. 
Th eу also spend the most time online (Diagnoza, pp. 367–368, 374).

ICT and (new) public governance

Th e main goal of public governance is to manage eff ectively using all the avail-
able resources in a democratic environment. It is important especially for local gov-
ernments to implement community goals as well as the needs of society, organiza-
tions and private companies. All of these form a network of regional connections 
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of common or divergent sector interests. Cross-sectoral integration and networking 
are necessary factors to balance local social and economic development. Th e key 
issue is to be able to identify and predict all regional needs and rising confl icts and 
to work out together the best solution for community. Nowadays, public adminis-
tration implements various levels of interaction, for instance using ICT «as a tool 
to  achieve better government» (OECD, 2003) and changing traditional adminis-
tration into one of an e-government type (Pollitt, Bouckaert, 2011). Th e adoption 
of new technologies improves environment-government communication, speeding 
up feedback. Procedures in public governance are more transparent and the struc-
ture of the government (local institutions also) becomes more socially responsible, 
more open to forming «partnerships between diff erent public sector bodies which 
link diff erent types of services» (McQuaid, 2010, pp. 125–146). 

Public sector openness and new ways of accountability can become essen-
tial factors in increasing citizens’ trust in good governance (Demchak at al., 2000, 
pp. 179–196). Social participation means the active engagement of citizens in de-
cision-making, but authorities should give access to information. As the govern-
ment seeks to involve the community and advance public services, it must share 
information by the same, most popular, communication channels like citizens 
do. Primarily all governmental organizations should «be where the people are!» 
(Mergel, 2010, pp. 7–10). Nowadays, one of  the most eff ective, interactive tools 
is social media – the net of networked people. Network platforms off er more com-
munication possibilities and more interactivity. Public service delivery may be based 
on the network, multiple interdependent actors and multiple processes informing 
the policy-making system and forming New Public Governance (Osborne, 2006, 
pp. 377–387). A new concept or a perspective in fact is short-lived and the NPG – 
«it is neither that normative nor that prescriptive» (Osborne, 2010, p. 1) may be con-
sidered as  «hybrid governance» (Dickinson, 2016, pp. 41–46). Government au-
thorities, and local communities also, should understand the main communication 
trends, like the increasing potential of ICT and fi rst of all the key factor – activity, 
or better to say, interactivity of the younger generation in social media. It could help 
to persuade them to cooperate, to engage in community aff airs, thus unleashing the 
potential of the young community, creating solutions for the future.

«Digital natives», «generation Y» – communication habits 

Th e message content should be adapted to the competence of the recipients, 
their habits and the communication tools they use every day. Th is is  important 
especially if the message has to reach out to groups for which there are no tech-
nological barriers to movement on the web. Th is generation, which Marc Pren-
sky called the generation of  «digital natives» (Prensky, 2001), freely uses the 
tools of  not just modern communication, but interaction. Th e internet is  their 
integrated environment. If the message for this group is prepared by «digital im-
migrants» (who do not always deal with technologies), it may not bring the ex-
pected eff ect. In the literature there is another established term for a generation 
which freely uses the communication technology – «millennials». Neil Howe and 
William Straus in the book «Millennials Rising: Th e Next Great Generation» de-
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scribe a generation devoted to new technologies as  eco-friendly and the global 
network as reliable. Th ey recognize «millennials» as a generation preferring co-
operation, forming social networks and freely using internet tools, which aff ects, 
among other things, economics and politics (Howe, Strauss, 2000, p. 315).

Th is generation, also known as «generation Y» (Howe, Strauss, p. 6; Advertis-
ing Age, 1999), are people born aft er 1980 (there are discrepancies in determining 
that date, Wrzesień, 2007, pp. 135; Mysior, 2014, p. 5), perfectly explored the Web 2.0 
environment, and using the Google search engine (hence as well “generation Web 2.0”, 
“generation Google”: Wawer, 2013, p. 164). Th ese skills should draw the attention 
of internet communication managers as it becomes necessary to consider the pref-
erences of the generation «born with the computer», treating technologies «like 
air» (Tapscott, 2009, p. 18).

«Generation Y» commonly uses website communication, in particular that 
based on the philosophy of Web 2.0 activities. Th is was characterized by O’Reilly 
(2009) who pointed out its key elements which are: cooperation, participation 
and interaction. Th ese tools and communication channels include social net-
working sites, blogs and RSS feeds (O’Reilly, 2009). In carrying out communica-
tion with the environment, social networking sites should not be undervalued. 
According to  institutions tracking trends in  social media, in Poland there are 
15 million active users of  social networking sites (an annual increase of  7%), 
out of which 12 million use mobile devices (an increase of 20%). Th e use of lap-
tops, desktop computers and tablets is  decreasing (a drop of  12% for laptops 
and desktop computers, and 10% for tablets), while it is rising in phones (an increase 
of 12%) [Wearesocial.com]. Th e most popular social networking platforms in Po-
land are YouTube (69% of users reported using the site), Facebook (62%), Google 
Plus (39%), FB Messenger (32%), Skype (25%), Twitter (24%), Instagram (24%), 
Nasza Klasa (Our Class; 19%), WhatsApp (16%), Linkedin (13%), Pinterest (13%), 
and Snapchat (13%) [Wearesocial.com]. In 2016 in  Poland, the portal Face-
book.com alone was used by 15.5 million people (in the 13 to 50+ age bracket), 
out of which were 2.5 million in the 13–18 age bracket, 3.5 million in the 19–25 age 
bracket and 3.3 million in the 26–33 age bracket (Lien, 2017). Out of all these us-
ers, 80% use mobile access, and 73% visit the portal daily. Th e gap between gen-
erations increases. Parents – i.e. «millenials» – know less and less about the next 
generation of communication – i.e. their children (Kowalik, 2015).

Th e local information and communication needs of public institutions 

Internet services of the local government provide an opportunity for it to 
conduct its own information policy directed not only to the local community, but 
also to  the environment of  the gmina in  the broader sense, for example Public 
Relations activity (Kowalik, 2018, pp. 51–63). Statistics prove that internet users 
are interested in local information. According to the organization Polskie Badania 
Internetu (PBI), which measures Polish internet audiences, services related to the 
region at least once a month are visited by over 16 million people. What is impor-
tant is that 11.3 million use computer access and 9.9 million use mobile devices, 
generating 500 million page views per month. It is worth noting that 35% of the 
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users are inhabitants of rural areas. A signifi cant proportion are young users – 17% 
in the 15 to 24 age bracket and 25% aged 25–34 (PBI, 2016, pp. 13–14, 19, 21). 
Th e study was focused on commercial web services but the numbers indicate the needs 
of internet users. Administrators of local services can use it to attract «generation Y» 
to  their social network. Young users will use the modern, oft en automated and 
personalized communication tools and Web search engines, which may increase 
the chances of local government services to have a more signifi cant role in net-
work communication. 

Internet users using the services of public institutions are looking for a wide 
range of  information. Most users’ interests include matters concerning the ev-
eryday functioning of  the offi  ce and the possibility of  taking care of  a  specifi c 
issue, becoming familiar with the information in  Biuletyn Informacji Publicznej 
(Bulletin of  Public Information), data and reports, but also presenting the opin-
ion, consultations, discussions and polls, and making appointments in  the offi  ce 
(E-administracja w oczach internautów, 2016, pp. 15–16; the directory is broader, 
but not included with the latest e-administration studies – cf. E-administracja w oc-
zach internautów, 2013, p. 32).

Today websites are considered the standard medium used by commercial and 
non-commercial organisations. However, not all of them have offi  cial websites and 
the information is published on the pages of the BIP. During the study among ru-
ral gminas there were 11 of such local governments (388 surveyed); all the urban-
rural gminas had their own websites.

Local governments as public institutions should apply the principle of legal-
ism when creating their media. In accordance with the relevant decisions of the 
courts4, websites are regulated by press law5. Hence some of the gminas treat of-
fi cial sites as the titles of press releases and register them in the district courts6. 
From the author’s research it  appears that 5% of  rural gminas and 6.3% of  the 
urban-rural ones reported their websites as the titles of press releases7. Despite the 
judicial registration, there is no information on the offi  cial pages resulting from 
the laws in force (Article 27 of the press law), such as: name and address of the 
publisher, name of the editor in chief, or international information sign.

Data and methodology 

Th e aim of the study was to diagnose the ICT used by local governments to com-
municate online, especially in interaction adapted to «generation Y». To confront 
the needs of internet users and communication channels that are feasible to use, the 

4 See the written justifi cation for the judgment of the court concerning the registration of the site of the local 
government authorities: judgment on behalf of the Republic of Poland, Case Number: C 1045/13. Available 
at: http://orzeczenia.lublin.so.gov.pl/content/$N/153005000000503_I_C_001045_2013_Uz_2014-02-24_001 
(accessed: 27 December, 2014).
5 Article 45 of Press Law Act of 26 January 1984 (Dz.U. of 1984, Number 5, item 24), as amended.
6 In accordance with Article 20, paragraph 1 of the Press Law Act (cf. footnote 21) publishing of a journal 
or a magazine requires registration in the county court of competent jurisdiction for the registered offi  ce of the 
publisher.
7 On the basis of a survey carried out in October 2014. Questionnaires were e-mailed to all local governments; 
the return rate was 9.5%.
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appropriate network tools were chosen, which may be used by local authorities for 
the purposes of establishing interaction with the environment (Table 1).

Table 1
Assigning online tools for the communication needs of internet users

Needs of internet users Online communication

Th e functioning of the offi  ce, contact details, reports Th e department of information (news), 
RSS, newsletters

Submitting opinions, consultations, discussions and polls Discussion forums, social networking sites

The hypothesis assumes that local governments, regardless of their status 
(rural and urban-rural gminas – categorization is assigned by administrative divi-
sion of the country), adapt their online communication to the habits of the «digital 
natives» by introducing new ICT tools and Web 2.0 channels. Th e main research 
questions were:
–  What tools are preferred in which local governments (rural or urban-rural)? 
–  What changes occurred between the periods of research – trends? 
–  What is the role of Web 2.0 tools in communication?

Th e data shown in the article are based on the results of tests carried out by the 
author in the period 2014–17. Th e results allow you to compare the selected results 
and diagnose many aspects of online communication development in urban-rural 
and rural gminas. Th e author used the results of observation of  the offi  cial local 
government websites in two periods – May 2016 and April 2017. In both research 
periods the same group of urban-rural and rural government services was checked. 
Using the address database of Local Government Units of the then Ministry of Ad-
ministration and Digitization (Pol. Ministerstwo Administracji i  Cyfryzacji) 25% 
of local governments were selected from each voivodeship (out of 1559 rural and 
616 urban-rural gminas). Th e data allows for indication of the dynamics in changes 
of tools which are used in communicating with the environment. In the second pe-
riod, research was focused on analyzing the diff erences in the use of communication 
tools of Web 2.0. An online survey conducted in October 2014 was also used in the 
article; the persons responsible in gminas for offi  cial media were to respond to ques-
tions about the role of online interaction and the use of the internet as a new distri-
bution channel for content published by local governments. In February 2017, three 
profi les of  rural and three of urban-rural gminas were under observation on  the 
portal Facebook.com. Local governments were identifi ed based on  observation 
(25% of gminas from each voivodeship) of the offi  cial gmina offi  ces websites. Th eir 
presence was checked on Facebook.com, and on the basis of the number of peo-
ple who “liked» the page, local governments with the lowest, highest and average 
number were selected, and calculated separately for rural and urban-rural gminas. 
Th e average was measured by dividing the number of inhabitants (data from GUS – 
Central Statistical Offi  ce of Poland 2015) by the number of people who “liked” the 
gmina’s profi le. It should be noted that the indicator was used due to the lack of other 
quantitative correlation (or another selection criterion) which could appear before 
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the copyright examination between users who “liked» profi les of local governments 
and the activity of gminas on the portal Facebook.com. In the social networking 
service both the owners’ and users’ activity was observed. For four weeks the activity 
of profi le owners and of people who found them interesting was analyzed statisti-
cally. An attempt was made to diagnose the content which can aff ect the activity 
of people interested in local government policy. Offi  cial profi les on Facebook.com 
do not inform about the age structure of the recipient.

Test results 

In the review of both the rural and urban-rural sites, you can see that their struc-
ture and communication tools used are similar to sites created by media professionals. 
Bookmarks informing you about current events are one such element. Called news 
or events, the latest news appears on the welcome page of the sites; more rarely they 
are located deeper in the structure of the site, for example, in the mandatory BIP, where 
fi nding them requires thorough searching of local government online resources.

Th e main task of the media is to inform. Referring to communication trends, 
local governments align their Web services to the requirements of the users, espe-
cially those using modern technologies. Some local websites publish not only local 
news, but also information coming from national or worldwide services. Also in-
cluded are currency exchange rates, the lottery results or stock quotes. Th e layout 
of the sites refers to information portals or even television news outlets, because 
links are displayed in  the form of  a  horizontal bar (as an  active link to  online 
sources) as it moves across the screen.

Most of  the local governments focus their sites on regional news. In 2016, 
94.8% of  rural gminas had a  section which informed its readers about current 
events; in the following year this percentage slightly increased to 96.6%. For the lo-
cal communities, one of the most important pieces of current information was the 
access to knowledge about the government Rodzina 500 Plus (Family 500 Plus)8 
project, for which formalities had to be taken care of in the gmina offi  ce. In the 
course of the observation of the local government sites, it was being tested, which 
for them added a permanent element to the site by publishing data on the submis-
sion of applications. Th ree weeks aft er coming into force, the program was signifi -
cantly amending the fi nancial situation of many families. In 2016, 41.8% of sites 
had a permanent link identifying the prerequisites for the aid. 

A year later, a halving (from 41.8% to 20.1%) in the number of rural sites with 
information about Rodzina 500 Plus, was noted. 

Th e situation is similar in urban-rural gminas. In 2017, the number of sites 
with a  current news section increased by  almost 10% (from 89.6 to  99.4%). 
As in the case of local rural services, the number of links to the details regarding 
Rodzina 500 Plus decreased (from 46.6% in 2016 to 28.8 in 2017).

Th e internet network, thanks to the used technology and tools, allows individu-
als to quickly publish content. Distribution providing your message with instant reach 

8 More broadly in: Zasady i warunki Programu 500 plus (Terms and conditions of the Program 500 plus). 
Available at: http://www.program500plus.pl/ (accessed: 1 December, 2016). 
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to the recipient is also necessary. Gmina services, in adjusting their channels of com-
munications, should take into account the use of common tools, such as RSS feeds 
and newsletters. Th e research showed that the number of  local governments using 
RSS slightly increased, while the number of websites enabling individuals to sign up to 
receive automatically sent emails dropped by nearly one-third (see Chart 1).

A similar thing occurred in urban-rural gminas (see Figure 1). Th e increase 
in the number of sites with RSS channels is higher, but the decline in the preva-
lence of newsletters is at a similar level as in rural areas.

Figure 1: Rural and urban-rural gminas – RSS and newsletters 
in services (as a percentage)

Source: Here and below in the Figures – author’s research. 

Among young internet users, social networking sites are popular channels 
of not only communication but also interaction («liking», «sharing», commenting). 
In rural gminas, the interest in  these types of portals is much smaller – in 2016, 
26.8% of  local authorities published links to  their profi le on  Facebook.com (see 
Chart 5), whereas among urban-rural ones 41.7% had a  profi le (see Chart 6). 
Th e increment in the number of profi les in the next year is much greater in urban-
rural units. In both types of local governments there is a signifi cant increase in the 
interest in the community related to videos that are on YouTube.com. Services such 
as Google Plus, Twitter and Instagram have far less followers (cf. Figures 2 and 3).

Figure 2: Rural gminas – social networking on the gmina sites 
(in percentages)

2017 20162016 2017
NEWSLETTER

RURAL GMINAS URBAN-RURAL GMINAS

RSS

0

27.8
26.8

Facebook

YouTube

Twitter

Instagram

Google+

FORUM

11.1

3.6

0.8

2.8

4.6

5.9

3.3

0.3

2.8

5.1 2017 2016

16.7 15.7 15.5

22.4

34.3
28.8

25.1

34.3



148

Public Administration Issues. 2019. Special Issue I

Figure 3: Urban-rural gminas – social networking on the gmina sites 
(in percentages)

Th e research showed that in the last three years the approach of local authori-
ties in order to communicate with the environment with the use of social network-
ing sites had considerably changed. In 2014, 74% of representatives of rural gminas 
and 34% of urban-rural gminas commented negatively on local governments hav-
ing profi les on Facebook, Twitter, etc..9 In 30% of responses from rural gminas the 
message was that «no profi les are needed for local governments» (see Figure 4). 
A similar opinion was found in urban-rural gminas, but its percentage was much 
lower (17%). Opinions about «lack of interest from the local community» and the 
«existing unoffi  cial profi les of local governments» were quite surprising.

Figure 4: Rural and urban-rural gminas – opinions on the presence 
on social networks (in percentages)

Th e fi nancial aspect was also noted in the surveys – «the local government 
is not able to fund the project», probably due to the shortages of human resourc-
es prepared to  conduct eff ective communication using social profi les. Th e re-
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of decline in both rural and urban-rural gminas. Especially in urban-rural gmi-
nas, a decrease in the number of forums is signifi cant (see Chart 2 and Chart 3). 
Out of the tested sites, only one showed activity, which was proven by the number 

9 Th e results of the author’s research. In 2014 a website survey was carried out; it was addressed to all local 
governments in Poland. Th e rate of return was 9.5%.
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of published posts and threads10. Other local government forums were inactive 
or  they were only links directing to  empty sites. Th e situation is  similar in  the 
case of rural gminas where there are non-functioning links11 or confusion in their 
name12. Th ere are also forums showing their last entries dated 201213.

Study results on local government communication with the use of social net-
working sites diff er markedly according to their activity and the type of published 
content. In order to observe gminas an  indicator was searched for so as to diag-
nose local government communication. For the study, the offi  cial profi les with the 
highest, the smallest and the average number of «likes» for a given type of gmina 
were chosen (arithmetically, the higher the number was, the less inhabitants «liked» 
a profi le – author’s note, see Table 2).

Table 2
Th e values of the indicator for gminas

Services of urban-rural gminas Services of rural gminas

4.58 Kargowa 5.74 Bobrowo

9.37 Bystrzyca Kłodzka 10.83 Babice

15.18 Grodzisk Wlkp. 24.49 Dąbrowa Zielona

Source: Author’s research

Results of observation of the offi  cial profi les show a surprising regularity con-
cerning the response to the posts. Gminas with the highest rate (that is, few in-
habitants liked the profi le) published more posts. Also the interaction was greater 
as is indicated by the number of «likes» given to the posts, published comments, 
and shares (see Figure 5).

Figure 5: Rural and urban-rural gminas – comparison 
of the number of posts and response to them (in numbers)

10 See forum of urban-rural Błonie gmina [online]. Available at: http://www.um.blonie.pl/forum/ (accessed: 
1 May, 2016).
11 See the link to INTERNETOWE FORUM GMINNE gminy Adamów (discussion forum of Adamów gmina) 
[online]. Available at: http://adamow.forumgminne.pl/ (accessed: 1 May, 2016).
12 See the link to the guest book of Bełżec gmina [online]. Available at: http://www.belzec.pl/index.php?
ksiegagosci,0,0,pl (accessed: 1 May, 2016).
13 See Bolesławiec gmina service [online]. Available at: www.boleslawiec.net.pl (accessed: 1 May, 2016).
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Th e published content was also analyzed. Th e observation allowed the cat-
egorization of the posts into four types:
– invitations – announcements of cultural events, designed to encourage par-

ticipation in a local dance, concert, performance, etc.
– information – about local government tenders, new services of  the of-

fice, etc. 
– provocative posts – having their content designed to provoke users to inter-

act by liking, entering a comment or sharing the post
– involving posts – urging the taking of action in the real world, e.g. giving 

donations for a commendable purpose and taking part in charity actions.
Th e results showed that the rural local governments had published the least 

number of  posts (see Table 3). However, the increased activity showed those 
with a higher rate, that is gminas with less inhabitants who “liked” the offi  cial 
profi le of their local government (author’s note).

Table 3 
Th e results of activity of selected rural gminas in February 2017

GMINA 
(indicator) Category Posts Likes Comments Shares SUM/REACTION

Dąbrowa 
Zielona 
(24.49)

Invitations 1 2 0 0 2

Information 8 27 0 0 27

Provocative 0 0 0 0 0

Involving 0 0 0 0 0

SUM 9 29 0 0 29

Babice 
(10.83)

Invitations 0 0 0 0 0

Information 0 0 0 0 0

Provocative 0 0 0 0 0

Involving 0 0 0 0 0

SUM 0 0 0 0 0

Bobrowo 
(5.74)

Invitations 0 0 0 0 0

Information 1 10 0 1 11

Provocative 0 0 0 0 0

Involving 0 0 0 0 0

SUM 1 10 0 1 11

Source: Author’s research

In urban-rural gminas a similar tendency appeared (see Table 4). However, 
there is a  signifi cant diff erence in  the activity of profi le administrators – they 
published more posts in each of the indicated categories.
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Table 4
Th e results of activity of selected urban-rural gminas in February 2017

GMINA 
(indicator) Category Posts Likes Comments Shares SUM/REACTION

Grodzisk wlk. 
(15.18)

Invitations 9 32 0 13 45

Information 7 54 6 12 72

Provocative 0 0 0 0 0

Involving 4 17 1 5 23

SUM 20 103 7 30 140

Bystrzyca kłodzka 
(9.37)

Invitations 11 73 0 0 73

Information 17 226 8 14 248

Provocative 0 0 0 0 0

Involving 1 12 0 2 14

SUM 29 311 8 16 335

Kargowa 
(4.58)

Invitations 0 0 0 0 0

Information 1 0 0 0 0

Provocative 0 0 0 0 0

Involving 0 0 0 0 0

SUM 1 0 0 0 0

Source: Author’s research.

In both types of gminas, the message on invitations and information without 
encouraging one to act in a provoking or involving way was dominant.

 
Conclusions

The results shown in  the article confirm the hypothesis, but it  should 
be noted that the pace of adapting to the requirements of the younger genera-
tion is slow. Th e generation of «digital natives» – «generation Y» – is looking for 
information on the web and needs tools that allow easy and quick access. Infor-
mation sections in the services of both types of gminas are now common, but 
limited access to Rodzina 500 Plus data proved to be troublesome and concerns 
young people

Th e internet is  a  dynamic environment and the introduction of  modern 
tools can be very low-cost or even no-cost, and do not require exceptional com-
puter skills. Hence, rare occurrences such as RSS feeds or newsletters can aff ect 
the reception of the content by «digital natives». Th e increased interest of gmi-
nas in  RSS feeds and a  decline in  the popularity of  newsletters can be  inter-
preted by learning technology and Polish law. RSS distribution channels are fully 
automated. For their subscription it  is not necessary to  give your email data 
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or personal information. It is suffi  cient that the recipient installs a special reader, 
while receiving a newsletter involves the requirement of giving your email ad-
dress and putting it  into a  database of  administrator website. Th e subscriber 
is frequently asked to authorize the entry on the mailing list, so you must take 
additional action which may aff ect the comfort of the use of the service. Notice 
should also be taken of the relation to Polish rules on the collection of personal 
data. In accordance with Generalny Inspektorat Danych Osobowych (GIODO; 
Bureau of the Inspector General for the Protection of Personal Data) interpreta-
tion of the article on creating personal databases, site administrators form a data 
collection by allowing users to make a subscription. Th e collector of this kind 
of  information is  required to  report the collection to  the Inspector General.14 
It is necessary for the owners of local government services to apply the appro-
priate security to protect the created database and collected information about 
subscribers.

Th e research showed the dynamic growth in the number of gminas present 
on social networks. Th is is clearly including giving up on the use of the discus-
sion forums. Analyzing the changes in the ways of communication, social net-
working sites have taken over the role of the forums. Discussion forums require 
the involvement of a moderator who organizes and disciplines the discussants. 
Th e mechanism of action on social networks eliminates the additional adminis-
trative duties and facilitates the verifi cation and identifi cation of the participants 
in the discussion (comments), plus the sharing of information (shares) or «lik-
ing» (likes). Th is can aff ect the network and limit the phenomenon of online hate 
speech or  the use of vulgar language, which is much more diffi  cult to control 
in discussion forums.

Despite the popularity of  social networking sites, reviews from officials 
about «the lack of  interest from the local community» and the «existing un-
offi  cial profi les of  local governments» were surprising. Th e former is contrary 
to  the data on  the development of  social networks. Th e latter opinion allows 
local governments to put the communication channel in the hands of random 
people, thus losing control of it and failing to lead their own information policy. 
Th ese reviews have been confi rmed in a study of published posts. Messages not 
involving the recipient and, in the vast majority, of little importance were domi-
nant. Th is kind of content is negligible, particularly if their authors were offi  cials 
of rural local governments. 

Th e local government authorities should pay more attention to the popular-
ity of such sites as Facebook.com or YouTube.com – new channels that allow not 
only a  simple unilateral communication, but multilateral interaction primar-
ily with the generation of «digital natives” – “generation Y”. Increased activity 
on social networking sites could signifi cantly improve public governance in Pol-
ish rural and urban-rural gminas.

14 Czy należy zgłosić do rejestracji Generalnemu Inspektorowi Ochrony Danych Osobowych zbiór danych 
osób zamawiających usługę newsletter (Whether to report to the Bureau of the Inspector General for the 
Protection of Personal Data the data set of people contracting newsletter). Available at: http://www.giodo.
gov.pl/330/id_art/3529/j/pl (accessed: February 1, 2017).
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Abstract
Infrastructure and health are considered to be crucial investments in many coun-

tries in order to sustain their economic growth, including Indonesia. Furthermore, aft er 
decentralization in 2001, Indonesian local governments have had the authority to ex-
pand both sectors in order to support the acceleration of national economic growth. 
However, policymakers in the regions are oft en confronted with many factors in the 
investment decision-making process, one of  which is  budget constraints. Th erefore, 
this study aims to prioritize policy in the healthcare infrastructure sector determined 
by  local government administrators in  West Java province. A benefi t-cost approach 
was used as an element for characterizing the positive and negative impacts (benefi t 
for positive impact, and cost for negative impact) by period and categories to set the 
projects’ prioritization which was measured by Analytical Hierarchy Process (AHP). 
Th e result shows that the majority of policy makers in the regions provide an assess-
ment with the highest cost-benefi t ratio for public health enhancement compared with 
other alternatives. Th is means that accessibility to primary healthcare facilities is still 
the main focus for prioritization and local government administrators prefer to focus 
on policy where the impact is to increase the health enhancement through expanding 
coverage of primary health facilities in the sub-district areas. As a policy recommenda-
tion, AHP was demonstrated for the eff ectiveness in the decision-making process for 
public budgeting, especially in terms of infrastructure investment.
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Introduction
Infrastructure and health are considered to be crucial investments in many 

countries in order to maintain their economic growth. In Indonesia, investment 
in infrastructure increased by about 22.3% between 2016 and 2017, even though 
the budget of the health sector is stagnant at 5% of expenditure (Ministry of Fi-
nance, 2017). In spite of  the budget rising, the fi nancial needs of both sectors 
are very large. Based on the Indonesian government’s National Medium-Term 
Development Plan 2015–2019 (2015), priority infrastructure funding needs 
to reach Rp 1,915 trillion, while the budget available is only Rp 1,289 trillion, 
therefore there is a gap of Rp 626 trillion. In addition, Indonesia’s health sec-
tor still requires a lot of improvement. Such a budget limitation also creates cru-
cial problems in healthcare. Prevention of incidents, for example the incidences 
of malaria, tuberculosis, and infant mortality, is still inadequate, all of which have 
resulted in  the Indonesian health sector being placed in  94th position among 
137 countries (World Economic Forum, 2017). Other than that, the life expec-
tancy of Indonesians is 69.1 years, which ranks 101st out of 137 countries. 

In particular, since 2001, Indonesia has applied regional autonomy and fi s-
cal decentralization to local authorities. As a result, local governments now play 
an important role in supporting the acceleration of national economic growth 
especially in the infrastructure and health sectors. Because the general condi-
tion of local governments is also limited by budgets and fi nancing is costly, local 
administrators must be  able to  prioritize projects and distribute the available 
funds eff ectively. Th erefore, research about prioritizing infrastructure invest-
ment in Indonesia is a very important topic to investigate. 

Th ere have been few studies about infrastructure prioritization where in-
tangible criteria are taken into account as  assessment factors. For instance, 
Chan (2004) investigates three alternative infrastructure projects based on fi ve 
intangible criteria, including health and safety issues. Another research was con-
ducted by Dehe and Bamford (2015) who used a case study in which selecting 
a healthcare infrastructure location was based on seven criteria, including envi-
ronmental and safety issues. AHP as a tool for previous research in this area has 
focused on certain factors; however, the qualitative or intangible factors (such 
as impact of infrastructure) is rarely used as a criteria in prioritizing public in-
frastructure provision. Th us, this study investigates the impacts as a tangible cri-
teria, where the benefi t cost approach is used as an element for characterizing 
the positive impact and negative impact by period and categories in order to set 
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the priority projects. Andres, Biller and Dappe (2017) state that when not all 
components infl uencing priority setting can be analyzed in monetised or quasi 
monetised forms, a technical method can be utilized, including multi attribute 
and multicriteria decision theory. 

In this research, the object of the study is about healthcare infrastructure 
policy setting by local governments in West Java Province, an area which rep-
resents almost one-fi ft h of the total population of Indonesia. Based on the West 
Java Provincial government database (2017), up  until June 2017, the number 
of hospitals (as part of healthcare infrastructure) in West Java was 328, consist-
ing of 70 public hospitals (21.34%) and 258 private hospitals (78.66%). Th e dom-
inance of privately-owned hospitals indicates that people’s demand for hospitals 
is high, and as the public sector is limited in its fi nancial ability to provide and 
maintain hospitals, the private sector has come into the health market to fi ll that 
demand, normally doing so primarily to obtain fi nancial benefi ts. Public health 
services at the district level can be accessed by people in more local or rural ar-
eas, but these services are limited (only primary health services, similar to those 
of a clinic) and are less costly than building a hospital. Meanwhile, development 
of special hospitals, such as lung hospital, can manage tuberculosis cases for ex-
ample (the impact of which can contribute to solving a national health problem) 
but will be costly to fi nance. 

In order to investigate the above situation, a prioritizing policy for health-
care infrastructure in West Java local governments is analyzed using the AHP 
method in three project alternatives: the development of a special hospital, the 
capacity to upgrade a public hospital, and public health service enhancement. 
Hence, this study endeavors to create the prioritization of three healthcare in-
frastructure projects in local governments. Th e results of this paper will contrib-
ute to assisting government authorities because this study provides an analyti-
cal method that is useful in the decision-making process for public budgeting, 
whereby local government could resolve several policies and thus accelerate the 
decision-making process, which may in turn result in effi  ciency of time.

 In summary, this study aims to prioritize policy in the healthcare infrastruc-
ture sector that will be determined by local government administrators in West 
Java province. A total of six local governments are examined: four regencies and 
two municipalities. Th e benefi t-cost approach is used as an element for charac-
terizing the positive impact and negative impact by period and categories to set 
the priority projects that will be measured by the technical analysis. Th e period 
of impact is divided into two categories: short term and long term. In addition, 
we take into account: economic impact, social impact, and environmental im-
pact, as categories of impact in the hierarchy.

 
Healthcare infrastructure in Indonesia: 
Literature review

Infrastructure, as  defined by  the World Health Organization (WHO), 
is the necessary services or social investment of a nation, or part of it, which 
implement the possibility of economic and social actions. In relation to pub-
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lic health, these are “the formal and persisting structures that support public 
health, having both tangible and intangible aspects and existing inside and 
outside the government sector” (WHO, 2017, Public Health Infrastructure 
and Knowledge section, para. 2). 

The facilities can protect health issues or may support other purposes that 
enhance health. In all these cases, there are three elements whereby enhance-
ment of public health can happen: 
a)  Institutions and competency to manage issues; 
b) Knowledge (professional), and 
c)  Necessary services, such as physical infrastructure (WHO, 2017). 

Therefore, this research is  generalizing the terms of  necessary services 
into healthcare infrastructure. In particular, three kinds of healthcare infra-
structure in Indonesia as necessary commodities are analyzed: public hospital, 
special hospital, and public health service.

First, the public hospital provision in Indonesia is arranged by the Regulation 
of Th e Minister of Health of the Republic of Indonesia No.54/2014. A public hos-
pital means a facility that supports many areas of the health services and takes care 
of many types of diseases. However, services among hospitals are diff erent based 
on their capability. Th ere are 4 types, or class – A, B, C, and D. Th e diff erences are 
shown in Table 1.

 
Table 1 

Diff erences between Types of Public Hospital

Kind 
of Services

Types of public hospital

A B C D

Medical 18 general 
practitioners,
4 dentists, 
6 medical specialists 

12 general practi-
tioners, 
3 dentists, 
3 medical specialists

9 general practitio-
ners, 
2 dentists, 
2 medical specialists 

4 general 
practitioners, 
1 dentists, 
1 medical specialist

Bed 
capacity > 1000 B1: 300–500

B2: 500–1000 100–500 < 100

Source: Minister of Health Regulation No.54/2014

Until 2016, based on the West Java Health Agency database (2017), the ratio 
of total inpatient beds per thousand of the population was 0.64. Th is means that 
the public hospital capacity in Indonesia is  inadequate because the ideal ratio 
is 1 (NIHRD, 2013). However, the condition is better than a decade ago because 
decentralization in  2001 made regional government expand public hospitals 
at the district level (Regency or Municipality). Th erefore, the capacity upgrad-
ing of public hospitals is proposed as a policy which can improve the capacity 
of the regional public hospitals.

Furthermore, among the six local governments in the case area of this re-
search, there are some diff erences in the types of public hospitals. Table 2 shows 
the recent condition of the public hospitals in six areas of the case study, based 
on their types as related to the Minister of Health Regulation.
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 Table 2 
Type of Public Hospital in Area of Case Study

 Regency/Municipality Name of Public Hospital Type

1. Garut Regency RSUD Dr. Slamet
RSU Guntur
RSUD Pameungpeuk

B
*
**

2. Ciamis Regency RSUD Ciamis C

3. Pangandaran Regency – ***

4. Tasikmalaya Regency RSUD Singaparna C

5. Tasikmalaya Municipality RSUD Dr. Soekardjo B

6. Banjar Municipality RSUD Banjar B

Source: Created by the author.
* Army hospital, managed by Indonesian army.
** Its ownership is taken over by the provincial (state) government of West Java.
*** Not available (new autonomous region).

Second, special hospitals are hospitals that provide services in a specifi c case 
or one special type of disease or other specifi cities. Some examples of special hos-
pitals are orthopedic hospitals, mental hospitals, leprosy hospitals, lung hospitals, 
heart hospitals, and maternal and child hospitals. In Indonesia, tuberculosis in-
cidences and infant mortality are special cases in  healthcare that need specifi c 
treatment. Tuberculosis has been a major problem in Indonesia which ranks badly 
at 131st among 137 countries for tuberculosis incidences. Moreover, at 22.8 deaths 
per thousand live births, Indonesia is ranked at 94th out of 137 countries for infant 
mortality (World Economic Forum, 2017). Th us, special hospital provision, such 
as lung hospitals and maternal and child hospitals should be taken into account 
as government policy alternatives.

Lastly, public health services (in Indonesian: puskesmas) are also regulated 
by the Rule of Th e Minister of Health of the Republic of Indonesia No.54/2014. 
Puskesmas is a health service facility that organizes public health endeavors and 
individual health endeavors at the basic level by prioritizing promotive and pre-
ventive endeavors in  its area. Th e purpose is also to achieve the highest degree 
of  public health which is  also handled by  local governments. As the fi rst level 
of primary health services, puskesmas should be held in every sub-district of ev-
ery regency or municipality. Th erefore, the existence of puskesmas is considered 
to reduce geographical access disparities to healthcare facilities because the pusk-
esmas are more accessible than the hospitals. Although the populations in some 
regions face longer travel time to reach puskesmas, recently, the average distance 
to a health facility in Indonesia is only 5 km and needs 16–30 minutes of travel 
time(NIHRD, 2013). To summarize, three alternatives of healthcare infrastructure 
have importance. However, local authorities have a  limitation in  their budgets. 
Th erefore, local administrators need a practical method to prioritize the projects. 
Th e Analytical Hierarchy Process method is useful for the decision makers to solve 
this kind of problem.



160

Public Administration Issues. 2019. Special Issue I

 Previous studies 

Th ere have been several studies of the AHP approach in infrastructure in-
vestment prioritisation. Th is section discusses some papers which identify the 
project priority among the alternatives. In addition, there is a table which de-
scribes the application of AHP in industries and government institutions.

A study by  Chan (2004) carried out a  research in  Canada which inves-
tigated the capital investment of  municipal governments in  order to  priori-
tize a project based on certain criteria: health and protection issues, financial 
impact, asset maintenance, growth-related needs, and service enhancement. 
Through questionnaires administered to a random sample of Canadian mu-
nicipal governments, Chan determined three alternatives as a result to be pri-
oritized. With the AHP result value of 0.554, remodeling of the public build-
ings project receives a better assessment than the two other alternatives: re-
construction of a water treatment facility component (0.242) and boulevard 
reforestation (0.204). Dehe & Bamford (2015) investigated a case of healthcare 
infrastructure selection in  the UK. They combined the use of AHP with the 
Evidential Reasoning (ER) method which is requested by the National Health 
Service of the UK to make a reliable and transparent decision making process. 
The AHP model which is used is based on seven criteria: population profile, 
design, risks, accessibility, total cost, size, and environmental and safety issues. 
The purpose of using these methods is to define the best location among the 
alternatives.

Ziara, Nigim, Enshassi and Ayub (2002), developed a policy for infra-
structure projects in Palestine. The AHP approach was used for project pri-
oritization based on  the expectancy and life-cycle of  the projects. The re-
spondents were a group of players including the decision makers, the stake-
holders, and the analysts who could influence the decision. Smith & Tighe 
(2006) examined another use of  AHP for infrastructure policies. In their 
first research, AHP was used to evaluate products (concretes and road ma-
terials) set by a public agency. A total of 16 criteria were used to compare 
the products with the involvement of project procedures and its properties. 
In  the second research, AHP was used to  compare nine alternatives to  as-
phalt pavements using the criteria of  rehabilitation, maintenance and re-
construction strategies. The AHP approach is used in many industry areas, 
both public and private. Many companies have adopted AHP as a method for 
determining various policies within the organisation. 

 Methodology

This research is qualitative-quantitative analysis which aims to capture 
the best alternatives in healthcare infrastructure projects based on a benefit-
cost approach regarding their impacts. The qualitative analysis is the process 
of  making research design, where hierarchy of  AHP is  made by  theoretical 
analysis and approved by three experts who are also included as respondents. 
The quantitative analysis is the calculation of the benefits and the cost itself. 
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Th e calculation is conducted separately by arranging two diff erent hierarchies: 
positive side hierarchy and negative side hierarchy. The total benefit analysis 
is  then compared to the total cost analysis. There are two ways that this can 
be used in comparing the benefits and costs, namely the ratio and the differ-
ence. By using the ratio, the selection of an alternative is done by comparing 
the benefit and cost ratios generated by each alternative. The greater the ratio 
is, the better the alternative; the critical point is 1. This means that the ratio 
between benefits and costs is  the same. By using the difference, the values 
of benefits and costs are analyzed, where the greater the difference the more 
feasible an alternative and vice versa. 

In this study, the data used are primary data obtained from practitioners 
by in-depth interviews and completed questionnaires. Th e objects of the study 
are the representatives of six local governments – 4 regencies and 2 municipali-
ties – in West Java Province, Indonesia: Garut Regency, Tasikmalaya Regency, 
Ciamis Regency, Pangandaran Regency, Banjar Regency, and Tasikmalaya Mu-
nicipality. Respondents are the chief administrators of local government, in par-
ticular, echelons of the planning agency, health agency, and public works agency, 
where the selection is  through snowball sampling (Cohen, 2016). Judgement 
sampling, which is  conducted by  considering the respondent’s understanding 
of the problems in public budgeting, especially for healthcare infrastructure, was 
used to select respondents in the study.

 Analytical Hierarchy Process

Analytic Hierarchy Process (AHP) was developed by Prof. Th omas L. Saaty 
as  the decision-making algorithm for multi-criteria (Multi-Criteria Decision 
Making or MCDM) issues. Th e multicriteria issue in AHP is simplifi ed in the 
form of a hierarchy consisting of three main components: the objective of the 
decision making, assessment criteria, and alternative options. Th e general hier-
archy structure of the AHP is shown in Figure 1.

 Figure 1: General hierarchy Structure of AHP

Source: Adapted from the AHP what it is and how it is used (p. 162), by R. W. Saaty, 1987.
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To set a decision, we need to decompose it into several steps that generate 
priorities in an organized way. 

In general, the procedure for AHP can be described in the following steps 
(Saaty, 2008, p. 85):
1. Structure a decision problem and selection of criteria.
2. Priority setting of the criteria by pairwise comparison (weighting).
3. Pairwise comparison of options on each criterion (scoring).
4. Obtaining an overall relative score for each option.

To make the comparison, a scale of number is needed that indicates the im-
portance of one element to another element. Table 3 describes the scale that is used 
to compare the relative importance of elements.

 
Table 3 

Defi nition of Scale of Assessment and Numerical Scale
Intensity 

of Importance Defi nition Explanation

1 Equal Importance Two activities contribute equally to the 
objective

2 Weak or slight

3 Moderate importance Experience and judgement slightly favor 
one activity over another

4 Moderate plus

5 Strong importance Experience and judgement strongly favor 
one activity over another

6 Strong Plus

7 Very strong or demonstrated 
importance

An activity is favored very strongly over 
another; its dominance demonstrated 
in practice

8 Very,very strong

9 Extreme importance Th e evidence favoring one activity over 
another is of the highest possible order 
of affi  rmation

Reciprocal 
of above

If activity i has one of the above 
nonzero numbers assigned 
to it when compared with activity j, 
then j has the reciprocal value 
when compared with i

A reasonable assumption

Rationals Ratios arising from the scale If consistency was to be forced 
by obtaining n numerical values to span 
the matrix

Source: Saaty (2008).
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In addition to  some of  the above axioms (reciprocal and rational), Saaty 
(1982) describes several advantages of the AHP model:
1. Unity: implies that the AHP gives a single, easily understood, fl exible illustra-

tion for a wide area of unstructured issues;
2. Process reiteration: means that the AHP empowers individuals to refi ne their 

defi nition of the issue and to progress their judgement through reiteration;
3. Judgement and agreement: suggests that the AHP does not demand on agree-

ment but synthesizes an agent result from assorted judgements;
4. Trade-off s: recommends that the AHP takes into consideration the relative 

needs of components in a framework and empowers individuals to select the 
most excellent alternative based on their objective;

5. Synthesis: implies that the AHP prompts a general estimate of the allure 
of each option;

6. Complexity: means that the AHP incorporates deductive and framework ap-
proaches in taking care of complex issues;

7. Interdependence: implies that the AHP can manage the reliance of compo-
nents in a framework and does not demand linear reasoning;

8. Hierarchic organizing: means that the AHP illustrates the regular propen-
sity of the mind to sort components in a framework into various levels and 
to group like components in each level;

9. Measurement: implies that the AHP gives a scale to estimate intangibles and 
a technique for making priorities;

10. Consistency: suggests that the AHP tracks the coherent consistency of judge-
ments utilized in deciding priorities;
However, in  spite of  the advantages it has, the AHP model also has weak-

nesses. Th e dependence of the AHP model on an expert’s perception input in the 
form will make the end result of this model meaningless when the expert gives 
a false judgment. 

Th is condition coupled with the absence of clear criteria for an experimenter, 
make people oft en hesitate in responding to solutions produced from this model. 
Most people will ask whether the perception of an expert can represent the in-
terests of  the people or not and whether the respondent deserves to be consid-
ered an expert or not. Th is skepticism is due in part to the fact that everyone 
has a diff erent perception than others (Forman, 1993; Saaty, 1982). Moreover, 
AHP is not as sophisticated as the ANP method because AHP is not applicable 
for many problems with various schemes such as turning to a network scheme, 
while ANP allows interaction and feedback from elements in the cluster (inner 
dependence) and between clusters (outer dependence) (Saaty, 2008; Zandebasiri 
& Pourhashemi, 2016).

 
Research Design

Research design is made by theory analysis of several studies that shows cri-
teria of impacts in infrastructure. Th ese studies involve empirical cases about set-
ting priority of projects, including AHP application. Tabel 4 shows some theory 
analysis of criteria in this study. 
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Table 4 
Th eory analysis/ review of criteria impact of Infrastructure

No. Reference Criteria

1 Annala, Batina, Feehan 
(2008)

Economic: positive employment impact to surrounding area. 

2 Cox, Alwang, Johnson 
(2000)

Environmental: waste/emission (chemical), land use, 
run-off  through construction and water quality issue

3 Madadian, Amiri, Abdoli 
(2012)

Economic: investment and operational cost, income to cost 
ratio (revenue)
Environmental: land use

4 Palei (2015) Economic: Employment
Social: education and health enhancement

5 Snieska, Simkunaite (2009) Economic: regional competitiveness, 
Social: inequality (social gap)

Source: Created by the author.

Furthermore, the completed criteria are proposed by consensus between 
three experts of local administrators:
1. Drs. Bambang Alamsyah, MM, Head of the Public Work Agency of Tasik-

malaya Regency, 30 years of  work experience, including fi ve years at  the 
public work agency (as top manager) and three years as secretary of Health 
Agency.

2. Dr. H. Oman Rohman, M.Si, Head of the Health Agency of Banjar Munici-
pality since 2013, 24 years of work experience, including two years as a direc-
tor of Banjar Public Hospital.

3. Yuni Sri Handayani, ST, MT, M.Ec, expert planner certifi ed Bappenas, 13 years 
of experience, government offi  cer of a spatial agency and has worked in an en-
vironment agency in Tasikmalaya Regency for three years.

Research design through the AHP method is divided into several steps of hi-
erarchy based on the benefi t-cost approach, where a positive impact is identifi ed 
as benefi ts, and negative impact as costs. Th us, there are two hierarchies: the posi-
tive and the negative sides, consisting of fi ve levels:

Level 0: Focus
Th e focus of  the hierarchy, in  general, is  the impact of  healthcare infra-

structure. Th e formulation of this focus is based on the importance of planned 
development in  order to  provide great benefi ts to  the community, especially 
in the local area. Th e focus on the positive side hierarchy and the negative side 
hierarchy is the same because the judgement is the positive and negative impact 
of the same object.

Level 1: Impact Period
At this level, the periods of the impacts felt from the policy taken are com-

pared. Regarding healthcare infrastructure sectors, given the development 
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is  conducted not only to  provide benefits in  the near future or  for just one 
period of government, but also to be sustainable so that the benefits can be felt 
in the future, short term and long term are thus identified as elements of the 
impact periods.

Level 2: Categories of Impact
At level two, the impact categories are seen. Each impact period, either 

on the positive side hierarchy or in the negative side hierarchy, has three catego-
ries of impacts. Th e three categories of impacts in infrastructure provision are: 
economic impact, social impact, and environmental impact (Bellos, 2010).

Level 3: Impact
At this level, the impacts of development policies on each category are pre-

sented. Th ere is a diff erence between the positive side hierarchy and the negative 
side hierarchy. In the positive side hierarchy, the categories of economic impacts 
consist of  employment (Annala, 2008) and local revenues (Madadian et  al., 
2009). Furthermore, Palei (2015) states that the employment impact is realized 
not only during the period of construction work (employments between con-
struction and maintenance), but also during the period of the operation of fa-
cilities. Social impact categories address local pride. Furthermore, it  also has 
a positive impact on education and public health enhancement (Palei, 2015). 
The environmental impact consists of  the impact on environmental insights 
(awareness of the community in protecting the environment) and environmen-
tal safety (reduced endemic area of diseases, such as tuberculosis and malaria). 
The negative side hierarchy involves the negative impacts caused in each cat-
egory. The economic category includes the operational costs (Madadian et al., 
2009) which are costs required in the construction, its operational, and main-
tenance. Another is product competition (output) with other regions (Snieska 
et al., 2009). The social category includes local labor competition with outside 
labor and the social gap (Snieska et  al., 2009) including changes in  people’s 
lifestyles such as the shifting values of indigenous cultures. Moreover, in the 
case of the environmental impact, the negative impact is not only waste (Cox 
et al., 2000) or pollution but also land degradation (for example: land-use and 
the decrease of groundwater level).

Level 4: Policy setting
At this level, alternative policies of  healthcare infrastructure projects are 

compared in order to  set the prioritization that can be  implemented in order 
to accelerate the economic growth of the area. Th ere are three development al-
ternatives that are the ultimate goal of this analysis and which are placed at the 
last level in both hierarchies. Th e three alternatives are the development of spe-
cial hospitals, capacity upgrading of the public hospital, and public health ser-
vices development. 

As part of the research design, the figures below illustrate the hierarchy 
of positive impacts and negative impacts in healthcare infrastructure.
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Results  And Discussion

Th is section presents information regarding brief results of the AHP calcu-
lation. Th e discussion presents further explanation regarding the results from 
the previous subchapter. Th e assessment result of the hierarchical elements are 
processed using the Super Decisions 2.8 program, so that the priority and the 
fi nal synthesis (global) are obtained for each regency and municipality. To sim-
plify the result, the value of benefi t and cost will be presented in tables including 
the calculation of ratio between alternatives. 

Results of Priority Weight and Benefi t-Cost Ratio

a) Garut Regency
Table 6  shows the result of the Garut regency priorities. Based on the re-

sult, the benefi t value of public health service enhancement (0.397) is the high-
est, while the benefi t of development of a special hospital is 0.347 and capacity 
upgrading of  a  general hospital is  0.255. Th is means that the positive impact 
of public health service enhancement policy is greater than other alternatives. 
Meanwhile, the cost value of  development of  a  special hospital is  the highest 
(0.510) followed by  a  moderate gap of  capacity upgrading of  general hospital 
policy (0.369) and the signifi cant least value of 0.121 for public health service 
enhancement policy.

Table 5 
Garut Regency Priority Weight and Benefi t-Cost Ratio

 No. Alternatives Value Rank

Benefi t

1. Development of Special hospital 0.347 (2)

2. Capacity upgrading of public hospital 0.255 (3)

3. Public health service enhancement 0.398 (1)

Cost

1. Development of Special hospital 0.510 (1)

2. Capacity upgrading of public hospital 0.369 (2)

3. Public health service enhancement 0.121 (3)

Ratio Benefi t – Cost

1. Development of Special hospital 0.680 (3)

2. Capacity upgrading of public hospital 0.692 (2)

3. Public health service enhancement 3.290 (1)

Source: Created by the author.
Kendall’s Coeffi  cient of Concordance (W) = 0.5120
Consistency Ratio (CR) = 0.003
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Based on the ratio between benefit and cost in Figure 5.1 below, we can 
see, from the significant ratio of  3.290, that the administrators of  Garut re-
gency prefer public health service enhancement as their priority to other al-
ternatives. 

The ratio result of other alternatives are below critical value 1. This means 
that both the special hospital and general hospital have more negative impact 
than the positive impact, according to the assessment.

F igure 4: Garut Regency Alternatives Ratio

b) C iamis Regency
T able 7 shows the feedback from the Ciamis regency administrators. The 

benefit value of public health service enhancement (0.380) is the highest, fol-
lowed by development of special hospital policy with 0.313 and capacity up-
grading of general hospital with 0.307. 

Based on the benefit value, the gap between the positive impact of devel-
opment of a special hospital and the others is small. Otherwise, the cost value 
of public health service enhancement policy, this is less than other alternatives 
(0.174), the value capacity upgrading of a public hospital being 0.429 and the 
development of a special hospital 0.397. 

T able 6
Ciamis Regency Priority Weight and Benefi t-Cost Ratio

No. Alternatives Value Rank

Benefi t

1. Development of Special hospital 0.313 (2)

2. Capacity upgrading of public hospital 0.307 (3)

3. Public health service enhancement 0.380 (1)
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No. Alternatives Value Rank

Cost

1. Development of Special hospital 0.397 (2)

2. Capacity upgrading of public hospital 0.429 (1)

3. Public health service enhancement 0.174 (3)

Benefi t – Cost Ratio

1. Development of Special hospital 0.790 (2)

2. Capacity upgrading of public hospital 0.714 (3)

3. Public health service enhancement 2.181 (1)

Source: Created by the author.
Kendall’s Coeffi  cient of Concordance (W) = 0.6230
Consistency Ratio (CR) = 0.001

Based on the ratio benefi t-cost, Figure 5 illustrates the signifi cant value of the 
public health services enhancement over the others. Th us, Ciamis regency author-
ity would like to enhance the public service than the other policies, because based 
on the ratio between benefi t and cost, the ratio is 2.181, which has more positive 
impact than negative impact.

F igure 5: Ciamis Regency Alternatives Ratio

c) Pangandaran Regency
In the case of Pangandaran Regency, Table 8 shows the biggest value of benefi t 

of capacity upgrading of a public hospital with 0.412, followed by public health ser-
vice enhancement (0.297) and development of a special hospital (0.291). Otherwise, 
the cost value of special hospital development is the biggest (0.385) followed by ca-
pacity upgrading of public hospital (0.340) and public health enhancement (0.275).
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T able 7 
Pangandaran Regency Priority Weight and Benefi t-Cost Ratio

No. Alternatives Value Rank

Benefi t

1. Development of Special hospital 0.291 (3)

2. Capacity upgrading of public hospital 0.412 (1)

3. Public health service enhancement 0.297 (2)

Cost

1. Development of Special hospital 0.385 (1)

2. Capacity upgrading of public hospital 0.340 (2)

3. Public health service enhancement 0.275 (3)

Benefi t – Cost Ratio

1. Development of Special hospital 0.757 (3)

2. Capacity upgrading of public hospital 1.211 (1)

3. Public health service enhancement 1.079 (2)

Source: Created by the author.
Kendall’s Coeffi  cient of Concordance (W) = 0.5121
Consistency Ratio (CR) = 0.009

Figure 6 shows the ratio between benefi t and cost for Pangandaran Regency 
projects where there are two alternatives with a resulting ratio above 1, which are 
capacity upgrading of a public hospital with 1.211 and public health service en-
hancement with 1.079. Among the alternatives, development of special hospital 
has the least ratio value with 0.757.

F igure 6: Pangandaran Regency Alternatives Ratio
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d) Tasikmalaya Regency
The Tasikmalaya Regency result is shown in Table 9, where the value 

of benefit is almost the same among the alternatives. 
The biggest benefit value is development of a special hospital (0.358), fol-

lowed by  capacity upgrading of  a  public hospital (0.335) and public health 
service enhancement (0.307). 

Otherwise, cost values are much different. The biggest value of cost is de-
velopment of a special hospital with 0.496, the second is capacity upgrading 
of a public hospital with 0.325, and the third is public health services enhance-
ment with 0.179.

T able 8 
Tasikmalaya Regency Priority Weight 

and Benefi t-Cost Ratio
No. Alternatives Value  Rank

Benefi t

1. Development of Special hospital 0.358 (2)

2. Capacity upgrading of public hospital 0.335 (3)

3. Public health service enhancement 0.307 (1)

Cost

1. Development of Special hospital 0.496 (2)

2. Capacity upgrading of public hospital 0.325 (1)

3. Public health service enhancement 0.179 (3)

Benefi t – Cost Ratio

1. Development of Special hospital 0.723 (3)

2. Capacity upgrading of public hospital 1.030 (2)

3. Public health service enhancement 1.712 (1)

Source: Created by the author.
Kendall’s Coeffi  cient of Concordance (W) = 0.5412
Consistency Ratio (CR) = 0.002

Moreover, the result of Tasikmalaya Regency ratio has two values above 1, 
which are public health service enhancement (1.712) and capacity upgrading 
of public hospital (1.030). 

Nevertheless, the ratio of development of a special hospital is 0.723 which 
is the lowest ratio among the alternatives. Figure 7 below shows the Tasikma-
laya Regency alternatives ratio.
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F igure 7: Tasikmalaya Regency Alternatives Ratio

 e) Tasikmalaya Municipality
Tasikmalaya Municipality has a  benefi t value of  0.386 for the development 

of a special hospital, which is the highest, followed by capacity upgrading of public 
hospital policy with 0.324 and public health enhancement with 0.290. Otherwise, 
the cost value of public health service enhancement policy is less than other alterna-
tives (0.192), where the value capacity upgrading of public hospital is 0.338 and de-
velopment of special hospital is 0.470, which is the highest cost value. Table 10 shows 
the result of the priority weight of Tasikmalaya Municipality administrators.

T able 9 
Tasikmalaya Municipality Priority Weight and Benefi t-Cost Ratio

No. Alternatives Value Rank

Benefi t

1. Development of Special hospital 0.386 (1)

2. Capacity upgrading of public hospital 0.324 (2)

3. Public health service enhancement 0.290 (3)

Cost

1. Development of Special hospital 0.470 (1)

2. Capacity upgrading of public hospital 0.338 (2)

3. Public health service enhancement 0.192 (3)

Benefi t – Cost Ratio

1. Development of Special hospital 0.822 (3)

2. Capacity upgrading of public hospital 0.957 (2)

3. Public health service enhancement 1.511 (1)

Source: Created by the author.
Kendall’s Coeffi  cient of Concordance (W) = 0.7213
Consistency Ratio (CR) = 0.002
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Based on the ratio benefi t-cost, Figure 9 illustrates the ratio value, where the 
public health services enhancement ratio is higher than the others. Th us, Tasikma-
laya Municipality authority would like to enhance the public service rather than 
the other policies, because based on the ratio between benefi t and cost, the ratio 
is  1.511, which has more positive impact than negative impact. Otherwise, the 
other alternatives ratio is below the critical point 1.

F igure 9: Tasikmalaya Municipality Alternatives Ratio

f) B anjar Municipality
Table 11 shows the result of the Banjar municipality priorities. Based on the 

feedback, the benefi t value of capacity upgrading of public hospital (0.349) is  the 
highest, where the benefi t value of public health enhancement is 0.341 and the ben-
efi t value of development of a special hospital is 0.310. It means that the positive im-
pact of capacity upgrading of public hospital policy is greater than the other alterna-
tives, even though the benefi t values among the alternatives are similar. Meanwhile, 
the cost value of development of a special hospital is the highest (0.398) followed 
by a little gap between it and capacity upgrading of general hospital policy (0.356) 
and the least value of 0.246 for public health service enhancement policy.

T able 10
Banjar Municipality Priority Weight and Benefi t-Cost Ratio

No. Alternatives Value Rank

Benefi t

1. Development of Special hospital 0.310 (3)

2. Capacity upgrading of public hospital 0.349 (1)

3. Public health service enhancement 0.341 (2)

Cost

1. Development of Special hospital 0.398 (1)

2. Capacity upgrading of public hospital 0.356 (2)

3. Public health service enhancement 0.246 (3)



175

Kharisma B., Remi S.S., Noor A.M.Z. Setting Local Government Priorities in Healthcare Infrastructure Using...

No. Alternatives Value Rank

Benefi t – Cost Ratio

1. Development of Special hospital 0.780 (3)

2. Capacity upgrading of public hospital 0.978 (2)

3. Public health service enhancement 1.387 (1)

Source: Created by the author.
Kendall’s Coeffi  cient of Concordance (W) = 0.8110
Consistency Ratio (CR) = 0.002

Based on the ratio between benefi t and cost in Figure 10 below, we can see 
that, with the ratio 3.290, the administrators of Banjar municipality prefer public 
health service enhancement as their priority. Th e ratio result of other alternatives 
are below critical value 1. Th is means that both a special hospital and general hos-
pital have a more negative impact than positive, according to the assessment.

F igure 10: Banjar Municipality Alternatives Ratio

D iscussion

Th is subchapter explains further analysis about the result of AHP from the 
previous subchapter. Moreover, the priority of policy focus is compared with its 
overall result. Furthermore, the result of the policy focus analysis from each cat-
egory of impact is also discussed. F igure 5.7 illustrates the overall graph of ratio 
value where public health enhancement has a higher value than other alternatives. 
Th e condition indicates that the policy of public health services (puskesmas/ clin-
ic) has the highest priority even though it has fewer services than hospitals. Policy 
focus for public health enhancement in a sub-district area is important because 
the eff ect of  such a  type of  policy can increase the accessibility of  rural people 
to health facilities. Th is means that healthcare infrastructure in local government 
areas still tend to  be inadequate. Th us, local government administrators prefer 
to focus on policy where the impact is to increase the enhancement through ex-
panding coverage of primary health facilities in the sub-district area. 
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F igure 5.7: Regencies/Municipalities Alternatives Ratio (Combined)

F u rthermore, as illustrated in Figure 5.8 below, the positive impact of the devel-
opment of a special hospital is slightly the bigger than that of the others. However, 
from the overall combination, the positive impact of three alternatives is relatively 
similar. Otherwise, the negative impact of policy alternatives has signifi cant diff er-
ences. It can be seen that even though the development of a special hospital has the 
biggest positive impact, the negative impact is also very high. It also indicates a huge 
cost to commence a development activity that starts from scratch. Th us, from the 
point of view of local government administrators, this alternative cannot be a top 
priority. Otherwise, public health enhancement has the lowest cost among the alter-
natives. Th e eff ect of a very low cost is better preferences for local authorities, since 
the ratio between benefi t and cost will be higher and also development from an ex-
isting condition is relatively easier than development from zero condition.

Figure 5.8: AHP Benefi t-Cost Assessment of Alternatives (Combined)
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Mor eover, the results of synthesis using AHP show that of the three categories 
of  impacts that aff ect the benefi ts of healthcare infrastructure, economic impacts 
are considered by local administrators as the most infl uential impacts rather than 
social and environmental impacts because in general a less developed country still 
needs to boost its economic growth where the economic factor can be more impor-
tant than others factor. Figure 5.9 shows how the positive impact of the economy 
is higher than the social and environmental factor. Th e graph also illustrates the 
negative impact of three categories where environmental and economic have a simi-
lar contribution regarding cost and the infl uence of social impact has the least cost. 

Figure 5.9: AHP Benefi t-Cost Assessment of Impact Criteria 
(Combined) 

Co n clusion, Limitation and Recommendation

In respect of the lack of recommendation about which approach should be used 
in prioritizing the projects, there is little emphasis and analysis on deciding whether 
the benefi ts of the projects are more noteworthy than the costs, both tangibles and 
intangibles (Chan, 2004). Although cost-benefi t analysis and quantitative analysis 
have been applied as main components of the decision making, Farazmand and Neill 
(1996) describe how aft er the 1990s, strategies of measurements have yet to be con-
solidated into the qualitative impact on the budgeting process. As numerous results 
are possible, cost-benefi t analysis can be  utilized if  weights are tangibles or  giv en 
by prices (willingness to pay). Th is study provides important empirical contributions 
or novelty among others by applying cost-benefi t analysis if weights are intangible, 
the feasible alternatives become multi-criteria decision-making (MCDM). Th e major 
issue is that cost tends to be reasonably clear, whereas it is more diffi  cult to character-
ize the benefi ts of projects in the public sector than in the private sector. For example, 
in the public sector, healthcare infrastructure provision by governments is needed 
to ensure that public health services are off ered for all members of society and at all 
levels of society. Th us, the benefi t is identifi ed as equality for society.
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Th is study aims to examine the local government priorities in healthcare in-
frastructure policy where the implementation of AHP has proved to be an eff ec-
tive and effi  cient method of prioritizing projects. Th e AHP approach can not only 
reduce the complexity of a process that requires multiple meetings between ad-
ministrators but also conduct an accountable result as part of a scientifi c analysis. 
As the estimation of the benefi t and cost of infrastructure projects are more com-
plex and intangible, especially in public sector, the AHP approach is used as the 
method to measure the positive impact and negative impact of the policy. Many 
of the positive impact criteria identifi ed as benefi ts of the project, while criteria 
of negative impact identifi ed as costs of the project. Th e priority ranking of proj-
ects is conducted by creating a ratio between benefi t and cost. Th e greater the ratio 
means the potential project to prioritize. When the critical ratio is 1, it means that 
the positive impact of the project is the same as the negative impact.

In this study, snowball sampling of respondents including some authorities 
from the planning agency, health agency, and public works agency of  six local 
governments in  West Java Province, Indonesia participated in  completing the 
AHP questionnaires. Judgment sampling is used to select respondents in the study 
which was conducted by considering the respondent’s understanding of the prob-
lems in public budgeting, especially for healthcare infrastructure.

Base d on the result of the AHP calculation, public health enhancement has 
the biggest value of the ratio in fi ve regencies/municipalities, while in Pangandaran 
Regency, the biggest ratio in its policy is capacity upgrading of the public hospital. 
Th e result shows that the majority of respondent local governments administra-
tors have a similar perspective on the priority of policy focus. However, there were 
various preferences in regards to the judgment of criteria of impact, even though 
the result of policy focus is similar. In addition to the result, although the greatest 
benefi t is generated through the development of special hospitals, the greater cost 
value of this alternative result in a small benefi t-cost ratio. On the other hand, the 
ratio of the public health service enhancement is greater among the other alterna-
tives because the cost is relatively small compared to other alternative costs.

Because development of public goods, which is handled by government, 
needs to deal with many issues that are too intangible to be measured, the AHP 
method can make a contribution to the government to provide an eff ective deci-
sion-making process to implement the priority needs through possible selection; 
and establish priority project as the solution. AHP provides an analytical meth-
od that is useful in  the decision-making process of public budgeting, especially 
in terms of infrastructure fi nancing. In particular, this research can be helpful for 
decision makers to set the ideal projects that should be prioritized when there are 
substantial budget limitations.

Based on  the advantages and disadvantages of  the AHP approach, the use 
of the AHP method in this research is to accommodate experts at local govern-
ment level. Th e structure of  hierarchy indicates a  simplicity that is  easy to  un-
derstand for the administrators of local governments. However, this research can 
be applied to further development. In the case of problems of complexity and the 
need for feedback among criteria in the structure of hierarchy, the ANP method 
could be used as further solution to these problems. 
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APPEND IX 1: 
AHP chart with Super Decisions – Hierarchy of Positive Impact 

(Benefi t) 
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APPENDIX  2: 
AHP chart with Super Decisions – Hierarchy of Negative Impact (Cost)
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