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Introduction

INTRODUCTION 

The current issue of the journal «Public Administration Issues» is published 
in challenging times. It seemed that 2020 and 2021, the years of the spread 

of COVID-19, mass lockdowns, the slowdown of country economies and restric-
tive measures in the fi eld of governance, were the «bottom»; an upswing was ex-
pected ahead, a return to «normal life». However, these expectations have not been 
fulfi lled, and the new threats and contradictions of 2022 and 2023 have surpassed 
in scope and consequences for international stability what was previously consid-
ered catastrophic. It becomes necessary for public administration to fi nd a new 
solid ground to be able to go beyond the previous theories and practices of «pros-
perous times» since they are poorly applicable in survival conditions.

Researchers from diff erent countries and regions are responding to the situ-
ation of a complex political, economic, social, civilizational, and inter-country 
crisis in  several spontaneously emerging directions. We have tried to  select the 
articles of this issue in such a way that they refl ect the most popular areas of crisis 
public governance in both theoretical and practical terms. It should be noted that 
articles on the problems of governance under the conditions of COVID-19 were 
almost not present in the current editorial portfolio, thereby confi rming the thesis 
about the transition to a new phase of crisis governance priorities.

Traditional priorities of governance and theoretical approaches have be-
come a  weak component of  national administrative systems and its analytics 
in the context of the recent crisis. Today it becomes clear that the carriers of ad-
ministrative systems are not governments, nor individual political actors, but 
states as a whole. States have their own history, embodied in values, in the vision 
of relations with other states, in alliances and civilizational missions. Th e value-
based approach to state management does not coincide with the focus on effi  cient 
service provision. It  raises questions about what is more important: the develop-
ment of new services, prosperity at any cost, or values; state-public partnership, 
which is a product of a compromise between lobbying active social groups and 
business, on the one hand, and the political and bureaucratic elites, on the other, 
or  following the country’s non-compromising strategic priorities? Th ese issues 
are especially acute in  countries outside the so-called «developed Western de-
mocracies», since researchers of  public administration in  these countries are 
less exposed to  the traditions of considering governance in  the context of  the 
established concepts of NPM, GG/NPG, Neo-Weberian ethics-centric approach. 
Th e article from South Africa is  fully driven by  the quest for a  «new theory», 
it represents one of the «fi rst swallows» of the emerging wave of non-Western-
oriented theorizing in the fi eld of public administration.

Th e search for new theoretical foundations of  public administration forces 
us to rethink the ideas of a steady growth in civic participation in governance, char-
acteristic of «prosperous» times and traditional democracies. In particular, the par-
ticipation of ethnic minorities at the local level of government may not only expand, 
but also reduce due to the processes of urbanization, increased unemployment and 
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poverty (the example of Vietnam). Moreover, the participation of civil society in the 
management of the resources of national parks in Indonesia encounters fundamen-
tal limitations associated with insuffi  cient resources, relationships with the authori-
ties, and the capabilities of local civil society structures themselves.

Human capital is currently becoming the central link in the formation of na-
tional public administration systems. It  is the human capital that can ensure the 
adaptation of governance systems to negative changes and crises. Th e role of human 
capital in its social, ethnic, and labor aspects is clearly underestimated in traditional 
concepts of  public administration, which assume that exclusively innovative and 
meritocratic qualities of  human capital, regardless of  national characteristics and 
traditions, division into migrants and indigenous people, without a  targeted pro-
gram of  social support for special groups of  the citizens can improve the quality 
of management and provision of public services. Authors of the articles in this sec-
tion pay special attention to national employment programs for the unemployed 
(Israel), a comparative analysis of programs to support migrant workers and work-
ers of Th ai indigenous nationality (Th ailand), an affi  rmative policy regarding the 
social capital of special social groups at the local level (Indonesia). All these articles 
show that the regulation of human capital in the current situation needs to be car-
ried out on the basis of country conditions and specifi cs, and that for developing 
countries this regulation diff ers signifi cantly from standard recommendations.

Th e last section of this issue of the journal deals with the problems of support-
ing innovation, interaction of urban development projects, and combating corrup-
tion in crisis conditions. What unites these seemingly diff erent problems is the fact 
that the solutions proposed by the authors take into account the complexity of the 
declining resources for management. So, at the city level, it is proposed to look for 
a way out, ensure sustainable development and optimize costs due to the synergy 
of various urban projects (Russia). Th e energy crisis generated by a combination 
of corruption, circular debt and insuffi  cient incomes of the population can be over-
come only by increasing GNP and improving energy transmission and distribution 
mechanisms (Pakistan). Finally, the survival of innovative processes in crisis man-
agement, as the literature review shows (the last article of the issue, Brazil) should 
be based on the experience of business, fl exibly responding to unstable develop-
ment. Despite diffi  cult times, it  is highlighted in  the articles in  this section that 
the progress of administrative systems is possible, but this requires going beyond 
the established governance schemes, taking into account the specifi cs, fl exibility 
in development and implementation of managerial solutions.

Concluding the introduction, I would like to draw attention to the wide 
representation of countries and diff erent regions of the world in this issue of the 
journal. Nine articles of the issue were written by authors from eight countries, 
spanning diff erent continents and regions outside of North America and Europe. 
Th is feature was also traced in  the two previous issues of  the journal; it evokes 
ideas about the emerging trend in research which has both regional specifi cs and 
a vector of going beyond the standard theories of public administration.

Issue Guest Editor
Alexey G. Barabashev
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Introduction

“In the 19th and 20th centuries, national states were a dominant force, but 
it seems that a reorganisation of the states in the 21st century is taking place, cre-
ated by both internal and external reasons (Eichhorn, 2017, p. 51).”
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In a  bid to  better enable states to  achieve their socioeconomic mandates 
and the quest for good governance, two sets of factors began to interact in the 
1980s raising questions about some of  the core precepts of  the administrative 
state. First, there was a rise in support for a smaller, less intrusive government 
that burdened people and property owners less fi nancially and administratively 
(Turner, Donnell and Kwon, 2017). Th e second reason was a claim that the na-
tional debt was out of control and that state and local governments would soon 
be unable to fi nance employee health and retirement programmes (Grönblom 
and Willner, 2014). Two approaches almost immediately emerged in response 
to  these pressures for change, before a  third one subsequently emerged. New 
public management (NPM), which adopted the business or market model as the 
yardstick for measuring government success, and new public governance (NPG), 
which emphasises the need for a collaborative approach when providing public 
services and collaborating with partners within and between public and non-
profi t organisations. Kettl (2022) refers to  a  third approach to  change, which 
Pollitt and Bouckaert (2017) call the ‘neo-Weberian strategy. Th is more recent 
approach links non-profi t sector social traits with market principles. Th ese three 
approaches declare themselves to  be inclusive: each focusing on  a  unique set 
of strategies for reducing the scope, cost, and ineffi  ciencies of the government 
(Kettl, 2022; Adebayo, 2018; Morgan & Shinn, 2014). However, our experiences 
with the recent COVID-19 pandemic appear to indicate that it is unlikely that 
states will remain small (Kettl, 2022; Tam, 2022). Rich states paid for vaccines, 
and poor states had to rely on the rich ones for supplies (Tam, 2022). Th is sort 
of intervention is inevitable (Sancino et al., 2020). 

What Pollitt and Bouckaert dubbed ‘neo-Weberian government,’ promoted 
by ‘continental modernisers,’ has emerged across continental Europe (Kettl, 2022). 
Th ese authors point out parts of the continental approach to public management 
that made it  ‘Weberian’ and ‘neo’. Th ey argued that what was Weberian has had 
to do with the state’s role in problem-solving; the representative democracy’s role 
in securing and ensuring the legitimacy of governmental systems, the crucial role 
of administrative law in defi ning the relationship between citizens and the govern-
ment, and the signifi cance of the public service and its employees in enforcing the 
law. It seems that Weber himself believed that representational democracy could 
be a source of legitimacy if it could provide the desired rational policy and results 
needed (Kettl, 2022; Samier, 2020). Th ey noted that ‘neo’ involved changing the 
primary focus of bureaucracy from an  internal organisation based on expertise 
and control, to an external focus based on citizens’ needs; creating new methods 
for incorporating citizen input; changing budgeting to accommodate more em-
phasis on results than just procedures; and raising the professionalisation of the 
public service to embrace skills in serving citizens (Kettl, 2022).

Although detailed enough, these approaches are not without limitations 
(as we will observe below) (for a summary see: Kettl, 2022; Sriram, 2019; Pollitt 
and Bouckaert, 2017; Mazzucato, 2013). Th e main limitation is  that they pay 
limited attention to public value. As a result of these limitations, this paper re-
sponds to calls for further research into public entrepreneurship (Bernier, 2014), 
for delivering public value as  opposed to  the narrower view of  public goods 
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(Mazzucato, 2018), and for re-organising states for an alternative post-capitalist 
governance (Mazzucato, 2020; Zanoni, Contu, Healy and Mir, 2017). 

Th is conceptual paper revisits a long-term but unresolved academic debate: 
the role of government. An understanding of this role of government is a start-
ing point in re-organising states for the alternative post-capitalist governance. 
Th us, this paper further articulates government role, identifi es the role which 
government ought to be performing in order to deliver public value but which 
is not yet articulated; and aligns the role of the state with government establish-
ments available for delivering public value. 

Acknowledging that states usually proceed along diff erent paths in  terms 
of their role and that each state tweaks diff erent forms of approaches to its cir-
cumstances (Kettl, 2002), this paper does not address the role of the state in par-
ticular states or  continents, but generally. Nevertheless, the intention is  not 
to develop a one-size-fi ts-all argument, but rather to hope that the arguments 
in this paper trigger some form of reasoning among practitioners, policy mak-
ers and public sector role players, which may eventually lead to exploring the 
broader aspects of the role of the state in this paper. 

Th is paper makes three primary contributions. Th e fi rst identifi es the estab-
lished role of state. Th e second extends the role of state by taking into account 
seven separate but relevant theoretical views (Adam Smith, Beveridge, Keynes, 
NPM, NPG, Marx and neo-Weberian), in  setting the context and developing 
arguments for the appropriate minimum role of the state necessary for mean-
ingfully re-organising states. Th e third aligns established and extended state role 
with state organs that could assist states in fulfi lling their role. 

Following the introduction, this paper proceeds thus: Section 2 discusses 
the role of state and forces shaping state’s role. Section 3 discusses re-organising 
states, extends the role of state and presents a synopsis on extended state role 
and private enterprises, before discussing extended role of state and state estab-
lishments. It concludes by providing avenues for further research. 

Role of the state and forces shaping the state’s role

Although not oft en debated, there is a clear demarcation between the terms 
‘government’ and ‘state’. ‘Government’ refers to  the aggregate of  persons that 
form the system by which a nation or territory is ruled or governed1, while the 
‘state’ represents an institution of national administration, and it comprises the 
government, the public service, the judiciary, the police, and the armed forces 
(Stilwell, 2012). Since government changes over time, the term ‘state’ may better 
represent government for the purposes of this study. Th e role discussed in this 
paper is for states in general and not for a particular government, considering 
that diff erent governments usually have diff erent ideologies that determine how 
they operate. Th is paper thus proceeds with the term state instead of govern-

1 Collins. (n.d.). Defi nition of government. URL: https://www.collinsdictionary.com/dictionary/english/
government (accessed 16 August 2021); Merriam-Webstar (2017). Defi nition of government. URL: https://
www.merriam-webster.com/dictionary/government (accessed 16 August 2021).
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ment (when referring to states generally and government when referring to par-
ticular governments within states), having introduced the subject matter in line 
with earlier studies (role of government). Also, for the purposes of  this study 
and as used in similar studies, ‘state’ means the same thing as ‘country’.

Deciding what states should do and not do remains a diffi  cult task (Kettl, 
2022; Abramov, Radygin and Chernova, 2017). Th e generally accepted role of the 
state in any country is complex (Stiglitz and Rosengard, 2015). Th is complex-
ity stems from three determining factors: ecological , political and ideological 
(Abramov et al., 2017). Moreover, the role of the state depends on existing socio-
economic factors as well as long-term infl uences on current behaviour. In addi-
tion to these, the role of the state is infl uenced by the demands of groups present 
within a state and the political tussle between these groups and the state (Marx 
(1867), 1967). Further, this role depends on people’s ideas about what is right, 
appropriate, necessary and legitimate (Morgan and Shinn, 2014), as well as the 
willingness of the state to pay for public goods and services (Milicz, 2016). Th is 
explains why the role of the state has changed tremendously over time in most 
countries and has varied among countries at any given point in time (Abramov 
et al., 2017; Friedman and Friedman, 1980). 

Even though the role of the state has been a topical issue for many decades, 
it is still as relevant now as ever. Th is is as a result of the fact that the perceived 
role of  the state in  a  country aff ects the socioeconomic and political policies 
in place as well as the objectives of public organs. Th e discourse below points 
out that many insights regarding the role of the state have not been documented, 
partly as a result of excessive focus on the role of the state according to Smith 
(1776), so that there is more focus on the public goods that states create instead 
of the public value that states create (Mazzucato, 2020; 2018). Value creation en-
tails the ways in which diff erent types of resources (human, tangible and intan-
gible) are created and interact to produce new goods and services (Mazzucato, 
2018). In this context, public value entails democratic and social outcomes that 
are valued by the public and that add value to the public arena.

Evaluating the state’s role as an owner is a starting point in choosing so-
cioeconomic policy (Abramov et al., 2017). Since the perceived role of the state 
in a country aff ects the socioeconomic policy in place (Mazzucato, 2018), as well 
as the objectives of public enterprises, it is important to review the role of the state 
from time to time in order to identify the combination of socioeconomic poli-
cies for which state establishments are to be used (Abramov et al., 2017; Del Bo, 
Ferraris and Florio, 2017). Aside from this, reviewing the state’s role over time 
also brings to the fore the forces that have been shaping the state’s role, which 
are discussed below. 

NPM, NPG and neo-Weberian approaches
As indicated earlier, the quest to  ensure that governments are compre-

hensively involved in citizens’ welfare gave rise to NPM and NPG. NPM aims 
to improve the citizen-responsiveness and accountability of government ser-
vices. An approach used by NPM is the quantifi cation of performance, which 
some academics and practitioners generally agree has had a variety of benefi -
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cial results (Morgan and Shinn, 2014). However, NPM encourages performance 
assessment at  the expense of  fairness, equity, the protection of  human rights, 
transparency, and other values that are essential for determining the legitimacy 
of  democratic institutions, practices, and outcomes (Adebayo, 2018; Morgan 
and Shinn, 2014). Th e lack of attention to these aspects is one of the reasons for 
its unacceptance in many parts of the world. Hence, practitioners and academics 
have launched a countermovement to fi rmly position substantive political val-
ues at the centre of the governance debate in response to concerns about the nar-
row instrumental focus of NPM. Th ree components of public governance that 
promote trust and legitimacy but are either ignored or  undervalued by  NPM 
are given a lot of attention in the NPG approach (Adebayo, 2018; Morgan and 
Shinn, 2014). Th e fi rst is that NPG places a strong emphasis on values, holding 
that g overnments should focus on furthering the common good. Further, NPG 
appears to enhance the value off ered by all government initiatives as well as pro-
vide greater effi  ciency, eff ectiveness, or  responsiveness in  the implementation 
of  a  specifi c programme. NPG also emphasises creating government policies 
that make it simpler for various parties to come to practical agreements (Morgan 
and Shinn, 2014; Alford, 2002). Th is is as a result of the NPG viewing politics 
as the politically mediated manifestation of collectively determined choices that 
the population considers desirable, in contrast to the NPM philosophy, which 
sees politics as the accumulation of individual preferences (Morgan and Shinn, 
2014; O’Flynn, 2007). Nevertheless, both movements encourage cooperation.

The neo-Weberian argument frames an alternative approach to both the 
NPM and NPG approaches to bureaucracy – as well as the significance of We-
ber’s fundamental work in structuring contemporary bureaucracy. Although 
parts of  Weber’s key principles have been rejected by  each of  the other two 
approaches described above, Weberian principles, it  appears, influenced the 
foundation for the approaches. The neo-Weberian approach has its shortcom-
ings as well, in that it excessively focuses on businesses in the economy (Kettl, 
2022; Samier, 2020), at the expense of debating key aspects of the role of the 
state, and that in terms of modern public administration, especially in the ar-
eas of  technical and operational complexity, Weberian theory leaves us with 
far more questions than answers (Kettl, 2022). However, it is impossible to en-
ter the twenty-first century or  begin administrative changes without taking 
into account the fundamental Weberian strands of bureaucratic thought, thus 
emphasising the importance of Weber’s work on public administration (Kettl, 
2022; Netelenbos, 2020; Samier, 2005). As we will observe below, Kettl (2022) 
might have rightly pointed out that in attempting to re-organise states, clas-
sical sources are still relevant to  the post-capitalist era. Compared with the 
20th century, as indicated in the quote in the introductory stage above, in this 
post-capitalist era, national states are no longer a dominant force. On the one 
hand, there is fierce competition between states and private sector enterprises 
(PSEs) (Zingales, 2017). On the other hand, citizens are demanding increased 
provision of public goods and services without wanting an increase in taxation 
(Bird, 2015; Micklethwait and Wooldridge, 2014). In  this context, Mickleth-
wait and Wooldridge (2014), in arguing for a fourth industrial revolution, note 
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that the welfare state has grown too large to  afford and that there is  a  need 
to forge a limited state that reduces costs. They contend that by giving as many 
powers as possible to local governments, this limited state will be able to in-
volve citizens and also use non-partisan technocrats or  specially appointed 
commissions to decide on issues that affect the long-term and common good, 
like monetary policy or cutting back on spending on entitlements. One thing 
that commentators are often silent about when discussing approaches to pub-
lic management is that a shift from one approach to another approach results 
in either an increased or reduced state role. 

Th e quest for good governance is the key to the shift s in these approaches 
to public management (Arva, 2019). Arva (2019) notes that in the post-millen-
nial years, signifi cant advances in public administration have included changes 
in the role of the state and the defi nition of the term ‘good governance’. If the 
state considers and works within the parameters of  the public good, it  can 
be  said to be good if  it meets the needs of people, communities and compa-
nies in the best possible manner (Lisiecka and Papaj, 2008). Lisiecka and Pa-
paj (2008) contend that the idea of NPM should be seen as the origin of good 
governance and that the terms public governance and good governance may 
be used interchangeably. With the involvement of stakeholders, good govern-
ance entails the proper identifi cation and implementation of  social problems 
by  public authorities. For the purposes of  this study, good governance may 
be seen as re-organising the role and capacity of states to create laws and poli-
cies, delivering high-quality services, and fostering partnerships. Good gov-
ernance is when public offi  cials work in collaboration with stakeholders in the 
management of societal issues, such as eff ective and effi  cient government (Pha-
go, 2013; Lisiecka and Papaj, 2008).

Although the approaches described above encourage cooperation, it is im-
portant to distinguish between NPG, NPM and neo-Weberian approaches when 
working with the commercial and non-profi t sectors: while NPG is  interested 
in enhancing the capacity of  local organisations (such as state establishments) 
as a way to develop civic infrastructure and a community’s overall capacity to be 
self-authoring, NPM is primarily interested in using the non-profi t and private 
sectors to  provide goods and services at  a  low cost and effi  ciently and eff ec-
tively (Adebayo, 2018). Th e neo-Weberian approach, in addition to combining 
the models of  intervention in  the NPM and NPG, also involves strategies for 
carrying citizens along (Kettl, 2022). Th us, as indicated earlier, they support col-
laborations. Th is collaborative role appears to point out that these approaches 
originate from some of the classical sources discussed below.

Following from the above, the missing link between NPM, NPG, neo-We-
berian and the state role discussed in  this paper is  that NPM, NPG and neo-
Weberian approaches pay limited attention to public value. While it is acknowl-
edged that compared with NPM, NPG and neo-Weberian pay attention to pub-
lic value, as we will observe below, there are several other aspects of public value 
that they all do not cover, like involving citizens in the process of value creation. 
In this regard, the role of the state is key, as policy choices heavily rely on a state’s 
perspective on the role of the state in the economy. Th e traditional view of the 
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role of the state has constrained states abilities to create public value. As a result, 
states are unsure of their role (Li and Maskin, 2021; Stiglitz, 2021). The debate 
about state role should focus more on the question of what value a state cre-
ates, because to question state role is to question its value in and of itself. The 
stories regarding the role of the state, as we will note below, have undermined 
state confidence, and limited the contribution of states in shaping the econ-
omy. It has further undervalued states’ contributions to national output and 
wrongly led to  excessive privatisation and outsourcing, following NPM and 
NPG arguments. This has resulted in ignoring the call for taxpayers to share 
in the rewards of a collective public process of value creation while enhancing 
more value extraction (Mazzucato, 2018). Part of  these stories is  that a state 
is susceptible to corruption and laziness as there is no clear-cut demarcation 
between agent and principal (Peng, Bruton, Stan and Huang, 2016) instilling 
fear of failure in several states and resulting in states watching PSEs take centre 
stage while emulating them (Li and Maskin, 2021; Mazzucato, 2018). Thus, 
states have been at the backstage of innovation, with observers documenting 
that innovation and entrepreneurship come from PSEs (Stiglitz, 2021). In this 
regard, Mazzucato (2018) notes that PSEs are able to convince states that they 
are being subjected to  too much regulation and red tape, ignoring that they 
are simultaneously dependent on government-funded R&D. However, the op-
posite is true, as these PSEs receive more support than core public service or-
ganisations while failing to provide the jobs or innovation necessary to justify 
such support. To achieve public value, the role of the state must shift from one 
of stimulating demand to one of being a more targeted, proactive, and entre-
preneurial state capable of  taking risks by  establishing a  networked system 
of actors charged with harnessing private sector competencies and efficiency 
for delivering the national good over a medium-to-long time horizon (Mazzu-
cato, 2016; 2015; 2013; Tonurist and Karo, 2016; Johnson, 1982; Marx (1867), 
1967; Beveridge, 1944; Keynes, 1926). In this regard, the states need to better 
understand how their investments lead to the emergence of the most success-
ful companies in order to structure a better risk-reward initiative. Thus, in re-
organising the state for alternative post-capitalist governance, there is a need 
for a functional risk–reward dynamic that will replace the dysfunctional ‘so-
cialised risk’. Currently, in the dysfunctional ‘socialised risk’ system, the public 
sector establishes platforms for PSEs to thrive, resulting in ‘privatised rewards’, 
in which PSEs take it all (Stiglitz, 2021), which characterises the current eco-
nomic crisis and is evidenced in modern industry as well as in finance (Li and 
Maskin, 2021; Mazzucato, 2013).

In this context, Li and Maskin (2021) and Mazzucato (2020) note that the 
state’s spending, especially on stimulus packages, does not involve creating 
structures geared towards rewarding public investment that turn short-term 
remedies into the means for an  inclusive, sustainable economy. Mazzucato 
(2020), thus contends that there is a need for structures like a citizens’ dividend 
in which citizens own equal shares in a fund tied to the national wealth, which 
is necessary for transforming the story of state intervention and creating a more 
equitable economy. She argued that in addition to aiding in the establishment 
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of a better system of reducing inequality and socialising both risks and rewards, 
this is also necessary to ensure that the states have the capacity to spearhead fu-
ture innovation, noting that it promises useful returns since reducing the ability 
of the state to either collect tax or to receive its fair share of the returns aff ects its 
future ability to take such a risk. Many observers are against direct returns to the 
state for reasons that it earns a return through taxation (Stiglitz, 2021). However, 
the unsustainability of this taxation system needs to be unpacked. Th e fi rst is-
sue with this is  that the taxation system is usually not fair and square (Li and 
Maskin, 2021). Th e second is that the tax system was conceived only to support 
the delivery of public goods and not to support large-scale innovation drives, 
for which states are oft en involved, and emergencies like the recent COVID-19 
pandemic. Th e third is that this argument does not take into account tax avoid-
ance and tax evasion (Mazzucato, 2013). Hence, calls by Muzzacato (2020) and 
others to re-organise states are relevant.

Re-organising state
Traditional role of the state 
Th e summary of the foregoing discussion is that there is a need to re-organise 

the state in such a way that its eff orts towards innovating and creating public value 
are obvious and rewarded and that states take on new role. Th e call for a citizens’ 
dividend by Mazzucato (2020; 2018; 2013) refl ects one of the ways in which this 
could be  achieved. Th is study in  extending the role of  government has further 
documented ways by which the state could be re-organised to ensure a fair risk-
reward system between states and private actors, for states and citizens. 

Regarding the role of the state, it appears Smith (1776) was the fi rst docu-
mented scholar to have commented on the role of the state. Th is explains why 
Smith’s (1776) arguments on the role of the state continue to be widely accept-
ed, at  least among practitioners, the masses, some academics, and, most im-
portantly, laymen. Th e debate on the appropriate role of the state arguably cuts 
across two important topics: socialism and capitalism, which have been at the 
core of academic debate for some time now (Peng et al., 2016; Beveridge, 1944; 
Keynes, 1926). Th us, the debate about the state’s role is far from conclusive.

In this context, at  a  time when many people did not see the importance 
of examining how the state should proceed, Smith (1776) presented the follow-
ing argument relating to the role of the state: the state should be a night watch 
state; the state should be small and quiet (Keynes, 1926). Smith (1776) argued 
that individuals could look aft er themselves once the state had provided them 
with basic conduct guidelines, rules and regulations; basic survival needs; and 
protection. Consequently, Keynes (1926) submits that Smith (1776), in his role 
of state arguments, was probably ready to allow individuals to use their natural 
eff orts in providing public goods in order to better their own condition. In ad-
dition, Smith (1776) added that, in  doing so, the state should systematically 
withdraw from providing social welfare and public goods. Accordingly, the state 
should concentrate on and limit itself to protecting citizens from violence and 
regulating market transactions (Huat, 2016), be small and quiet. 
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Along these lines, Smith (1776, pp. 182–298) observes that the state has 
only three duties to perform, three duties which he refers to as being of great 
importance:
– Th e fi rst duty is to protect the society from the violence and invasion of oth-

er independent societies;
– Th e second duty is to protect every member of the society from the injustice 

or oppression of every other member of the society, or in other words, the 
duty to establish an exact administration of justice;

– Th e third duty is  to establish and maintain certain public works and cer-
tain public institutions, which can never be  for the interest of any individ-
ual or a small number of  individuals because the profi t from the provision 
of  these public goods and services will not be suffi  cient to cover the costs/
expenditure incurred (Smith, 1776, p. 182–298). 
From Smith’s (1776) role of the state above, we can deduce what the fi rst two 

duties entail – protecting individuals and society from internal and external co-
ercion. Smith’s (1776) third duty role, though arguably the most important, pos-
es the most worrying issues because it is not clear whether it entails establishing 
state entities or public enterprises (Friedman and Friedman, 1980). Smith (1776, 
p. 211) himself acknowledged that the third duty is a complicated one. It appears 
this third role entails the establishment of state entities (SEs) or statutory boards 
(SBs), which virtually all states throughout the world have. While Smith (1776) 
did not aver that the state should own means of production for commercial pur-
poses, he did not avow that the state should not own means of production in the 
fi rst place. Smith’s (1776) stance, though not expressly stated, appears to be that, 
in addition to erecting and maintaining public works for facilitating commerce, 
states should own public entities through which they can produce those public 
goods and services that private enterprises may not be interested in. Th is ambigu-
ity in Smith’s (1776) third role and the Marxist’s socialist idea (Sappideen, 2017; Li, 
Xia, Long and Tan 2012; Fitriningrum, n.d) of state ownership of means of pro-
duction (Marx (1867, 1967) have resulted in states justifying their roles on various 
grounds. In addition to these, there have been diff erences in states over the cen-
turies. In this regard, given that the states of the 1770s and 1780s (the eighteenth 
century) were diff erent from the states of the nineteenth century, and the states 
of the nineteenth century were not the states of the twentieth century, just as the 
states of the twentieth century are not the states of today (the 21st century), several 
states have used the above arguments to justify diff erent ranges of state activities 
connected with means of provision and production of not just public goods but 
also of commercial goods as well. In this context, Bresser-Pereira (2016), in dis-
cussing models of  the developmental state, has described the essence of  a  mo-
ment/period in state reforms. 

Th is ambiguity of the role of the state partly explains the diffi  culty associated 
with stating the purpose of establishing a state institution, what such an institu-
tion should pursue, and justifying what the institution ultimately pursues. Th us, 
because the intentions of those who established state institutions and those who 
administer them are oft en diff erent and not properly articulated and/or commu-
nicated, the outcomes too oft en diff er from the intended ones. Th is uncertainty 
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on what constitutes and should constitute the third role of the state, pointed out 
by Smith (1776), partly explains why many states own means of provision and/
or production in the capacity of state-owned enterprises (SOEs), SOEs-related 
state invested enterprises (SIEs) and sovereign wealth funds (SWFs). Howev-
er, the mode of operation of  these enterprises and their mandates diff er from 
state to state, depending on the interpretation of the role of the state, in addition 
to the points made above. 

Even though it  is not entirely clear whether Smith’s (1776) third state role 
stresses owning public enterprises as part of the role of the state, several authors 
aft er Smith (1776) have, while identifying a state role, communicated the impor-
tance of owning public enterprises as part of the state’s role, albeit for delivering 
diff erent ends. Notable among the commentators of  this importance are Han-
son (1958), Seidman (1954), Beveridge (1944), Keynes (1926) and Weber (1922; 
1968). Hanson (1958), Seidman (1954), and Weber (1922; 1968) did not debate 
what role the state should play regarding ownership; they only pointed out that the 
state should own enterprises. However, Weber (1922; 1968) discussed bureaucracy 
generally, and Beveridge (1944) and Keynes (1926) debated the role that the state 
should play. In this context, Kettl (2022) notes that Weber’s role as a founder of the 
study of administration is important for two things: capturing the essence of bu-
reaucracy and connecting it  to the role of business in  the economy. Beveridge’s 
(1944) and Keynes’s (1926) arguments are especially helpful for this study.

Noting that Smith’s (1776) fi rst two roles of the state appear to entail protect-
ing citizens and providing public goods, Beveridge (1944) helpfully submits that 
several other issues are connected with the state’s role. Thus, Beveridge (1944) 
contends that the role of the state should include the provision of full employment 
for its citizens and the control of industry. Th e argument in this instance is that, 
in contrast to Smith’s (1776) role of the state, which appears to have argued that the 
state should be a night watch state, Beveridge (1944) contends that the state needs 
to extend beyond a night watch state in order to fulfi l its mandates. While writing 
on full employment, Beveridge summarises this argument thus:

To ask for full employment while objecting to these extensions of state ac-
tivity is to will the end and refuse the means. It is like shouting for victory in to-
tal war while rejecting compulsory service and rationing (Beveridge, 1944). 

Consequently, it becomes clear that even though the state possesses powers 
to protect its citizens, to make rules and regulations, and to enforce these through 
penalties and sanctions, the numerous ends it is expected to meet cannot be at-
tained through the exercise of those powers alone. In order for the state to fulfi l all 
its mandates, it will have to extend its role beyond that of a night watch state (Bev-
eridge, 1944). Th at the state will need to move beyond a night watch state further 
prompted Beveridge to argue that: 

Th e underlying principle … is to propose for the state only those things 
which the state alone can do or which it can do better than any local authority 
or than private citizens either singularly or in association, and leave to these 
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other agencies that which, if they will, they can do as well as or better than the 
state … Th e state must do new things and exercise some controls which are 
not now exercised by anyone (Beveridge, 1944). 

Further, regarding extending the role of the state, Keynes (1926) simply agrees 
with Beveridge (1944), albeit with a few diff erences. In this instance, Keynes (1926, 
p. 46) submits that: 

I come next to a criterion of Agenda which is particularly relevant to what 
it is urgent and desirable to do in the near future. We must aim at separating 
those services which are technically social from those which are technically 
individual. Th e most important Agenda of  the state relate not to  those ac-
tivities which private individuals are already fulfi lling, but to those functions 
which fall outside the sphere of the individual, to those decisions which are 
made by no one if the state does not make them. Th e important thing for state 
is not to do things which individuals are doing already, and to do them a little 
better or a little worse; but to do those things which at present are not done 
at all (Keynes, 1926, p. 47). 

In this way, the main diff erence between Keynes’ (1926) and Beveridge’s (1944) 
arguments is that while Beveridge (1944) supports a collective role, Keynes (1926) 
was silent about a collective role. However, in discussing how a state should proceed, 
Keynes (1926, pp. 47–49) appears to have argued that collective action is a possibil-
ity. Th e reason for this support for a collective role can be linked to the assertion 
by Beveridge (1944) of the distinction between what PSEs will be willing to do and 
those decisions and actions PSEs will not be willing to  take. As  rightly observed 
by Smith (1776) in his third role, PSEs do not engage in providing public goods 
and services mainly because they cannot aff ord it, or because there will be no in-
fl ow of economic benefi ts to private role players from such decisions and actions. 
Th e reasoning by Beveridge (1944) is that these actions can be jointly taken by public 
and private role players. Further, Keynes (1926) submits that there should be a sepa-
ration between the social role and the commercial role. Th is is because it will more 
likely be diffi  cult to achieve both social and commercial roles at the same time using 
a single medium; in this case, any of the state establishments. However, it is possible 
to power some sort of social objectives into commercial objectives and vice versa, 
while structuring state establishments in a way to accommodate these. 

 Another diff erence between the arguments of Beveridge (1944) and Keynes 
(1926) presented above is that Beveridge (1944) asserts that the state should 
do what it can do better than other sectors, regardless of whether other sectors are 
already doing it or not, whereas Keynes (1926) does not support state action when 
other role players are already present. Moreover, while Beveridge (1944) argues 
that the state must do new things, he did not set out what new activities and new 
controls the state should undertake, but merely identifi ed three areas on which the 
state could focus. However, Keynes (1926) did. Th e statements below, fl owing di-
rectly from Keynes’ (1926) argument above, summarise Keynes’ (1926) arguments 
on the agenda of the state:
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… Many of the greatest economic evils of our time are the fruits of risk, 
uncertainty, and ignorance. It  is because particular individuals, fortunate 
in situation or in abilities, are able to take advantage of uncertainty and igno-
rance … and that big business is oft en a lottery. Th e same reasons cause un-
employment of labour, or the disappointment of reasonable business expecta-
tions, and of the impairment of effi  ciency and production … I believe that the 
cure of these things is … partly to be sought in the collection and dissemination 
of on a great scale of data relating to the business situation of all business facts 
which is useful to know. Th ese measures would involve society in exercising 
directive intelligence through some appropriate organ of action over many 
of the inner intricacies of private business … My second relates to savings and 
investment. I believe that some coordinated act of intelligent judgement is re-
quired as to a scale on which it is desirable that the community as a whole should 
save, the scale on which these savings should go abroad in the form of foreign 
investments, and whether the present organisation of the investment market 
distributes along the most nationally productive channels. I do not think these 
matters should be left  entirely to the chances of private judgement and private 
profi ts, as they are at present (Keynes, 1926, pp. 47–49). 

Th ough Beveridge did not give a direct account of the new thing(s) the state 
should do, as previously stated, Beveridge (1944) outlined three areas in which the 
state’s outlay could cover:

There is communal outlay on non-marketable goods and services, 
including defence, order, free education, a national health service, roads, 
drains, and other public works. Th ere is public business investment in in-
dustries now under public control or which can be brought under it hereaf-
ter, increasing the sector of enterprise in which investment can be expanded 
steadily. Th ere is private business investment; here through a new organ – 
described as a National Investment Board – the state, while preserving pri-
vate enterprises, can, by appropriate measures, coordinate and steady the 
activities of businessmen (Beveridge, 1944, p. 30). 

Th e extended role of the state
Remember that the two established roles of  the state, as argued by Smith 

(1776) and supported by Beveridge (1944), are: 
– Protecting citizens (Smith, 1776, p. 689); 
– Providing public goods (Smith, 1776, p. 689; Beveridge 1944, p. 30).

It was pointed out earlier that the third role is unclear and needs to be un-
packed. From the above arguments, in unpacking the third role, this study is now 
able to extend the role of the state beyond the night watch state presented by Smith 
(1776). At a minimum, in addition to the two state’s roles above, the state’s role 
should include:
– Collecting and disseminating information about private enterprises as well 

as coordinating and steadying the activities of businessmen (as identified 
by Keynes, 1926, p. 48, and Beveridge, 1944, p. 30);
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– Distributing and investing savings and reserves along productive channels 
nationally and internationally (as identifi ed by Keynes, 1926, pp. 48–49);

– Engaging in public business activities (as identifi ed by Beveridge, 1944, p. 30); 
and

– Engaging in  private business activities (as identifi ed by  Beveridge, 1944, 
p. 30).

Extended role of the state and private enterprises: a synopsis 
Th e extended role mirrors what Mazzucato (2020; 2018; 2013) has been clam-

ouring for. Four propositions guide the extended state role discussed in this sec-
tion. Th e issue regarding the fi rst role of the state identifi ed by Keynes (1926) – col-
lecting and disseminating information about private enterprises – and Beveridge 
(1944) – coordinating and steadying the activities of businessmen – is that it may 
be diffi  cult to collect reasonable information about PSEs and steady their activi-
ties without the state partnering with these PSEs. Th e fi rst proposition (P1) is that 
a partnership between the relevant state establishments and PSEs is likely to make 
the collection of information on the activities of private companies feasible and 
cost-eff ective. In this regard, Aiken and Hage (1968) concur that such collective 
organising methods lead to higher rates of internal communication while reducing 
formalisation and centralisation. Further, Ackers (2014) submits that such an or-
ganising method promotes individual and societal interests while incorporating 
social welfare into economic transactions. Th e argument in this instance is that 
the state needs to partner with PSEs in order to collect the reasonable information 
necessary to keep the profi t motives of private enterprises in check. Uncovering 
the truth about private business activities not only helps states to better design 
policies but also has the tendency to help the market system work better (Mazzu-
cato, 2013). Th is backs up Beveridge’s (1944) argument that states will have to do 
business in both the private and public sectors in order to get this information. 

Citizens are not equipped to carry out this information collection on PSEs. 
Th e states, on the other hand, might be equipped to collect information on PSEs, 
but at a cost that depends on the mode of collection. Th us, aside from the high cost 
of collecting such information, information collected at arm’s length will not be as 
detailed as when the state itself is involved in the activities of these PSEs. As Jacobs 
(1974) rightly admits, you can only control an enterprise to the extent that you have 
suffi  cient intelligence about the enterprise’s activities. Th is is, in fact, one of  the 
reasons why Beveridge (1944) suggested that the state should own both public and 
private business enterprises in order to use the private-oriented enterprises owned 
by the state to coordinate and steady the activities of private businesses, leading 
to the second proposition (P2): that states may need to engage in both private and 
public businesses in order to be able to curtail and steady the activities of busi-
nessmen. Consequently, Aiken and Hage (1968) contend that some objectives can 
only be achieved through some form of collaboration because, in addition to the 
reasoning that objectives may sometimes be complicated, there is usually also the 
presence of tremendous risk. Th us, an organisation may be forced to enter into 
some form of collaboration in order to achieve those complicated objectives and 
reduce risk along the way. 
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In the fourth, fi ft h and sixth role, Beveridge and Keynes were concerned with 
three entirely diff erent things. While Keynes (1926) was concerned about invest-
ing national savings and reserves, Beveridge was concerned about public and pri-
vate investment aimed at coordinating and controlling private sector investment 
activities and about public investment targeted at  contributing to  the national 
budget. Th us, from the above, it is clear that there is a diff erence between investing 
savings and engaging in commercial activities and that there are diff erent state es-
tablishments to deliver these (SBs, SOEs, SIEs and SWFs). In this regard, while the 
capital of enterprises engaged in investing savings will come from all sorts of na-
tional reserves, the capital of  enterprises engaged in  commercial activities will 
be from commercial operations and other forms of funding, for example, loans. 
Further, the role of  investing savings is an important one. Huat (2016), writing 
on the Singaporean case, relays this importance, noting how the decision to save 
and invest savings protects a country’s domestic economy against fi nancial crises 
and keeps interventionist organisations, such as  the IMF and the World Bank, 
at bay (Huat, 2016). 

Th is indicates the third proposition (P3): that a state’s savings may likely pro-
tect a  state’s domestic economy against unforeseen fi nancial crises while limit-
ing the activities of interventionist organisations. While the state should make the 
decision on saving and investing public funds, as Keynes (1926) correctly points 
out, it may be prudent to involve PSEs in making and implementing these invest-
ment decisions. Th e reason for this is  that, as  Beveridge (1944) and Grossman 
(2012) rightly observe, PSEs can sabotage the activities of the state in maximising 
returns on savings. Th e argument in this context is that the state needs to partner 
with private enterprises in investing savings and reserves effi  ciently and eff ectively 
(Keynes, 1926), leading to the fourth proposition (P4): that PSEs can sabotage the 
activities of  the state establishments operating in the private domain as a result 
of PSEs’ superiority in terms of market information. A solution is for state estab-
lishments to partner with PSEs. Th is idea does not suggest that states cannot make 
sound investments on  their own. Th e argument is  that the involvement of  pri-
vate role players will, among other things, mean that the activities of states will 
not be sabotaged by private role players who, even though they are, to an extent, 
controlled and regulated by  the state, are already present in  the markets where 
the state may want to invest and who, arguably, have more information on these 
markets than states do; and hence, may decide to frustrate the activities of states 
since some are big and even compete with states (Zingales, 2017; Berle and Means, 
1932). In this context, Berle and Means (1932) argue thus:

Th e rise of the modern corporation has brought a concentration of eco-
nomic power which can compete on equal terms with the modern state – eco-
nomic power versus political power, each strong in its own fi eld. Th e state seeks 
in  some respects to  regulate the corporation, while the corporation, stead-
ily becoming more powerful, makes every eff ort to avoid such regulation … 
Th e future may see the economic organism, now represented by the corpora-
tion not only on an equal plane with the state, but possibly even superseding 
it as the dominant form of social organisation (Berle and Means, 1932, p. 82).



21

Adeyemi Adebayo. RE-IMAGINING THE ROLE OF GOVERNMENT (STATE)

Extended role of the state and state establishments 
Since there are establishments owned by states, their existence is in line with 

fulfi lling certain public-sector policy objectives. Th ese policy objectives for which 
state establishments are to be used depend on the interpretation of  the role the 
state by their owning states. Bearing the above discussion in mind, Keynes (1926) 
rightly notes that while the most important task of economists is to distinguish the 
agenda (role) of the state from the non-agenda, the complementary task of politi-
cians, and politics generally, is to design forms of the state capable of achieving 
the agenda within a democracy. Equally, the role of organisational sociology and 
organisational economics is to design organisational forms capable of delivering 
organisational objectives. While the role of the state regarding the agenda has been 
discussed above, it is important to discuss the associated role of the state establish-
ments as a means by which the state can achieve its role. 

Th ese state establishments – SBs, SOEs, SIEs and SWFs – should be fulfi ll-
ing the last four of the six extended state role above and, in the course of doing 
so, providing a  means for achieving the second role  – providing public goods. 
In this context, SBs, which are those state entities usually established within a state 
ministry and charged with the responsibility of providing public goods and ser-
vices (Huat, 2016; Matui, 2010), are to fulfi l the fi rst and second role – protecting 
citizens and providing public goods, while all public enterprises in conjunction 
with SBs should be fulfi lling the third role in various capacities – collecting and 
disseminating information about private enterprises and coordinating and steady-
ing the activities of business men. Specifi cally, SWFs, which are enterprises that 
invest state reserves (Huat, 2016), are better placed to fulfi l the fourth role – dis-
tributing and investing savings and reserves along productive channels nationally 
and internationally. SOEs, which are enterprises that are created to attain states’ 
social and economic goals (Grossi, Papenfuß and Tremblay, 2015) should be ful-
fi lling the fi ft h and sixth role – engaging in private business activities and engag-
ing in public business activities. Th us, the importance of the state’s investment 
in SIEs, which are enterprises in which states have stakes (Clo, Fiorio and Florio, 
2017), becomes obvious. Accordingly, even though SOEs may at present be doing 
other things, they are part of the mechanisms (public enterprises) through which 
the state can undertake some of the items on the agenda highlighted above. Ad-
ditionally, SBs and SWFs are the other establishments through which the state can 
achieve its role. Attempting to specify the role of the state is a basis for arguing 
which particular role public establishments should undertake and how these pub-
lic establishments can be made to work with each other in achieving the role of the 
state. Th ese establishments, in fulfi lling the role of the state, especially SOEs, SIEs 
and SWFs, are oft en able to contribute to the national budget – thereby ensuring 
that the states can take on more risks in terms of creating platforms for businesses 
to thrive while further delivering more public value to citizens that demand more 
in provisions but less in taxation. Taken together, Mazzucato’s (2020; 2018; 2013) 
call for a citizens’ dividend could be achieved by mandating these establishments 
in working with PSEs to contribute to such a fund; otherwise, they could contrib-
ute to the national budget, which will in turn improve citizens’ standards of living 
if properly channelled. 
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Conclusion
Th is conceptual paper reimagined the role of the state with the aim of prop-

erly articulating the established role of the state, identifying the role of the state 
that has not yet been articulated, and aligning the role of the state with the state 
establishments. In doing this, the importance of engaging PSEs in order to fa-
cilitate states’ achieving certain role came to light. Furthermore, the role of the 
states’ establishments in serving as states’ information gathering agents, among 
other roles came to  the fore. As  such, this paper has extended the role of  the 
state, identifi ed the state establishments that are key actors in the fulfi lling state 
role and matched the role with the establishments. 

As with any study of this nature, there are bound to be limitations, provid-
ing avenues for further research. Future studies could explore in detail the extent 
of  PSEs’ commitment to  partnering with the states in  fulfi lling public-sector 
mandates, considering that, as pointed out earlier, PSEs are not really engaged 
in providing public goods and services, mainly because they cannot aff ord it or 
because there will be no infl ow of economic benefi ts to private role players from 
such decisions and actions. Future studies could also converge on the relevance 
of the extended role of the state and further debate how best to achieve it. At this 
stage, an important future study would be one that explores role separation be-
tween the diff erent state organs: SOEs, SBs, SIEs and SWFs, as this is, in most 
cases, blurry at the moment. Th is is important for indicating avenues where state 
establishments and PSEs could work together and for identifying state establish-
ments that could easily work with PSEs and achieve the benefi ts of partnering 
with PSEs described above.
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Introduction

As the governance concept emerged, citizen participation has become a cen-
tral principle of local development. It is not only a core element of “good govern-
ance” and “sound governance” (OECD, 2001a; Farazmand, 2004) but also enhanc-
es “democratic governance” (Fung, 2015). Th rough citizen participation, local 
governments can understand more about the needs and concerns of citizens. Si-
multaneously, citizens can get information, monitor the quality of public services, 
and correct their governments’ actions (Speer, 2012). Citizen participation refers 
to diverse groups within the local government’s decision-making process, and eth-
nic minority groups are frequently discerned as complex communities to involve 
(Beebeejaun, 2006). Indeed, ethnic minorities deserve special attention as  they 
have been marginalized and discriminated against in  society (Rex and Moore, 
1967; Pilkington, 2003). Ethnic inequality is oft en a big challenge for constructing 
a civilized democratic society, especially in terms of citizen participation. Unfor-
tunately, very few studies compare ethnic minority representation across coun-
tries or that address the underrepresentation of diff erent groups within countries 
(Bird, 2003; Bird, 2005). Th erefore, citizen participation of ethnic minority groups 
has become a critical matter.

In Vietnam, aft er three decades of  Doi moi (Renewal), in  line with rap-
id economic growth, state agencies have become more open to  social organi-
zations in  the policy-making processes (Kerkvliet, Nguyen, and Bach, 2008). 
As  a  result, citizens’ expectations of  public governance are changing, and the 
concept of citizen participation has been gradually improving in the Vietnam-
ese socio-political system. Many social organizations formed by  citizens have 
also emerged, and hence citizens have become more actively involved in policy-
making (Bui, 2013). However, citizen participation of  ethnic minority groups 
is oft en perceived as a problematic issue. Vietnam is a multiethnic country with 
fi ft y-four diff erent groups and sixty-three provinces, each having a diff erent pro-
portion of ethnic groups. Th e largest group, called “Viet” or “Kinh”, accounted 
for 85.4% of  the total population (General Statistics Offi  ce of Vietnam, 2015). 
Th ey live mainly in the inland deltas and coastal areas (Imai et al., 2001), while 
the remaining population lives in the mountainous areas. Most of them live be-
low the poverty line and oft en have only a weak voice over policies. Th erefore, 
to exercise the democratic rights of ethnic minorities as well as to improve lo-
cal socio-economic development, Vietnam has a broader range of programs for 
citizens, such as the National Target Program for Poverty, the Socio-economic 
Development Program for Most Vulnerable Communes in Ethnic Minority and 
Mountainous Areas (known as Program 135) or  the New Rural Development 
Program.

Meanwhile, the Grassroots Democracy Ordinance of  Vietnam empowers 
ethnic minorities a more prominent voice in development strategies (Shanks et al., 
2004; World Bank, 2009), as well as encourages them to participate in the political 
system, social management, and state management such as through both directly 
(through in-person engagement at the local level) and indirectly (through voting for 
People’s Council and National Assembly delegates). In the National Assembly XIV 
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from 2016 to 2021, there are 86 ethnic minority representatives, accounting for 
17.3 percent. Nevertheless, the role of the ethnic minority communities partici-
pating in these programs, mainly being the “benefi ciary”, has not yet shown the 
proper function of this community (Luu and Pham, 2013). To date, there is a large 
number of studies in Vietnam documenting signifi cant gaps in access to public 
services between rural, and urban populations, Kinh people, and ethnic minorities 
(Pham et al., 2011; World Bank, 2009; World Bank, 2013). Yet, too little discussion 
has analyzed the citizen participation of ethnic minorities at the local level in Vi-
etnam, despite the fact that they represent an important community.

Based on the theories of representative bureaucracy and inclusion, this pa-
per will help fi ll a gap in the literature by looking at ethnic representation and its 
infl uence on citizen participation at the local level in the unique context of Viet-
nam – a socialist republic and a developing country. We also focus on the status 
of the representatives of ethnicity concerning citizen participation in four detailed 
sub-dimensions: civic knowledge, opportunities for participation, equality elec-
tions, and voluntary contributions. With these fi ndings, some suggestions are set 
out to actively enhance citizen participation for ethnicity in the local government’s 
equality policies. It may also help ensure that no individual or group is excluded 
from citizen participation based on their race in the future.

Th e study proceeds as  follows. Th e fi rst section of  this paper examines the 
theoretical perspectives developed in the literature concerning the eff ects of eth-
nic minority groups on citizen participation. Next, it reviews the extent of empiri-
cal research on the issue. In the third section, we develop a research model and 
describe the data to test the infl uence of ethnic minority groups on citizen par-
ticipation at the local level. Th e results section presents the model and discusses 
its implications. Finally, a conclusion off ers some suggestions for further research 
on enhancing citizen participation of ethnic minority groups eff ectively.

Literature Review
Th e theory of representative bureaucracy
Kingsley fi rst interpreted “representative bureaucracy” when referring to the 

economic, political, and social elites holding important policymaking positions 
in British government agencies. Still, he ignored the interests of other remaining 
groups. Th e representative bureaucracy would suit a  less privileged, less class-
based civil service system. Additionally, the term “representative bureaucracy” 
is  also used to  describe the relationship between demographic characteristics 
(such as race, ethnicity, language and religion, and gender) and the society that 
it is supposed to serve (Van der Meer and Roborgh, 1996). Generally, this term 
can be  described as  the “body of  thought and research examining the poten-
tial for government agencies to act as representative political institutions if their 
personnel is drawn from all sectors of society” (Dolan and Rosenbloom, 2003, 
p.  xi). One of  the common issues that representative bureaucracy emphasizes 
is integrating minorities into society, such as giving them chances to participate 
in government management or control a bureaucracy (Dolan and Rosenbloom, 
2003; Van Gool, 2008). 
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Th e theory of representative bureaucracy suggests that public agencies that 
represent disadvantaged communities will ensure the interests and values of these 
groups in  bureaucratic decision-making processes (Bradbury and Kellough, 
2011). Th ere are two ways of  representing bureaucracy (Mosher, 1968), includ-
ing passive and active representation. Th e former refers to  the extent to  which 
bureaucracies refl ect the special composition of such as racial or ethnic minori-
ties and women. Th e latter means that bureaucrats “press for the interests and 
desires of those whom they purport to represent” (Mosher, 1968, p. 11). In other 
words, core attitudes, values, and beliefs are shared by bureaucrats with the social 
groups from which they are drawn. Furthermore, this theory emphasizes seeking 
the search for a way to legitimize the political power of  the bureaucracy based 
on democratic values such as equal representation, majority rule, and minority 
rights (Frederickson, 2012). When a bureaucracy refl ects the interests and values 
of the people in terms of race, ethnicity, and sex, it can be considered a representa-
tive institution. Lim (2006) illustrates that minority group bureaucrats can also 
change the behavior of other policy participants like the majority group bureau-
crats to produce benefi ts for their social group indirectly. To recognize the positive 
right of the ethnic minority and enable their voices to be heard in offi  cial bodies, 
representation is becoming increasingly  important for participation in the local 
policymaking process (Ghai, 2008). In short, although there were concerns about 
whether all social classes or minority groups were represented in the policymak-
ing process, the representative bureaucracy was necessary to  meet the interests 
of all social classes (Lind, 2016).

Inclusion, citizen participation, and ethnic minorities
Th e body of literature on inclusion shows that inclusion refers to diverse in-

dividuals’ full participation and contributions to an organization (Roberson, 2006; 
Miller, 1998; Lirio et al., 2008). Notably, inclusion not only emphasizes a theme 
of belongingness with some keywords like “accepted,” “insider,” and “sense of be-
longing” but also a  theme of  uniqueness with critical phrases such as  “valuing 
contributions from all employees,” “contribute fully,” and “to have their voices 
heard and appreciated” (Shore and et al., 2011). Meanwhile, diversity may be de-
fi ned as diff erences in perspectives causing potential behavioral diff erences among 
group members and identifying diff erences among group members concerning 
other groups (McGrath, Berdahl and Arrow, 1995; Larkey, 1996). Th ere are ob-
servable characteristics of diversity that include gender, race, ethnicity, and age 
(Milliken and Martins, 1996) and non-observable dimensions, including cultural, 
cognitive, and technical diff erences among employees (Kochan et al., 2003). Gen-
erally, inclusion focuses on a sense of belonging and feeling valued by individuals, 
while diversity mainly emphasizes the belongingness theme and not the unique-
ness theme (Shore et al., 2011). 

As one of the critical themes in theories of participation in governance, in-
clusion refers to the diversity of status of people taking part in citizen participa-
tion, such as ethnicity, race, and gender (Quick and Bryson, 2016). In addition, 
it may be associated with concerns about the representativeness of people inter-
ested in decision-making about policies, plans, or programs. Citizen participation 
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can be variously defi ned through diff erent perspectives (Involve, 2005). Th is study 
will mainly focus on the democratic view. In particular, we consider it a vital as-
pect of democracy that “gives citizens a say in decision-making as well as  their 
voice can be heard; encourages civic skills and virtues; leads to rational decisions; 
and increases the legitimacy of decisions” (Michels, 2011, p. 279). Accordingly, 
citizen participation can be considered a community-based process by which citi-
zens’ public concerns, needs, and interests are incorporated into decision-making 
(Pateman, 1970; Holdar, 2002; AbouAssi, 2013).

Although citizen participation has been deepening democracy, the system for 
ethnic minorities remains inaccessible. Th eir participation can be characterized 
by “low rates of registration and voting, distrust towards the middle and higher 
levels of representation, and diffi  cult coordination, if any, between local and na-
tional levels of  representation” (Marques and Santos, 2004, p. 114). Ethnic mi-
norities are generally less active compared to the majority population (Hero and 
Tolbert, 2004; Just, 2017; Kaya, 2013). Ethnicity and race should be diff erentiated; 
“race is a socially defi ned categorization system based loosely on physical char-
acteristics such as skin color, that serves to maintain a sociopolitical hierarchy”; 
whereas ethnicity is made of  traditional values which are transmitted from the 
ancestors (Umaña-Taylor and Shin, 2007, p. 178).

Notably, ethnic minority groups in  the UK  and African-Americans in  the 
USA are not treated as well as the white majority (Wilson, 1987; Pilkington, 2003). 
In  American history, citizen participation has been limited to  diff erent groups, 
especially the poor and non-white groups. Only propertied, well-educated, white 
males have always been eligible to participate in government, and recently full par-
ticipation has become likely for the poor, and black (Strange, 1972). Nevertheless, 
Verba (1993) argues that there is no signifi cant diff erence among the three groups 
in political participation aft er accounting for diff erences in politically relevant re-
sources among Latinos, African-Americans, and Anglo-Whites. For him, dispari-
ties in education, income, and occupation associated with race and ethnicity that 
help to interpret participatory diff erences do not defi ne an ethnic group (Verba, 
1993). Reversely, in the UK, although the local government off ered opportunities 
for participation for ethnic minorities, there has not been a more enlightened and 
transformative policy-making process (Beebeejaun, 2006).

Th rough surveys that sampled minorities both in the US and New Zealand, 
Banducci et al. (2004) found out that the eff ects of minority empowerment vary 
by the context. In terms of descriptive representation are positive. Th is means that 
minority citizens will vote where minorities hold offi  ce. In other words, minority 
representation can symbolic links, bring about more positive attitudes towards 
government and encourage political participation. In particular, Maori are also 
more likely to vote if their representatives are also of Maori descent in New Zea-
land. Blacks living in minority-majority districts also score higher on these indica-
tors than blacks outside these districts in the US. Regardless of state environmen-
tal contexts, compared to  Whites and Latinos, African- Americans and Asian-
Americans have less confi dence in government responsiveness (Hero and Tolbert, 
2004). In the same vein, Just (2017) also asserts that members of ethnic minorities 
are generally less active in politics than majority populations. In the US, compared 
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to white Americans, all ethnic minorities are less likely to be involved in politics, 
whether as voters, campaigners, or candidates. Th e signifi cant minorities do not 
implicate those, ethnic minorities are represented well or can eff ectively partici-
pate in politics (Kaya, 2013). 

Th ere is some evidence suggesting that citizen participation varies concern-
ing political, cultural, and historical contexts. Hence, in Vietnam, this study fo-
cuses on citizen participation by defi nitions of the Public Administration Perfor-
mance Index (PAPI). In 2009, United Nations Development Program (UNDP), 
the Center for Community Support Development Studies (a Vietnamese research 
center on policy impact assessment), and the Vietnam Fatherland Front launched 
the PAPI – the most eff ective tool in Vietnam to assess the performance of govern-
ance and public administration based on citizens’ experiences. From 2009 to 2019, 
the PAPI survey was conducted through face-to-face interviews with 117,363 re-
spondents from diff erent demographic groups in rural and urban areas (63 prov-
inces, 207 districts, 414 communes, and 828 villages). Hence, respondents’ opin-
ions are refl ected more comprehensively and closely with the local government 
that they are evaluating. 

According to  PAPI, citizen participation means that citizens have a  voice 
in decisions that aff ect their lives, including choosing their government leaders, 
designing, and monitoring the implementation of policies. Th us, we analyze citi-
zen participation by ethnicity concerning four sub-dimensions: civic knowledge, 
opportunities for participation, equality elections, and voluntary contributions. 
Th ese sub-dimensions can be defi ned as the four steps of the slogan “Dan biet, dan 
ban, dan lam, dan kiem tra” (People know, People discuss, People do, and People 
monitor). In this study, civic knowledge focuses on citizens’ awareness of political 
life and participation rights, including elections and elected representatives. It re-
fers to the comprehensive understanding of Vietnamese citizens about the local 
governance structures, such as the Grassroots Democracy Ordinance, the above 
two familiar slogans, and the correct term of the local offi  ce. 

Recent research suggests essential links between citizen participation and 
civic knowledge. First, civic knowledge is  positively associated with citizen 
participation (Galston, 2007; Coley, 2012; Leigh, 2018). All other things being 
equal, the more knowledge citizens have, the more likely they are to participate 
in public aff airs. First, because civic knowledge is related to the content or what 
citizens must know, they can better understand the eff ects of  public policies 
on their interests if they have more ability. Th ey can eff ectively promote their 
interests in the political process (Galston, 2007). Second, regarding opportuni-
ties for participation, Vietnamese citizens typically participate through groups 
or associations, including offi  cially established ones such as mass organizations, 
and informal and unregistered ones such as local clans or cultural groups. Th ey 
are enabled to discuss and contribute to  formulating specifi c policies or pro-
grams. Regarding deliberative democratic theory (Parvin, 2018), citizen par-
ticipation also refers to the process during which whereby citizens possess the 
opportunity to participate in the public decision-making process. It means that 
citizens have the opportunity to directly participate in elections at various dif-
ferent levels. All Vietnamese citizens also have an equal chance to vote in all 
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elections at the local and grassroots groups elections. Th ird, the quality of vil-
lage elections refers to how the elections observe the participatory regulations 
provided in the Grassroots Democracy Ordinance (GRDO). Elections are tra-
ditionally central means to  realizing the core values of democracy, especially 
citizen participation. Th e quality of elections signifi cantly aff ects citizens’ trust, 
showing a higher level of citizen participation. Th erefore, the quality of elec-
tions is  considered an  indicator to  ensure the quality of  governance and the 
accountability of elected offi  cials (Alemika, 2007). Finally, citizen participation 
is also related to social networks and voluntary organizations (Putnam, 2000). 
Vietnamese citizens can voluntarily or compulsorily contribute to community 
development by participating in local government activities. Th is refers to the 
latent citizen participation in  “actions” such as  voluntary work for the com-
munity charity (Emorine et al., 2015). Residents realize that they must commit 
to improving their quality of life, so they actively participate in local activities 
through voluntary work. Voluntary contributions mean citizens’ willingness 
to  improve local living standards. In other words, citizens are genuinely vol-
untary for payments and are not coerced by local authorities or through other 
forms such as informal taxation.

Th is research considers citizen participation as the process of providing peo-
ple with knowledge and opportunities to participate in political, social, and ad-
ministrative activities that infl uence public decisions. We attempt to apply the rep-
resentative bureaucracy and inclusion theory to examine the infl uence of ethnic 
minorities on citizen participation at the local level in Vietnam. According to this 
theory, the members of minority group are less likely to be registered to vote and 
are less involuntarily contributing to local socio-economic development programs 
and policies than the members of majority group. In the case of Vietnam, we in-
vestigate whether the distribution of ethnic minorities of each province signifi -
cantly aff ects citizen participation at  the local level, especially in  diff erent sub-
dimensions such as civic knowledge, opportunities for participation, equality elec-
tions, and voluntary contributions (Figure 1).

Figure 1. Research Model
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In the regression, we take into account the fragmentation of ethnic minorities 
(EM) and estimate that in the province with a higher population density of ethnic 
minorities, citizen participation at the local level is lower. Th is leads to the main 
hypotheses of the present study:

H1. The proportion of ethnic minorities is negatively associated with citizen 
participation at the local level.

Concerning four sub-dimensions of citizen participation, there may be dif-
ferences between the ethnic minority group and the majority group in Vietnam. 
Th eoretically, minority groups are less likely than the majority group to have polit-
ical and civic knowledge (Hart and Atkins, 2002; Torney -Putta et al., 2001; 2007). 
Th e hypothesis is raised:

H1a: Th e higher proportion of ethnic minorities is, the lower level of civic knowl-
edge will be.

Compared with the majority group, ethnic groups have considerably fewer 
opportunities for participation (Stodolska et al., 2014). Th erefore, it hypothesizes 
the following:

H1b: Th e higher proportion of ethnic minorities is, the lower opportunities for 
participation will be.

A previous study reveals that voter-identifi cation legislation, specifi cally for 
minority, low-income, and less-educated people, might not infl uence the quality 
of elections (Jones, 2020). Although ethnic minorities have fewer opportunities 
to participate in socioeconomic matters than the majority group, they are likely 
to contribute to public aff airs, such as monetary or in-kind, voluntary, or required 
(Wells-Dang et al., 2015). Th erefore, in this study, we predict that the proportion 
of ethnic minorities will not aff ect the quality of local elections and voluntary con-
tributions at the local level. Socio-demographic status explains changes in citizen 
participation in  community management (Shamai, Abya, and Ebrahimi, 2015; 
Kinyanjui et al., 2013). Th erefore, we also hypothesize the following:

H2. Socio-demographic variations aff ect citizen participation at the local level.

Research Methods
Data collection
We use the secondary data collected from the Public Administration Perfor-

mance Index (PAPI), the Committee for Ethnic Minorities Aff air, and the General 
Statistics Offi  ce of 63 provinces of Vietnam from 2012 to 2017. It is likely a pioneer-
ing project to use four data sets to investigate the infl uence of citizen participation 
on government performance at the provincial municipal level, at least in Vietnam. 
A good reason for using multiple data sets is  to prevent common method bias 
(Alasuutari  et al., 2008; Ongaro and van Th iel, 2018). Th is study estimates the 
infl uence of ethnic minorities group and socio-economic backgrounds on citizen 
participation at the local level. Hence, we use panel data analysis random-eff ects 
model (REM) with White-Huber standard errors to  correct heteroskedasticity 
in current years. Typically, in panel data, if N (observation) is big and T (time) 
is short, the random-eff ects model (REM) is more suitable than the fi xed-eff ect 
model – FEM (Clark et al., 2010).
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Measures
Dependent variables. Citizen participation at the local level is interpreted ex-

plicitly by four sub-dimensions, including Civic Knowledge (CK), Opportunities 
for participation (OP), Quality of election (QE), and Voluntary contribution (VC) 
according to PAPI’s defi nition.

Independent variable.  In this study, the proportion of  ethnic minorities 
in each province is measured as an independent variable, and we also control four 
factors that we hypothesize infl uence our independent and dependent variables, 
including unemployment rate, educational level, urbanization rate, and poverty 
rate.

Control variables
Unemployment rate. It is argued that people participate more when they have 

resources (time, money, civic skills) and when they are recruited (Brady et al. 
1995; Gaxie, 2002; Schur, 2003). Th ey show that employed people participate more 
(in all activities except voting). A recent review of the literature presents a low level 
of political participation of unemployed compared to employed people, although 
this eff ect may be contingent upon socio-economics status (Chabanet, 2007; Lor-
enzini and Giugni, 2012). In this study, we consider the unemployment rate for the 
regression. We estimate that in a province where the unemployment rate is higher, 
citizen participation in local government is lower.

Urbanization rate. Urbanization is  a worldwide megatrend. It has signifi -
cantly changed interactions between people and the environment in recent dec-
ades. Although theories on  the relationship between social environment and 
civic participation are still lacking, it could be argued that the level of urbani-
zation infl uences citizen participation (Davidson and Cotte, 1989; Kakumba, 
2010). Th e place of residence shows some tendencies toward political participa-
tion. People who live in rural areas participate politically more than their ur-
ban counterparts (Richardson, 2014). Maybe rural people have fewer resources 
hence they have more “sense of community” than urban people (James, 2001). 
Th is study predicts that provinces with higher urbanization rates have lower 
levels of citizen participation.

Education level. Th ere are great pieces of evidence that the education level 
of each individual aff ects political participation (Bovens and Wille, 2010; Ber-
insky and Lenz, 2011; Persson, 2014, 2015; Gidengil et al. 2017). Th e social net-
work argument implies that well-educated people have a more signifi cant stake 
in various policy areas. Hence, they are more inclined to participate in political 
aff airs (Aars and Christensen, 2018). Carreira et al. (2016), on the other hand, 
argue that education level infl uences citizen participation only in the way they 
perceive and carry out their involvement in public policies. Th is study claims 
that provinces with higher levels of education tend to have higher levels of citi-
zen participation.

Poverty rate. Along with education, income level is considered one of the 
indicators to  form opinions and communicate eff ectively in  the participation 
process. Typically, higher-income people have a more signifi cant stake in vari-
ous policy areas; hence income is  positively associated with political interest 
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and participation (Campbell, 2002). It  is well known, Americans with higher 
incomes tend to participate more actively in politics than lower-income citizens. 
Higher-income people are more likely to  vote, participate in  political discus-
sions, attend campaign events, donate money, and contact public offi  cials (Ver-
ba, Schlozman, and Brady 1995; Schlozman, Verba, and Brady, 2012). According 
to Clark and Wise (2018), this study also advocates that provinces with higher 
poverty rates have lower citizen participation rates. 

Th e defi nitions and sources for all variables used in this study are summa-
rized in Table 1.

Table 1 
Variables defi nitions

Variable Citation Measurement Source

Dependent variables 
– Citizen participation (CP) 
– Civic Knowledge (CK) 
– Opportunities for parti ci-
pation (OP) 
– Quality of election (QE) 
– Voluntary contribution 
(VC)

Andrew-Wells Dang 
and et.al, 2015; 
Giang, Nguyen 
and Tran, 2016; 
Nguyen, 2015; 
Jairo, Nguyen, Tran 
and Phung, 2015

Assess diff erent 
mechanisms for 
citizen participa-
tion in the processes 
of governance and 
public administration.

www.papi.org.vn

Independent variables 
Ethnic Minorities (EM)

Hero and Tolbert, 2004; 
Just, 2017; 
Kaya, 2013

Th e proportion 
of ethnic minorities 
of each province

Th e Committee 
for Ethnic 
Minorities Aff air

Control variables 
Unemployment rate (Un) 

Urbanization rate (Urb) 

Education level (Edu) 

Poverty rate (Pov)

Chabanet, 2007;
Lorenzini and Giugni, 2012

Davidson and Cotte, 1989; 
Kakumba, 2010; 
Richardson; 2014; 
James, 2001.

Bovens and Wille, 2010; 
Berinsky and Lenz, 2011; 
Persson 2014, 2015;
Gidengil and et al. 2017

Clark and Wise, 2018

Percentage in each 
province

Percentage in each 
province

Percentage 
of the education level 
of the adult population 
in each province

Percentage in each 
province

Th e General 
Statistics Offi  ce 
of 63 provinces

Sources: Composed by the author.

Models
Taken together with ethnic minorities and a set of control variables unique 

to each province, a basic model has been developed to examine citizen partici-
pation.

CPt = f (EM, other control variables), including CPi, t = β0 + β1EMi, t + β2Uni, t + 
β3Urbi, t + β4Edui, t + β5Povi, t + ε
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In which:
CPi, t : Citizen participation in the year t
EMi, t : the rate of ethnic minorities in each province in the year t
Uni, t : the unemployment rate in each province in the year t
Urbi, t : urbanization rate in each province in the year t
Edui, t : education level in each province in the year t
Povi, t : poverty rate in each province in the year t
ε: an error term.
We run a set of  two models to  investigate the eff ects of ethnic minorities 

and socio-demographic backgrounds on citizen participation at the local level. 
Model 1 examines the infl uence of ethnic minorities and demographic, social 
backgrounds on citizen participation at the local level. Model 2 estimates these 
eff ects in terms of four sub-dimensions of citizen participation, including Civ-
ic Knowledge (CV), Opportunities for participation (OP), Quality of elections 
(QE), and Voluntary contributions (VC), respectively.

Results

Citizen participation (including its four sub-dimensions), the proportion 
of ethnic minorities, unemployment rate, urbanization rate, education level, and 
poverty rate in 63 provinces of Vietnam are varied. Table 2 presents descriptive 
statistics on these variables.

Table 2 
Descriptive Statistics

Variable Obs Min Max Mean Std. Dev.

Dependent variables

CP (citizen participation at the local level) 376* 3.75 6.81 5.19 .5081427

CV (Civic Knowledge) 376 0.62 1.92 1.14 .2680549

OP (Opportunities for participation) 376 1.19 2.13 1.73 .1886285

QE (Quality of elections) 376 1.05 1.87 1.53 .1601344

VC (Voluntary contributions) 376 0.47 1.795 .89 .2140561

Independent Variable

EM (Ethnic Minorities) 378 .05 92.69 22.3 28.61

Control Variables

Un 378 .14 4.96 2.02 1.077189

Urb 378 9.72 87.62 27.70 17.06517

Edu 378 5.1 42.7 16.82 6.930949

Pov 378 0 43.5 10.49 8.496367

Sources: Calculated by author.
Note: *Th e database has missing values of two provinces (Bac Giang and Dong Th ap) in 2014.
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Based on  data from the PAPI’s report, we  found that citizen participa-
tion at the local level is differentiated by geographical characteristics (Table 3). 
From 2012 to 2015, the average level of citizen participation at the local level 
decreased with fluctuation, reaching the lowest of 4.85 out of 10 in 2015. This 
was, followed by a dramatic increase, and peaked at 5.4 out of 10 in 2016. 

Then, it decreased slightly in 2017. Northern people tend to be more ac-
tive in  participation compared to  Southern people. For instance, from 2012 
to  2017, the average citizen participation score of  the Northern region was 
5.38 out of 10, compared to 4.98 out of 10 in the Southern region. Most of the 
provinces that achieved the highest scores were in the North. This phenom-
enon of regional convergence dates back to 2011 and has intensified over the 
last six years.

Additionally, most of  the provinces that got received the lowest score 
to scores have a high proportion of ethnic minorities, such as Lai Chau (85.98%), 
Cao Bang (92.69%), and Lang Son (87.46%). Most strikingly, Ha Tinh is  the 
only province that got achieved the highest score in citizen participation at the 
local level from 2015 to 2017. In  fact, in Ha Tinh, opportunities for the par-
ticipation of citizens as well as the quality of elections are also extremely high. 
Perhaps the success of this participatory process is largely due to the will and 
ability of  the Ha Tinh authorities to undertake participatory planning (Dang 
and et al., 2016).

We also found that the average percentage of ethnic minorities in Viet-
nam is over 22%, spread over 63 provinces. All provinces with the highest pro-
portion of ethnic minorities, such as Cao Bang (92.69%), Lang Son (87.46%) 
and Lai Chau (85.98%), are located in  rural mountainous areas. The other 
provinces with the lowest proportion of ethnic minorities, such as Hai Phong 
(0.05%) and Ha Nam (0.1%), are located in urban or delta areas.

Table 3 
Citizen Participation at Vietnam provinces from 2012 to 2017

N Minimum Maximum Mean Std. Deviation

CP2012 63 4.17 (Dak Lak2) 6.19 (Binh Dinh2) 5.2760 .46096

CP2013 63 4.32 (Lai Chau1) 6.48 (Quang Binh1) 5.2068 .43856

CP2014 61 3.96 (Ninh Th uan2) 5.89 (Quang Tri1) 4.9880 .41806

CP2015 63 3.75 (Lai Chau1) 6.44 (Ha Tinh1) 4.8522 .50862

CP2016 63 4.43 (Tra Vinh2) 6.81 (Ha Tinh1) 5.4006 .52227

CP2017 63 4.33 (Binh Duong2) 6.41 (Ha Tinh1) 5.3714 .44774

 Sources:  Calculated by the author. 
Notes: 1 Provinces belong to the North region.
2 Provinces belong to the South region.
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As the data revealed in Table 4 shows, ethnic minorities, and socio-demo-
graphic characteristics can explain 36% of the Vietnamese provinces’ variance 
in citizen participation. 

Furthermore, these variables can explain the variations of  the four sub-
dimensions of  citizen participation from 2%  (opportunities for participation) 
to approximately 22% (civic knowledge), and around about 30% (voluntary con-
tribution) to 47% (quality of election). 

Th e proportion of ethnic people living in each province is negatively asso-
ciated with citizen participation at the local level and one sub-dimension (civic 
knowledge). 

Th e coeffi  cient of ethnic minorities is consistently negative and signifi cant 
in  Model 1  and Model 2,  except for the last three sub-dimensions of  CP (β1 
= -0.002, p≤0.05; β2 = -0.004, p≤0.01, respectively). Th ese results strongly sup-
port hypotheses  H1 and H1a that the proportion of  ethnic minorities in  each 
province is negatively associated with citizen participation at the local level and 
civic knowledge.

Additionally, there is no signifi cant eff ect of ethnic minorities on opportu-
nities for participation (OP). 

Additionally, even though there is  no signifi cant eff ect of  ethnic minori-
ties on  opportunities for participation (OP), the negative sign is  as expected 
(β = -0.0009). 

Especially, ethnic minorities have no eff ect on the quality of elections (QE) 
and voluntary contributions (VC), which supports our original arguments. 

Th ese results do not support hypothesis H1b. To summarize, citizens who 
belong to non-ethnic people groups are more likely to participate in  local af-
fairs than ethnic ones in Vietnam. Furthermore, Model 1  shows that four so-
cio-demographics (unemployment rate, urbanization rate, education level, and 
poverty rate) are statically signifi cant in explaining citizen participation at the 
local level. 

Th e results support our hypothesis H2. In  general, our fi ndings also sup-
port other scholars’ arguments (Nguyen et al., 2015; Jairo, Nguyen, Tran, and 
Phung, 2015). In  provinces with a  higher education level population, citizen 
p articipation is more robust than in regions with lower educational attainment 
(β = 0.026, p < 0.01). 

Th e most noticeable point of these fi ndings is that citizens in provinces with 
higher unemployment rates, higher urbanization rates, and higher poverty rates 
tend to participate less actively in  local government. (β = -0.066, p < 0.1; β = 
-0.013, p < 0.01; β = -0.008, p < 0.1, respectively).

One striking fi nding is  that comparing Model 2  to Model 1;  the socio-
demographic conditions are only statistically signifi cant in explaining the fi rst 
sub-dimension of CP-civic knowledge. Individual provinces having a higher 
unemployment rate and higher poverty rate can lead to lower civic knowledge 
(β = -0.06, p < 0.01; β = -0.008, p < 0.1). 

Additionally, education level is  still positively related to  civic knowledge 
(β = 0.06, p < 0.01). Even though there is no signifi cant eff ect of the urbanization 
rate on civic knowledge, a positive sign is expected (β = 0.00).
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Table 4 
Th e eff ect of ethnic minorities and socio-demographic backgrounds 

on citizen participation at the local level
Model 1 Model 2

CP CV OP QE VC

Model (n=376) (n=376) (n=376) (n=376) (n=376)

EM -0.002** -0.004*** -0.0009 0.00 0.000

(0.0014) (0.0008) (0.0005) (0.000) (0.000)

Un -0.066* -0.06*** -0.02* -0. 008 -0.02

(0.038) (0.013) (0.012) (0.012) (0.002)

Urb -0.013*** 0.000 0.000 -0.004*** 0.006***

(0.003) (0.001) (0.000) (0.000) (0.001)

Edu 0.026*** 0.006*** 0.001 0.01*** 0.175***

(0.007) (0.002) (0.002) (0.002) (0.075)

Pov -0.008* -0.008*** (0.003)* -0.001 -0.02***

(0.006) (0.003) 0.003 (0.002) (0.002)

Costant 5.37*** 1.16*** 1.72*** 1.48*** 1.16***

(0.178) (0.04 (0.05) (0.05) (0.06)

R-squared 0.36 0.22 0.02 0.47 0.30

Source: Calculated by the author.
Notes: Robust standard errors in parentheses: *** P <0.01; ** P <0.05; * P <0.1.

Discussion and Conclusion

Th e fi ndings in  Model 1  support our hypotheses H1, H1a, and H2  and the 
arguments of  other scholars (Nguyen, 2015; Jairo, Nguyen, Tran, and Phung, 
2015) that the disparities between the majority Kinh population and the ethnic 
minorities and the regional diff erences in  socio-demographic background, all 
these factors infl uence citizen participation at the local level in Vietnam. Indi-
vidual provinces with a higher percentage of ethnic minorities have a lower level 
of citizen participation including civic knowledge. 

Although the Vietnamese government has prioritized many policies for eth-
nic minorities, they also less fully and formally participate in local government. 
Th is issue may be originated from a lack of education and poverty. It is evident 
that the percentage of college-educated ethnic minorities is defi cient, and near-
ly 21% of  the ethnic minority people in Vietnam are illiterate (MOET, 2019). 
In addition, the proportion of poor and near-poor ethnic minority households 
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is 35.5 percent, nearly 3.5 times higher than the national average of 10.2 percent 
(GSO, 2019). Hence, non-Kinh people have lower civic knowledge than the ma-
jority Kinh group. 

Additionally, in provinces with higher unemployment rates, urbanization 
rates, and higher poverty rates, citizens tend to participate less actively in local 
government. Most ethnic minority people live in rural and mountainous areas; 
their life is  tough. According to  the results of  the national survey of  53 eth-
nic minority groups in 2015, the rate of ethnic minority poverty still accounts 
for over 23%, which is four times higher than the average national rate. Espe-
cially in some places, the poverty rate of non-Kinh people is also around 50% 
(UNDP, 2017). Th us, they defi nitely cannot aff ord voluntary contributions to lo-
cal governments rather than the majority group. Th ese disparities in citizen par-
ticipation between ethnic minorities and the Kinh majority still stand in sharp 
contrast to evidence of  the Grassroots Democracy Ordinance in  favor of citi-
zen participation to increase empowerment and equality. More precisely, in the 
province where Kinh’s population density is high, citizen participation at the lo-
cal level is higher. Th erefore, promoting citizen participation for ethnic minori-
ties also becomes an issue.

Aft er the Doi moi (Renovation) of 1986, Vietnam has become one of  the 
most dynamic and impressive countries in South East Asia. Accordingly, citi-
zens have a greater awareness of their civil rights as they have more opportuni-
ties to access information and education. Th is issue is one of the most important 
cornerstones for promoting democracy in  Vietnam. Th e Vietnamese govern-
ment has implemented many policies to improve ethnic minorities’ lives, but the 
results have not been achieved. Most supported policies are likely built in cen-
tralization – a “top-down” approach, not being informed, and consulted through 
citizen participation. 

Despite the Vietnam 2015 Law setting a minimum quota for members 
of ethnic minorities to be nominated for the election of deputies to the National 
Assembly, in  reality, ethnic citizens do not participate in  the formulation and 
implementation of policies and oppose some unreasonable policies. In Vietnam, 
the government has implemented many diff erent measures to democratize eco-
nomic, political, and social life and enhance citizen participation. However, the 
eff ects of democratization need to be carefully scrutinized. Th eoretically, “mem-
bers of ethnic minorities are generally less active in politics.” Our results sup-
port the arguments that the disparities between the majority of Kinh people and 
ethnic minority groups and the socio-economic conditions among 63 provinces 
all infl uence citizen participation at the local level in Vietnam.

Perhaps the most critical challenge for governments in  the 21st century 
is  how to  build a  fairer and equal society to  achieve sustainable development 
goals, with the role of citizen participation coming into play. With these fi nd-
ings, this study proposes some policy implications for enhancing citizen partici-
pation to ensure the development rights of ethnic minorities. First, policymak-
ers should implement equal policies and strategies to truly empower ethnic mi-
norities in remote areas through more eff ective mass organizations because they 
mainly live in  the mountainous and remote regions where there are few mass 
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organizations. According to the Western theory of democracy, interest groups 
or mass organizations oft en initiate and organize various kinds of events to rally 
support. Therefore, the more organizations and the more members in mass 
organizations are in one place, presumably the higher citizen participation is. 

Additionally, the transformation of  mass organizations to  become more 
open and democratic instead of simply serving as the propaganda agency of the 
State is  also important. Signifi cantly, the Vietnamese government should em-
phasize policies concerning education and training for ethnic minorities. Th is 
strategy might be more fruitful because it would lead to more robust support for 
citizen participation, which is important for democracy. 

To suit the unique conditions and culture of each region, minority groups 
should be directly involved in the formulation and implementation of local poli-
cies, rather than following the centralization policies of the central government. 
When the draft  of the procedure is completed, they should be invited to inde-
pendently participate in the consultations and directly implement and supervise 
local civil works.

Several signifi cant limitations need to  be considered in  this study. First, 
we use the secondary data from multiple datasets from 2012 to 2017 because 
the National data of Ethnic minorities have not been updated until now. Second, 
besides the representative bureaucracy and inclusion theory, this study should 
have broader, more generalized theoretical implications to both the theoretical 
framework and analysis specifi c to  Vietnam. Th ird, because Vietnam belongs 
to  the ASEAN community, further study should focus on comparison among 
these countries. 
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Abstract. Civil society plays an  important role in  the management of  national 
parks, but there needs to be more literature on the interactions of civil society with gov-
ernment. Th e participatory management strategy has been criticized for articulating the 
ideals of failed collaboration in the management of national parks. Th e implementation 
of a collaborative management strategy has provided signifi cant opportunities and roles 
for civil society in the management of the national park, taking into account the social, 
economic, and cultural conditions and expectations of the local community. Th e aim 
of this study is to empirically examine the participation of civil society and challenges 
in the management of Tesso Nilo National Park in Riau Province. Using qualitative and 
quantitative approaches through snowball interviews and social network modeling, and 
conducting a case study analysis, our fi ndings show that the community is still given 
a  secondary role. Th e involvement of  civil society in  the collaborative management 
of Tesso Nilo National Park still needs to be strengthened. However, the institutional 
formation and the nature of their involvement in supporting and implementing activi-
ties still needs to be improved. In some cases, community empowerment has already 
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begun. Th e main challenges are related to regulations or policies, community capacity, 
resources and governance relationships, therefore the objectives of  collaborative na-
tional park management activities have not been achieved.
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Tesso Nilo.
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Introduction 

Conservation areas, including national parks, are now considered part 
of  the economic, social, cultural, and environmental landscape of  surrounding 
community (Brill et  al., 2017). As  the understanding of  the importance of  na-
tional parks evolves, the management model needs to be changed (Bulatovic and 
Tripkovic-Markovic, 2015) to  achieve harmony between the functions of  na-
tional park management among stakeholders such as  central government, lo-
cal governments, the private sector, community-based organisations (CBOs) 
and non-governmental organisations (NGOs). (Puhakka and Saarinen, 2013). 
Th e policy of managing national parks by providing regulations based on com-
mand and control is clearly not eff ective enough to solve the problems in national 
parks. Th e management process that is  top-down in nature is oft en not careful 
enough to  identify potential problems in  the fi eld, which ultimately makes the 
situation worse. For example, in Nepal, the Nationalization Act of 1957, gave the 
state complete control over the country’s commercial timber market (Jones, 2007), 
which led to massive deforestation because the government to monitor forest ar-
eas, especially in remote rural areas. 

Management of National Parks as mandated by the international community 
Th e World Commission on Protected Areas (WCPA) cannot be managed by only 
one institution, but must involve various parties and must be able to provide eco-
nomic benefi ts to interested parties, including the people living in and around the 
conservation area. Cernea and Schmidt-Soltau (2006) have led conservation area 
management to involve local people in co-management of natural resources and 
to promote community-based natural resource management (Mahajan et al., 2021). 

Experts argue that for successful co-management, community members 
must have a strong understanding of natural resource ownership and be involved 
in decision-making as equal partners with governmental and non-governmental 
actors (Measham and Lumbasi, 2013; Roka et al., 2019).

In Indonesia, cooperation in the management of national parks was widely in-
troduced in early 2005 because it was related to the issuance of the Minister of For-
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estry Regulation No. P.19/Menhut II/2004 concerning collaborative management 
of  nature reserves and nature conservation areas including national parks. Ar-
rangements for the implementation of collaboration are regulated in quite detail 
in Articles 4–8, which include the principle of partnership, the types of activities, 
the types and criteria of actors that can be involved, the position of actors as ini-
tiators, facilitators, and companions, the possible forms of support, and aspects 
of  funding (WWF-Indonesia, 2006). Until 2015, the government in  Indonesia 
had established no  less than 50  conservation areas (Direktorat Jenderal KSDE, 
2016), one of these is the Tesso Nilo National Park (TNNP), located in Pelalawan 
Regency and Indragiri Hulu Regency, Riau Province. Th e management of Tesso 
Nilo National Park is under the Tesso Nilo National Park Center (BTNTN) Pelala-
wan, which is structurally under the authority of the Directorate General of Forest 
Protection and Nature Conservation of the Ministry of Forestry. In its manage-
ment, Tesso Nilo National Park is actively exploring partnerships with local gov-
ernments, private companies, CBOs, and NGOs to address community interests 
through a  collaborative approach based on  experiences around the world and 
adapted to the ongoing social context since the early 1990s.

Th erefore, community participation in TNNP may not be a new idea in con-
servation, but it will defi nitely become more institutionalised as a partner for the 
government. However, who belongs to civil society and how they should be in-
volved are important questions to be answered in this research. Th e challenge for 
the authorities is to eff ectively involve civil society as a stakeholder in the manage-
ment of TNNP and ensuring adequate representation of community interests and 
public involvement must go beyond consultation (Arnstein, 2019). At the national 
level, this is challenging. Still, at the local scale, it may be more achievable, espe-
cially in the sense of place in the relationship between a person and a place (Jor-
gensen and Stedman, 2006) which can be used to engage civil society through its 
relationship with national park management (Hausmann et al., 2016). 

In discussing civil society participation in the management of TNNP, some 
advocate for civil society to serve as a democratic facilitator, while others see civil 
society as part of a post-political management system that promotes the legitimacy 
and inclusivity of democracy (Flannery et al., 2018). Civil society is seen as being 
solely committed to a conservation obligation rather than representing a broader 
range of community interests. As a result, civil society must be able to play a role 
as an advocate for community interests in the management of TNNP by empow-
ering communities, as  their presence can also help to  increase the benefi ts and 
dynamism of existing groups (Cooke and Kothari, 2001).

Several research on civil society engagement in the management of national 
parks have been presented. Th e majority of  the evidence focuses on  the advan-
tages and limitations of civil society rather than their interactions with the federal 
or state governments (He et al., 2020; Colua de Oliveira et al., 2021; Friedman et al., 
2020). Th is research aims to fi ll a gap in the literature. Th ere is a lack of research 
on the connection between civil society and the central government in TNNP ad-
ministration. Th e goal of  this study is  to experimentally investigate civil society 
engagement in the management of Tesso Nilo National Park and the most signifi -
cant problems. Using a collaborative approach paradigm, we began our research 
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by enhancing information regarding TNNP management by integrating civil so-
ciety. We explored the relationships and role of each stakeholder using a  social 
networking method to further examine the role and establish collaborative issues 
in supporting the ongoing growth of the management of TNNP, and the fi nal part 
will present conclusions.

Methods 
Case Study Area
Th e research site is in the Tesso Nilo National Park which is located at co-

ordinates between 000 05’ 40” and 00° 20’ 47” south latitude and 101° 35’ 21” 
and 102° 03’ 21” east longitude. Administratively, TNNP is located in two regen-
cies, namely Pelalawan Regency and Indragiri Hulu Regency, in Riau-Indonesia 
Province (Figure 1). Th e Tesso Nilo forest area has a topography ranging from 
lowlands to hilly areas. Th e TNNP area and its surroundings are water catchment 
areas for several rivers, including the Tesso River (in the west), the Segati River 
(in the north), and the Nilo River (in the east). All three are sub-watersheds 
of Kampar, precisely between the Tesso and Nilo watersheds in Riau Province. 

Figure 1: Location of Tesso Nilo National Park, Riau Province.
Source: Balai Taman Nasional Teso Nilo, 2021. 

Th e Tesso Nilo forest area was formerly known as the Langgam Forest area, 
which was designated as a Limited Production Forest (HPT) to meet the needs 
of industrial raw materials and other wood products. However, along with the loss 
of forests, new problems also arise. In the 1980s the problem of elephants began 
when theTesso Nilo forest area was cleared for transmigration settlements. Since 
then, elephants have repeatedly visited the village and destroyed the community’s 
plantations. Several large-scale companies engaged in industrial forest plantations 
and plantations have surrounded this area, so that, prior to the designation of this 
area as  a  national park, various parties were very interested in  managing it  for 
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various purposes, such as industrial forestry plantations (hutan tanaman industry/
HTI) and oil palm plantations (WWF-Indonesia, 2006). 

Tesso Nilo National Park was established by  the Decree of  the Minister 
of  Forestry of  the Republic of  Indonesia No.: SK.6588/Menhut VII/KUH/2014 
on the Designation of the Tesso Nilo National Park Forest Area of 81,793 ha in 
Riau Province. Th e TNNP area is  one of  the remaining secondary forest areas 
of the extensive forests of Riau Province. TNNP has a diversity of fl ora and fauna, 
including various types of plants and several types of fauna that are protected and 
classifi ed endangered according to IUCN criteria, such as Sambar Deer, Muncak 
Deer, Tapir/Cipan, Sun Bear, Sumatran Elephant and Sumatran Tiger.

Th e main problems in  Tesso Nilo National Park are mainly related to  its 
management, where there are many overlapping areas status, illegal logging and 
land occupations by  the community to  be converted into oil palm plantations. 
Livelihood pressures and limited community access to  natural resources in  the 
forest have led to  increased human-wildlife confl icts around the National Park. 
Th e Campfi re program in  Zimbabwe is  a  vivid example of  a  conservation pro-
gram to mediate human-wildlife confl ict (Frost and Bond, 2008). Th e community 
views the forest as  shared ownership, so  that anyone can use it. Th is view has 
consequences for the neglect of natural resources. If this ownership system is left  
unchecked, it tends to lead to massive exploitation of natural resources. In addi-
tion, the community also assumes that the government is not on the side of people 
who live near the forest, they are told to protect and maintain the forest but are 
not given the authority to manage and obtain permits for its use, thus creating 
injustices that can result in the community being less concerned about the sus-
tainability of the forest.

Approach
We employed a mixed methods technique to solve the research topic [28]. Th is 

research is related to the participation of civil society and the challenges encoun-
tered in  collaborative management of  TNNP. Th erefore, the mixed methods ap-
proach is very suitable because it combines quantitative and qualitative approaches 
that make it possible to analyze civil society involvement using quantitative social 
network analysis (SNA) and with qualitative methods to explain how civil society 
is involved and what challenges are encountered in managing TNNP in the prov-
ince Riau. In this study, we use the term actor for institutions that are included 
in formal entities with offi  cial affi  liations related to the management of TNNP.

 
Study design and data collection
Th is research uses a case study design (Creswell, 2009). Th is design allowed 

us to collect in-depth information on the involvement of civil society in the man-
agement of TNNP in Riau Province. Participants were selected using purposive 
sampling with a non-probability technique. Th is technique is appropriate for this 
research as we only need information from actors who are directly involved and 
have the in-depth knowledge needed for this. Participants were selected through 
literature search, initial data collection, and snowballing. Th e researcher fi rst con-
ducted a  literature search on  the actors involved in  the management of  TNNP 
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in Riau Province. Next, the researchers visited the Tesso Nilo National Park Hall 
and got a list of actors involved in the management of TNNP. Th is list is reconciled 
with the list obtained from the literature search to obtain a list of participants. Fi-
nally, several new actors emerged that were not found in the initial search, making 
a total of 30 actors involved in this research (Table 1).

Interviews were conducted as data collection tool. Data collection was carried 
out between February and April 2021. Interviews were conducted with various or-
ganizational actors to obtain the required data and information. Th e appropriate 
instrument for data collection is the interview guide. Th is guide includes a series 
of open-ended questions that form the basis for discussion between researchers and 
informants. Aft er the interview, the actors were asked to indicate other actors with 
whom they cooperate (whether they regularly exchange information or cooperate 
in their activities). Based on this data and criteria, a data matrix is created where 
1 indicates that there is a relationship between two actors and 0 indicates that there 
is no relationship between two actors. Th e data collected from this matrix will form 
a network visualization using NetDraw from UCINET 6 (Borgatti et al., 2002). 

Table 1 
Types and names of actors in the management 

of Tesso Nilo National Park
Types Actor/institution name

Central government Balai Taman Nasional Tesso Nillo Pelalawan (BTNTN)

Local government Dinas Lingkungan Hidup dan Kehutanan Provinsi Riau (DLHKR), 
Pelalawan Regency Government (PEMKAB), Dinas Pariwisata, Kebudayaan, 
Pemuda dan Olahraga Kabupaten Pelalawan (DPKKO)

Village government Lubuk Kembang Bunga (LKB), Air Hitam (AH), Bagan Limau (BL), 
Pontian Mekar (PM)

Private companies PT. Riau Andalan Pulp and Paper (RAPP), PT. Siak Raya Timber (SRT), 
PT. Jungle Peranap Indah (RPI), PT. Rimba Blue (RL), PT. Sola Lestari Forest (HSL)

Civil Society (CBOs) Yayasan Taman Nasional Tesso Nilo (YTNTN), Indigenous Peoples (MA), 
TNTN Community Forum (FMTNTN), Community Empowerment 
Consortium (KPM), Kempas Group (KK)

Non-Governmental 
Organizations (NGOs)

WWF, Jikalahari, and Walhi

Military and police Babinsa, Polsek and Forestry Police (POLHUT)

Academics Universitas Riau (UNRI), Universitas lancang Kuning (UNILAK), 
Universitas Islam Riau (UIR)

Media Riau Pos (RP), Tribun Pos (TP), Pekanbaru Pos (PR)

Source: Processed by the author, 2021.

Social Network Analysis (SNA)
To identify the involvement and role of actors in the management of TNNP, 

we used Social Network Analysis (SNA). Cronin (2015) SNA is a set of techniques 
used to identify and represent interaction patterns among social entities. SNA an-
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alyzes the nature and pattern of interactions between diverse things using graphi-
cal tools. Th ese entities (the actors under investigation) are represented as points 
known as nodes or vertices, and their relationship is represented by lines known 
as links , edges, or arcs (Cronin, 2015). 

Th e important or  prominent nodes generally occupy strategic locations 
in a network (Wasserman et al., 1994). Th e centrality of roles in networks is one 
of the earliest approaches to be pursued by network analysts (Scott, 1988), and 
is used to derive the position features of actor nodes in the network. Th e rela-
tionships between entities are measured by the frequency of contacts or by cri-
teria set by the researcher. 

In this study, two main criteria are used namely magnitude and directional-
ity. Th e magnitude refers to the frequency and strength of social interaction, while 
directionality refers to the fl ow or direction of social interaction, in terms of where 
or  from whom the interaction originates and to whom it  is directed (Xu et al., 
2018). In this study, the magnitude is measured by the exchange of information 
and communication between actors regarding the management of TNNP Direc-
tion is measured in terms of where information usually comes from and to whom 
it is directed in the actor network, and it is visualized with arrows in the the actor 
network diagram.

Results and Discussion 
Actors involved in the management of Tesso Nilo National Park in Riau 

Province
Th ere are 30 actors identifi ed in the management of TNNP in Riau Prov-

ince, including the Central Government, Regional Governments, Village Gov-
ernments, Private Sector, Civil Society/(CBOs), (NGOs), TNI/Polri, Academics, 
and Media. Th e following sections discuss the activities of  the various actors 
in detail. From the results of interviews, literature studies and fi eld observations 
related to  the roles and types of  actor initiatives in  the management of  Tesso 
Nilo National Park, three groups of stakeholders were identifi ed, namely: 1) key 
stakeholders, 2) primary stakeholders, and 3) supporting stakeholders (Second-
ary stakeholders). Th e central government through the Tesso Nilo National Park 
Hall is a key stakeholder because it has the legal authority to implement TNNP 
management policies, as shown in Table 2.

Table 2 
Types and roles of actors in the management 

of Tesso Nilo National Park
Type Actors/institution name Roles Purpose

A. Key stakeholder

Central 
Government 

Balai Taman Nasional Tesso Nilo Pelalawan 
(BTNTN)

Implementor
Facilitator
Accelerator
Environmental 

Coordination
in Social 
and Economy 
Dimension
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Type Actors/institution name Roles Purpose

B. Primary stakeholder

Non-
Governmental 
Organizations 
(NGOs)

WWF, Jikalahari, Walhi Facilitator
Accelerator

Coordination 
in Social and 
Environmental 
Dimension

C. Secondary stakeholder

Local 
Government 
(Pemda)

Dinas Lingkungan Hidup dan Kehutanan 
Provinsi Riau (DLHKR), Pelalawan Regency 
Government (PEMKAB), Dinas Pariwisata, 
Kebudayaan, Pemuda dan Olahraga Kabupaten 
Pelalawan (DPKKO)

Facilitator Social 
dimension

 Village 
Government 
(Pemdes)

Lubuk Kembang Bunga (LKB), Air Hitam (AH), 
Bagan Limau (BL), Pontian Mekar (PM)

Implementor
Accelerator

Social and 
Economy 
dimension

Private 
companies

PT. RAPP (RAPP), PT. Siak Raya Timber (SRT), 
PT. Rimba Peranap Indah (RPI), PT. Rimba 
Lazuardi (RL), PT. Hutani Sola Lestari (HSL)

Accelerator Social and 
Economy 
dimension

Civil Society
(CBOs)

Yayasan Taman Nasional Tesso Nilo (YTNTN), 
Indigenous Peoples (MA), Taman Nasional 
Tesso Nilo Community Forum (FMTNTN), 
Community Empowerment Consortium (KPM), 
Kempas Group (KK)

Implementor
Accelerator

Social and 
Economy 
dimension

Military 
and police

Teritorial defence management (BABINSA), 
local police (Polsek), and Forestry Police 
(POLHUT)

Control Social and 
Environmental 
dimension

Academics Universitas Riau (UNRI), Universitas lancang 
Kuning (UNILAK), Universitas Islam Riau (UIR)

Accelerator Environemntal 
and Science 
dimension

Media Riau Pos (RP), Tribun Pos (TP), Pekanbaru Pos 
(PR)

Informative Environmental

Source: Processed by the author, 2022.

Network of TNNP Management Actors in Riau Province
Figure 1 is a network of actors involved in natural resource management in the 

conservation area of TNNP in Riau Province. Th e arrows show the relationship/
interaction where the one-sided arrows indicate an unrequited relationship and 
the two-sided arrows indicate there is a reciprocal relationship between the ac-
tors. Figure 2 measures popular or important actors in the network by eigenvector 
centrality where Balai Taman Nasional Tesso Nilo Pelalawan (BTNTN) emerges 
as an important or key actor with a value of 0.35, indicated by a larger purple box 
and more incoming and outgoing arrows. Finally, Figure 3 shows BTNTN as an 
intermediary actor or a link between all other actors in the network, with a value 
of 29.89 indicated by a larger purple box and the number of arrows coming or go-
ing from other boxes.

Th e actor network is characterized by various interactions between the Cen-
tral Government, Regional Governments, Village Governments, Private Compa-
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nies, CBOs, NGOs, TNI/Polri, Academics, and the Media (Figure 1). Th erefore, 
the nature of their interaction is as an exchange of information and communica-
tion under TNNP management policies in Riau Province. Most of these contacts 
are two-way, with frequent interaction between the central government represented 
by BTNTN and NGOs represented by WWF.

Figure 1. Network of actors in Riau Province TNNP management.
Source: Data Processing, 2022.

Figure 1 shows a series of directional relationships between actors in a sys-
tem of  arrows on  lines indicating the direction of  interaction. For example, 
there is a one-way interaction between (DLHKR and the Regency Government), 
(DLHKR and Babinsa), (DLHKR and Polsek), (DLHKR and Polhut), with the 
source of the interaction being Dinas Lingkungan Hidup dan Kehutanan Provinsi 
Riau (DLHKR). Th is relationship shows that the local government is only involved 
in the TNNP management initiative according to its function by the DLHKR. 
From the results of interviews with officials in the Regency government, they 
stated that they were only involved in facilitating the activities they carried out. 
Babinsa, Polsek, and Polhut stated that they were involved in monitoring and pa-
trolling around the conservation area of Tesso Nilo National Park to prevent viola-
tions or theft  of timber.

On the other hand, there are two-way interactions between institutions, such 
as between BTNTN and WWF, where this relationship results mainly from coor-
dination in TNNP management planning. For example, in the planning of TNNP 
as a place to conserve and train Sumatran elephants. Furthermore, there is a two-
way relationship between BTNTN and Lubuk Kembang Bunga (LKB) with an area 
of 12 ha being managed by 5 farmer groups in Lubuk Kembang Bunga Village 
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under this partnership. Th e development of the buff er zones of the national park 
buff er areas is done by strengthening community groups through economic and 
institutional trainings, providing business assistance, and developing master plans 
for community empowerment. Another two-way relationship between WWF and 
the village community of LKB is the development of ecotourism, especially river 
crossings and jungle walks in the Tesso TNNP utilisation zone, by maintaining the 
remaining natural forest. Th is relationship is oft en the result of collaborative eco-
tourism management in TNNP. Th e above fi ndings show that the network of ac-
tors is interconnected, and some of them collaborate in the sustainable manage-
ment of TNNP.

Key, Main and Supporting Actors in the Network
Measurement of network density through the intensity of the relationship be-

tween network actors is still low. A high-density network is a network where the 
members interact with each other. On  the other hand, low-density networks are 
characterized by  minimal interaction between members or  unequal interaction 
between all members, dominated only by certain actors. Measurement of network 
density from outdated six soft ware, as shown in Table 3 below, shows that 289 bonds 
occur in the network structure. Th e average value for density in the network struc-
ture is 0.332 or 33%, indicating the relationships that occur in the network are not 
too strong. Th e standard deviation 0.471 indicates the validity of the processed data.

Table 3 
Density/Network density

Density / Average Matrix Value

Density No. of Ties Std. Dev Avg. Degree

0,332 289 0,471 9,633

Source: Processed by the Author, 2022.

Th e central government represented by  Balai Taman Nasional Tesso Nilo 
Pelalawan (BTNTN) has become a key actor because it plays an important role 
in making and implementing Tesso Nilo National Park management policies with 
resources supported by  organizational, informational, and technical strengths. 
As management of conservation area involves many related actors, cooperation 
is a crucial factor. Among civil society groups, NGOs are the most important ac-
tors. Th ey have the most signifi cant infl uence on environmental issues and pres-
sure on the government and private sector to strengthen environmental regula-
tions and mobilize and empower the community by  forming a TNNP ecotour-
ism community group. In  addition, NGOs have experience in  formulating and 
shaping natural resource management policies, actively participating in  natural 
resource management processes, and networking centers with them.

Furthermore, local authorities, rural self-governments, the private sector, 
CSOs, TNI/Polri, scientists and the media are auxiliary actors, thanks to which 
local authorities and civil society have a signifi cant infl uence on the management 
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policy of natural resources in protected areas, since environmental problems are 
oft en given more attention at the local or regional level, as well as at the national 
level. However, due to the unequal power relations between the central and pro-
vincial governments, local governments are less concerned and only support the 
management of conservation areas.

The degrees and scores of eigenvector centrality are used to identify the 
core, main, and supporting actors in the actor network. Table 4 summarises the 
scores of all actor centrality measures. Th e actor network centrality score shows 
that BTNTN is  the key actor in  the network with a  score of 29 degrees. WWF 
belongs to  the main actor category with a  score of  19 degrees, while the other 
actors mentioned above belong to the supporting actors. Th is score implies that 
BTNTN has the highest number of connections in the actor network. However, 
Hansen et al. (2019) note, degree centrality is only an indicator of popularity and 
does not diff erentiate between quantity and quality. It only measures the number 
of actors associated with a particular actor. Th erefore, the popularity of actors such 
as BTNTN is mainly related to the fact that most other actors in the network con-
tact them before carrying out their activities in the TNNP in Riau Province. 

Table 4 
Score of actor centrality in the TNNP management network

Actor
Centrality Measures

Degree Betweenness Closeness Eigenvector

BTNTN 29.00 29.89 29.00 0,35

DLHKR 12.00 0.84 45.00 0,20

PEMKAB 11.00 11.32 30.00 0,29

DPKKO 4.00 0.00 56.00 0,17

LKB 11.00 6.58 44.00 0,25

AH 9.00 0.74 49.00 0,14

BL 10.00 0.76 48.00 0,16

PM 10.00 0.80 48.00 0,16

RAPP 11.00 1.29 45.00 0,22

SRT 8.00 0.24 50.00 0,15

RPI 8.00 0.24 50.00 0,15

RL 8.00 0.24 50.00 0,15

HSL 8.00 0.24 50.00 0,15

YTNTN 4.00 0.00 54.00 0,16

MA 11.00 2.08 43.00 0,24

FMTNTN 6.00 0.15 52.00 0,10

KPM 4.00 0.00 55.00 0,14
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Actor
Centrality Measures

Degree Betweenness Closeness Eigenvector

KK 11.00 4.11 47.00 0,22

WWF 19.00 6.57 31.00 0,28

JIKALAHARI 11.00 2.63 45.00 0,21

WALHI 11.00 1.60 45.00 0,21

BABINSA 8.00 0.31 50.00 0,17

POLSEK 8.00 0.31 50.00 0,17

POLHUT 8.00 0.31 50.00 0,17

UNRI 5.00 0.06 53.00 0,16

UNILAK 5.00 0.02 53.00 0,10

UIR 5.00 0.02 53.00 0,10

RP 5.00 0.03 53.00 0,10

TP 5.00 0.02 53.00 0,10

PR 5.00 0.02 53.00 0,10

Source: Processed by the author, 2022.

Eigenvector centrality provides a better measure for identifying popular ac-
tors in a network than degree centrality because it considers not only the degree 
(number of connections) an actor has but also the degree to which other actors 
are connected to him (Cronin, 2015). Th us, despite having a low degree of cen-
trality, an actor can have a high centrality of eigenvectors if other actors are con-
nected to them (more connections). From Table 3, it can be seen that although 
actors such as Dinas Pariwisata, Kebudayaan, Pemuda dan Olahraga Pelalawan 
(DPKKO), Yayasan Taman Nasional Tesso Nilo (YTNTN) and Konsorsium 
Pemberdayaan Masyarakat (KPM) have degree 4 centrality, the eigenvector cen-
trality is diff erent, DPKKO has the highest score of 0.17. Th is score implies that 
Pariwisata, Kebudayaan, Pemuda dan Olahraga Pelalawan is a more popular ac-
tor than Tesso Nilo National Park Foundation and Community Empowerment 
Consortium as  many actors are connected to  them such as  Universitas Riau 
(UNRI). Universitas Islam Riau (UIR), Universitas Lancang Kuning (Unilak), 
LKB and BTNTN and have a higher degree of centrality. Riau Andalan Pulp and 
paper (RAPP) companies are more popular than other companies, because they 
actively work with local governments and the surrounding community as part 
of  their corporate social responsibility (CSR) program. From the NGOs’ per-
spective, WWF has become a popular institution. Th is is inseparable from their 
role as an initiator in the development of ecotourism in the TNNP. In addition, 
WWF is also a communication tool in TNNP for communities and companies 
in  the TNNP to help handling human and elephant confl icts using the Flying 
Squad technique, which began in 2004 in Lubuk Kembang Bungo village. 
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Figure 2: Th e eigenvector centrality of actors in the network.
Source: Data Processing, 2022.

Mediator in Actor Network
Th e intermediate centrality helps to identify mediators in the actor network. 

It shows the role of actors in sharing information from one part of the network 
to another. BTNTN has the highest centrality, with a score of 29.89, considering 
that it coordinates all planning and implementation activities of all other institu-
tions in TNNP. BTNTN serves as a  link between all the actors in  the network. 
Th e district government is present as the second most important mediator in the 
actor network. Th e district government is  the link between many actors, such 
as NGOs, CBOs, companies, and village governments. Due to its position as the 
head of local government with the authority to manage local government, the role 
of the district government is act as a facilitator with other stakeholders in provid-
ing space and roles for other actors in exploiting the potential and natural wealth 
of TNNP in accordance with applicable regulations.

Figure 3: Centrality between actors in the network.
Source: Data Processing, 2022. 
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Based on the proximity centrality score, it can be concluded from Table 3, 
that Tesso Nilo Pelalawan National Park Offi  ce (BTNTN), Regency Government 
and WWF are closer to all actors in the network than other actors. According 
to  Hansen et  al. (2019), a  low proximity centrality score means that an  actor 
is  directly connected to  another actor or  just remote from most of  the other 
actors in  the network. On the other hand, a higher proximity centrality score 
implies that an actor is remote from all other actors in the network.

Although BTNTN is more popular in actor networks, the initiation of TNNP 
management mostly comes from NGOs. For example, in the proposed expansion 
of TNNP as an elephant conservation area carried out by WWF and BTNTN. 
In 2004–2006, WWF formed an Eyes on the Forest (EoF) coalition with local 
NGOs that are members of two large networks, namely Jikalahari (Riau Natural 
Forest Rescue Work Network) and WALHI Riau. At  that time, EoF asked the 
management of the giant pulp mills owned by the APP and APRIL groups not 
to accept timber from illegal logging in TNNP and its surroundings. WWF’s ef-
forts are through an advocacy approach to large companies such as Riau Anda-
lan Pulp and paper (RAPP). WWF’s advocacy eff orts are a means of negotiation 
to reach joint decisions in the management of TNNP.

On the other hand, the involvement of  local governments and civil so-
ciety in  the management of Tesso Nilo National Park is  still quite low. Local 
governments and civil society are only involved in  supporting and facilitat-
ing activities carried out by NGOs, where WWF helped initiate the formation 
of  the TNNP ecotourism community group, so  that by  the end of December 
2011, a community group in Lubuk Kembang Bunga Village (LKB) called the 
Tourism Community Group (Kempas) Adventure was formed as a group that 
off ers and organizes ecotourism activities in the utilization zone of Tesso Nilo 
National Park. 

Th e results of interviews with offi  cials in local governments, revealed that 
the local governments lack initiative because they are bound by the rules of Law 
Number 23  of 2014 on  Regional Government, which regulates the division 
of government aff airs. Th e authority to manage the national park conservation 
area does not involve the regional government, so  this policy creates distance 
and separation for the local government to  be more involved in  the manage-
ment of TNNP in Riau Province. A similar response was also conveyed by one 
of  the community organizations, who stated that it  is diffi  cult for them to get 
information about TNNP so that they were only involved in activities initiated 
by NGOs. From the above fi ndings, it can be concluded that the local govern-
ment plays a facilitator role rather than a direct role in the sustainable manage-
ment of TNNP in Riau Province, and the community plays a role in supporting 
and implementing activities.

Civil Society Participation in TNNP Management
Th is study analyses the participation and challenges of civil society in the 

management of Tesso Nilo National Park, Riau Province. Th e centrality criterion 
metric was developed for this study through social network analysis. Th e analy-
sis was conducted to examine the key, main, and supporting actors in the Tesso 
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Nilo National Park management. Th e degree of centrality and eigenvectors show 
that the government of BTNTN has a strong infl uence and is a key actor, NGOs 
(WWF) are included in the main actor category, and the community is included 
in the supporting actor category. Furthermore, the results of the measurement 
of the density of relationships between actors through the intensity of interac-
tion show that their relationship is less strong. Th ese results indicate that coop-
eration in the management of the national park is still in its early stages, and the 
government’s strong point lies in its policies.

An important achievement of  this collaborative management of  national 
parks is the granting of permits to civil society to use land in national parks for 
ecotourism activities. However, the Indonesian government explicitly prohibits 
the activities of local communities in national parks from ensuring the integrity 
of forest ecosystems, resulting in communities having no incentive to participate 
in these activities. 

Th is TN NP case study allows local people to use the forest and land resources, 
even though it is a limited tourist attraction with few visitors. Th is rare case may 
not be found in other national parks. 

Th is activity started with a  collaboration between the government and the 
community, where the national park granted an unwritten permission to the Kem-
pas group to use or manage the utilization zone of the TNNP area as a location 
for organizing ecotourism activities supported by NGOs through the provision 
of funding assistance. Th is assistance is used to improve ecotourism facilities and 
increase the capacity of Kempas group members through training and study tours. 
In this process, communication and cooperation between the government and the 
community to promote environmental management strategies through practical 
cooperation.

Chhatre et al. (2012) said that the participation of civil society in the man-
agement of national parks would not only increase social outcomes but also im-
prove forest management outcomes and improve forest governance. Commu-
nity collaboration with NGOs and national parks in ecotourism activities has 
led to forest restoration and increasing community income through admission 
tickets, reforestation, and improved community welfare through developed vil-
lage infrastructure in the form of roads, clean water, and electricity. Th is fi nding 
is consistent with previous research, which says that civil society involvement 
in  environmental decision-making can provide economic benefi ts (Friedman 
et  al., 2020; Sabuhoro et  al., 2021). Community-based management can mini-
mize confl ict and rule violations and increase cooperation between community 
groups due to greater social cohesion, higher awareness, and better coordination 
with various institutions (Sabuhoro et al., 2021). In  this process, the commu-
nity should have direct access to the policy-making process, stakeholders, and 
information and be able to monitor the policy making process by utilizing the 
knowledge gained (Zhang et al., 2019). In this case, the free fl ow of information 
must be built on a foundation of transparency.

Th ere is  the interaction between various actors and levels in  managing 
of  national parks. Th us it  can become a  means of  community empowerment 
by  increasing its potential to  realize productive ecotourism management and 
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encouraging refl ection on the increasing role of government, local governments, 
NGOs, CBOs, and academics as facilitators of change. Issues related to integra-
tion of  activities and disclosure of  information must become an  integral part 
of the activities carried out by all stakeholders through their respective authori-
ties so that coordination and synergy in the management of national parks will 
be realized.

Natural resource management in  the Tesso Nilo National Park area also 
emphasizes building cooperative collaboration with various actors outside the 
bureaucracy because bureaucracies such as  the government have limited re-
sources to control problems in the national park area. Th erefore, all stakehold-
ers involved in government should not be excluded, including local communi-
ties, as  their presence will help reduce resource exploitation by outsiders who 
oft en pose a threat to conservation eff orts. In addition, community involvement 
will also strengthen the legitimacy of collaboration between stakeholders in the 
management of the national park.

Challenges of civil society participation
Th e participation of  civil society in  the management of  Tesso Nilo Na-

tional Park currently still faces several obstacles and challenges, including the 
lack of government regulations or policies that regulate in detail the boundaries 
of responsibilities and authority between government, local government, private 
sector and the community in the management of national parks, so that each ac-
tor has a diff erent perception of the national park. For example, the community 
considers the forest as its property, and they are free to do anything to benefi t 
from the forest, resulting in various environmental impacts. At the same time, 
park managers try to protect the forest ecosystem. Th is diff erence in perception 
oft en leads to a confl ict of interest between the community and the government. 
For this reason, more detailed rules in the form of technical regulations and im-
plementation instructions guide all parties, and these rules must be socialized. 
As stated by Sheppard, S. R. (2005), community participation’s limitations are 
mostly due to barriers to perception or information transmission. Communica-
tion and disclosure of information will create a shared perception and commit-
ment of all parties.

Th e next challenge is related to the weak institutional capacity of the com-
munity, so they have yet to be involved in making decisions about national park 
management. Th e fi ndings of  this study show that community involvement 
in ecotourism activities comes from non-governmental organizations (WWF). 
WWF initiated the establishment of the Tourism Community Group (Kempas). 
In addition WWF also provides funding assistance and participates in planning 
the implementation of ecotourism activities. In this case, the government rec-
ognizes the contribution made by WWF, which in turn responds by acknowledg-
ing that it can infl uence. Th is fi nding supports Rydin Y. and Holman N. (2004) 
statement about the reinforcing social capital that exists among a limited group 
of actors and organizations with an interest in local sustainability issues as the 
NGO’s goals. However, the problem is that community empowerment in con-
servation areas becomes diffi  cult when many regulations limit community ac-
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cess to forest resources. On the other hand, community empowerment becomes 
more important because the community should be able to identify conservation 
issues and collaborate with other stakeholders.

Furthermore, there are limited resources in the community, both fi nancial-
ly and in terms of, expertise, technology, and time. Of course, all these resources 
are important, but timing is  the most important for the people in  the TNNP 
area. Collaborative work takes time, the community has to attend meetings, and 
it takes a lot of time to prepare and participate in collaborative projects. At the 
same time, they have to work in the fi elds and gardens to earn a living for their 
families, who are paid daily or weekly.

Th e fi nal challenge is the relationship between stakeholders and the govern-
ment. Th e relationship between government and society must be a communica-
tion network that positively supports each other. Th e government can contrib-
ute to  the conservation of  natural resources by  creating rules and conditions 
to strengthen the role of the community and encourage cooperative behaviour 
among social components. Th e government must shift  from an approach that 
controls the community and considers the community a policy obstacle to a par-
allel partnership approach. With a mechanism like this, the community can 
be empowered so that it can complement the shortcomings of the government.

Conclusion 

By applying the SNA method, we  identifi ed the role of  the most impor-
tant key actor in the management of TNNP in Riau Province, namely BTNTN. 
Among the 30 nodes representing all actors involved in this study, BTNTN has 
the highest eigenvector centrality score of 0.35. Th ese results indicate that the 
importance of BTNTN in the network of actors stems from the fact that this in-
stitution is the main point of contact and conduit for local governments, CBOs, 
and NGOs in carrying out TNNP management activities. Meanwhile, the role 
of civil society is categorised as a supporting actor. Community initiatives have 
not yet emerged in  the management of  TNNP, and community involvement 
is mostly initiated by NGOs. Th erefore, this study has demonstrated the useful-
ness of the SNA method in identifying actors and their roles in the TNNP man-
agement network in Riau Province. 

Overall, this research provides a simple contribution. Th ere are two impor-
tant conclusions obtained through the SNA method in studying civil society par-
ticipation, namely: 1) Civil society participation in the management of TNNP 
is still in the early stages of collaboration; most of the ideas and initiatives are 
still in the formation of actors, institutions, and in some cases, community em-
powerment has begun. Civil society involvement is still in the stage of support-
ing and implementing activities. 2) Th e biggest challenges faced by civil society 
are mainly related to  regulations, where the government, as  the implementer 
of policies for managing the conservation area of TNNP, tends to prioritise the 
point of view of laws and regulations, the existence of public distrust of the gov-
ernment, the lack of public access to information, and the lack of interest in co-
ordination among all stakeholders.
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Th e implications of  the results of  this study are able to  have an  impact 
on policy makers to involve local communities as an eff ort to develop the com-
munity’s economy and sustainable tourism. In  local level, the collaboration 
in the management of TNNP must be oriented towards achieving coordination 
between all parties, so as to achieve synergies in the implementation of TNNP 
management programs and activities. In the partnership process, compromise 
is the key word that must be achieved and is included in the TNNP management 
plan, which is organic and dynamic. A compromise will only be reached if the 
management objectives of TNNP can be agreed upon and the consequences un-
derstood by the parties concerned. In this context, partnerships in national park 
management adhere to the principle of constituency and prioritize public ser-
vices that are oriented towards mutual benefi ts. In international level, the results 
of this study are in line with the goals of the SDGs which emphasize the central 
government to facilitating access to fi nance, including through microcredit ini-
tiatives for the poor, indigenous peoples and local communities in areas with 
high eco-tourism potential.
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Abstract. Th is study aims to introduce the concept of social capital based on pub-
lic policy environment into the study of policy implementation modalities. Using recent 
empirical data, it describes the challenge of institutionalizing a new set of social capital 
and its relationship within the framework of governance quality to address the question 
of how social capital is implemented. To answer this question, the authors used qualitative 
methods and case studies to discuss crucial aspects of regulating the institutionalization 
of social capital development and the interaction of social capital within the governance 
framework that government will adopt. Th e group of independent home-based workers 
at  the village level was selected based on  national policy and program support, which 
provides a comprehensive empirical foundation for observing it  inside the village gov-
ernance framework.  Th e fi ndings show that social capital can improve policy implemen-
tation through 2 things: strengthening social capital through affi  rmative policy support 
and programs for special groups/forums. Development of a variety of decision-making 
innovations, such as women’s network leadership meetings, village discussions, women’s 
schools and an important role in formal planning at the village level. Both are correlated 
to the institutionalization of a new value system, relations between institutions, and the 
formation of new public values that are more genuine, and reinforce the diversity of previ-
ous implementation values. Social capital is the most elementary part for the successful 
implementation of public policies initiated by the state. Th e impact is that policy imple-
mentation has the ability to reduce the socio-economic costs of development, and func-
tions to synergize the achievement of decent work and self-reliance for groups of women 
homeworkers.

Keywords: policy environment, social capital, governance quality, policy imple-
mentation.
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Introduction 

Decent work for groups of independent home-based workers remains a mar-
ginal concept at international, national, and local levels, including in policy prac-
tices, that has not been widely adopted (Ray et al., 2019; Lawson and Chowdhury, 
2022). It  is also a  multidimensional concept, relating to  three things: aspects 
of the establishment of the structure of actors dominated by women, including 
girls; a defi cit in decent work characterized by invisibility and marginalization, 
vulnerability and gender-based informality (Elgin and Elveren, 2021; Domanska 
et al., 2019; Binelli, 2016) and the ability to reduce economic and social costs 
in development, survive in disaster situations, contribute to family income and 
education by using their social capital (Biernacka et al., 2018). 

Th is study discusses the problem of this group’s decent work defi cit which 
ends up in Indonesian countryside. Th e presence of this group is not acknowl-
edged, they are not recognized as workers, and the government has not made 
their issues as  a  priority. 43% of  the Indonesian population live in  villages, 
about 49.5% are women, and approximately 30.1% are children (under the age 
of 18 years). In 2020, the Indonesian National Statistics Agency (BPS) reported 
that this sector, which is classifi ed as informal, employed 70.49 million people, 
of whom 45.79 million were women. Th e defi cit is characterized by job insecuri-
ty, low income, substandard working and housing conditions, and lack of access 
to public and private social services. Th is group lacks a voice in  the decision-
making process regarding public policies and services that are crucial to their 
productivity, including land and housing allocation policies, basic infrastruc-
ture, and transport services. However, this group is recognized as having control 
over their labour management and is  responsible for implementing enhance-
ments based on strong social values. 

Concerning the Indonesian government’s commitment to the policy of im-
proving women’s economic output and the village’s sustainable development goals 
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(SDGs), the issue of the group’s decent work defi cit is crucial. Th is is stated fi rstly 
in the national policy on poverty reduction as stated in the Ministry of Women’s 
Empowerment and Child Protection Regulation number 6 of 2016 on increasing 
women’s economic productivity (PPEP) through empowering women entrepre-
neurs with a  gender perspective and strengthening Home Industry. Secondly, 
the global SDGs implementation policy in Indonesia as outlined in presidential 
Regulation umber 59 of 2017, which addresses the implementation of the Sus-
tainable Goals. Referring to the presidential regulation, the village SDGs were 
compiled, with village development across Indonesia referring to  18 sustain-
able goals with an inclusive development model (revitalization and utilization 
of social capital), through one type of village institution that must be achieved, 
namely a village that welcomes women and cares for children. Based on the two 
regulations, improving the economy and women’s entrepreneurship, leadership 
is  an integral aspect of  an integrated framework for local development based 
on the social capital of the local community. 

Studies in Indonesia and other countries have examined this topic. Map-
ping conducted in several regions of Indonesia, including North Sumatra, West 
Java, Central Java, Yogyakarta, East Java, and Banten, reveals that most inde-
pendent home-based workers  are tough, courageous, persistent, compassionate 
and kind women who are willing to help others, who are resilient and self-reli-
ant, and who have a high level of entrepreneurial skills (ILO, 2015). During the 
Covid 19 pandemic and large-scale restrictions, it was discovered that economic 
processes in  the production and distribution of commodities for this popula-
tion could be maintained through collaboration and social networks (Muhyidin, 
2020; Ismail et al, 2021; Narula, 2020). Th e networks, norms and trust associated 
with the practice of economic policy built by this group have proven to be able 
to fi ght for various supports for community interests in diff erent policies, in-
cluding tourism policy, waste policy and other regional economic development 
policies (Nasir, 2022; Tresiana and Duadji, 2021a).

Several countries, including Argentina, Ireland, Finland, Belgium, the Neth-
erlands, Bosnia and Herzegovina, Bulgaria, the Republic of Macedonia, Albania, 
and Tajikistan, have attempted to address this issue by ratifying ILO Convention 
177/1996, which recognizes the protection of  home-based workers. However, 
it is recognised that gender issues continue to play a signifi cant role in their sus-
ceptibility, particularly among the lower strata of society (England, 2017; Yap and 
Melchor, 2015). Countries using the term, such as  Zimbabwe, Tanzania, Brazil 
and Ecuador, demonstrate that gender defi cits in decent work are still widespread 
at international, national and local levels (Lawrence et al., 2008).

Th us, the challenge is how to address this, as progress in this area is likely 
to have ramifi cations not only for the growth of substantial economic productiv-
ity, but also for the achievement of gender equality (Ray et al., 2019; Ismail et al., 
2022). Even the World Bank acknowledges that gender inequality has resulted 
in the loss of 160,2 trillion dollars’ worth of global human resource capital (Ken-
nedy et  al., 2018). Failure to  implement the policy is  one of  the contributing 
factors. According to several studies, most policies in this group are based solely 
on  government capacity considerations and are insensitive to  environmental 
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factors (Lopez, 2017; Hupe et al., 2014; Duadji et al., 2022). Th ere is inadequate 
support for gender equality (Razavi, 2016), social energy production (Brown 
and Livermore, 2019; Izmen, 2019; Tresiana et al., 2022), local lenses (Jimenez 
et al., 2020; Tresiana et al, 2022), and collaboration (Emerson et al, 2012; Etz-
kowitz, 2012; Hysing, 2022).

Based on several previous studies, this study has attracted the attention 
of  not only scholars and managers but also of  planners and policy makers. 
In a study conducted in Australia between 2000 and 2009 (Bletsas and Charles-
worth, 2013) gender equality was associated with decent work as  a  keyword. 
As a result, the Australian Parliament discussed and implemented the concept 
of a transformative model of gender equality in economic development, begin-
ning with a precise defi nition of decent work and proceeding to its adoption into 
the policy framework. However, according to research undertaken in India and 
other developing countries, what is occurring in Australia remains the biggest 
obstacle to growth particularly in developing countries (Kumarpathania, 2017; 
Mohapatra, 2012; Rai et al., 2019). 

Th ree studies conducted in  Pakistan, India, and Nigeria demonstrate the 
signifi cance of strengthening environmental factors, such as culture, beliefs, and 
individual rationality to  increase women’s productivity and economic success 
and enhance the implementation of existing programs to empower this group. 
In Pakistan, six rural areas of Khyber in the Province of Pukhtoonkhwah that 
are representative of the country’s southern, northern, and central plains are be-
ing studied. According to 480 female workers, socio-cultural, economic, demo-
graphic, and environmental factors can boost economic production and promote 
empowerment. Strict cultural reasons necessitate that women conduct their eco-
nomic activity at home. Development programs by NGOs and the government 
play a crucial role in providing credit, training, and awareness, especially in the 
northern and southern regions (Jabeen et al., 2020). Th e study of Nupe and Yor-
uba in Nigeria reveals, through a comparison of productive resource ownership, 
that the Nube region has a stronger culture of access to and control over produc-
tive resources than the Yorube region with its biological gender division into 
male and female. On  selected productive resources, cultural infl uences come 
from the interaction of gender, ownership, and decision-making with culture. 
Better access to  and control over productive resources for women can result 
from improvements in  mainstreaming and converting gender equality issues 
into real government activities (Ajadi et al., 2015). Meanwhile , research linking 
trust and social capital in women’s business groups in traditional villages in In-
dia has identifi ed caste, region, and religion as circumstances that promote the 
formation of organizations and groupings characterized by trust, dependability, 
reciprocity, and shared values, which factor is inherent as social capital for cohe-
sion in a customary village (Nasir, 2021).

Th is study focuses on managing environmental elements in the form of so-
cial capital to improve the implementation process, so that future policy imple-
mentations have a greater probability of success. In implementing change, the 
state is only one of several parts that build a collective network with a variety 
of  value systems and norms carried at  the supra-organizational, inter-organi-
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zational, and intra-organizational levels, and are interconnected in their social 
system commitment. In the end, the implementation scheme will not be neutral 
with regard to the diverse realities that evolve within its environment (ecology). 
Th e value system may consist of  formal values produced by  hierarchical and 
rational institutions, but it can also be  impacted by numerous varieties of  the 
value system constructed spontaneously and rationally by  the public (Bryson, 
2014; Fisher, 2021; Igalla et  al., 2021; Cho and Moon, 2019). In  this context, 
the successful implementation of  the policy to make work feasible for groups 
of  women homeworkers is  related to  the environmental factors of  the policy 
(Adegbite et al, 2021; Kim and Yoon, 2018).

Several studies examine environmental factors as non-government stake-
holders; economic-social-political factors are also examined (Duadji et  al., 
2022; Fisher et al., 2021; Newiq, 2014). Nonetheless, this study addresses the gap 
by studying two major aspects: establishing the method and mechanism for de-
veloping social capital and controlling the interplay of social capital within the 
governance framework adopted by the government. 

 Th us, this study wants to  answer two questions. First, how the processes 
and mechanisms for the development of social capital are institutionalized at the 
forums of the women's home industry? Second, what is  the organizational and 
managerial role of government to link the social capital of this group in order 
to improve the implementation of village-level women’s home industry policies. 
Changes in  policy implementation are in  a  new ecology that is  full of  values 
and requires social concerts, both resources and networking. Formal values that 
were previously produced hierarchically and rationally by the government need 
to be strengthened with spontaneous and rational values as social capital whose 
domain is in public entities with various variants, including groups of smaller 
social systems. Th ese variants of social capital are value-building elements from 
entity segregations created by society that contribute to reducing the socio-eco-
nomic costs of development, developing public initiatives, strong public spirit 
and being able to respond positively to public policies. Th erefore the aim of re-
search in  the context of  implementation changes is  to place the social capital 
of specifi c community groups, which is the most elementary part of the success-
ful implementation of public policies initiated by the state.

Th is study was conducted in South Lampung Regency, Lampung Province, 
Indonesia, in  two villages (Canti and Way Mulih). Th is location was selected 
as one of the regencies in Lampung Province with a long history of independ-
ent home-based workers. Th e study was conducted in  a  poor family with the 
fairly well-established group institution, developed local values and customary 
villages, and attention for social capital studies, governance, and policy imple-
mentation. 

 
Literature Review

Policy implementation, policy environment and social capital
Pressman and Wildavsky’s development of policy implementation studies 

provides an explanation for why implementation failures occur. The purpose 
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aim of the study of public policy implementation is to comprehend understand 
phenomena of  implementation, such as: why Why does the implementation 
of a public policy fail to be implemented in an area?; Why does a policy formu-
lated by the same government have varying levels of success when implemented 
by  a  local government?; Why is  one type of  policy easier to  implement than 
another?; and Why do diff erences in target groups aff ect the success of imple-
mentation? 

Th e ultimate goal of  eff orts to  comprehend diverse implementation phe-
nomena is  to map the explanatory factors/variables that infl uence the genesis 
of  diverse implementation phenomena (Hudson et  al., 2019). To  yet, imple-
mentation studies and practices have solely focused on executing policies while 
stressing that the delivery of interventions, emphasising desired outcomes. Less 
emphasis has been placed on  achieving goals inside within the target group 
or community (Hupe et al., 2019). 

According to  several experts, the democratic governance approach alters 
the evaluation of implementation performance. Due to the widespread democ-
ratization process in various countries, the role of  the state as  the sole imple-
menter has changed dramatically in Indonesia. Th e demand for public account-
ability and the tendency to give a more decisive role to the public have become 
the main topic of  broad public articulation. Policy implementation is  carried 
out by  a  public entity, with the function of  the state as  implementer becom-
ing increasingly limited, necessitating a public presence in the sense that non-
state actors are gaining importance. Th e implementation of a policy or program 
cannot take place in a vacuum. Rather, it takes place in a region characterized 
by geographical, social, economic and political conditions and involving many 
stakeholders (Beer, 2017; Howlett et al, 2015). Newig and Koontz (2014) point 
to the existence of non-governmental actors with a set of characteristics, their 
values, as interacting environmental factors that make the implementation pro-
cess dynamic. 

Parallel to  the preceding, the study by  Jain et  al. (2020) and Chamchong 
(2019) reinforce the description of changes in policy implementation in a new 
social ecology laden with value systems such as  culture, politics, information 
and communication. Formal values, that are replicated in a rational and hierar-
chical manner contribute to the development of the nature of change. But the 
more signifi cant and strategic factors that aff ect the nature of change are spon-
taneous and illogical idioms and value quadrants which constitute social capital 
in  the implementation environment and in  the groups of  smaller and specifi c 
social systems, such as specifi c community groups and community forums (Kim 
and Yoon, 2018). 

Fukuyama (2013), describes a shift  from a bureaucratic to a participatory 
mode of  operation, from command and control to  accountability for results, 
from internal dependence to being competitive and innovative, from closed and 
slow to open and fast, and from intolerance to the freedom of implementation 
to fail or succeed. Th e application of this principle is therefore determined by the 
deposit and confi guration of environmental factors in the form of publicly ac-
cessible social capital. 
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Confi guration of future changes in policy implementation: the role of social 
capital in the quality governance framework

Th e function of social capital in the implementation of the change process 
is becoming increasingly signifi cant and substantial. In this study, social capi-
tal is derived mostly from the public domain. Th e fundamental premise is that 
social capital is a valuable asset and its domain consists of public entities with 
diff erent variants. Th ese variants of social capital may become the value-adding 
components of the society-created entity segregations. Th e state or government 
is a type of public entity that can reject or impose social capital on entities out-
side its boundaries . Th e strong theoretical foundation of social capital is trust; 
therefore, social capital is  defi ned as  a  capability coming from mutual trust 
in a society or a segment of a society. As one of the manifestations of the exist-
ence of collective robustness to uphold social norms of cooperation, trust is one 
of the defi ning characteristics of social cohesion. Th is does not evolve spontane-
ously; some social orders are in fact primarily governed by the presence of this 
spirit of mutual trust, and the emergence of this trust is also strongly determined 
by cultural norms. Th erefore, Fukuyama’s claims that formal rules created with 
a strong hierarchical foundation will not contribute signifi cantly to the creation 
of trust if they cannot be absorbed fl exibly into a network of smaller social sys-
tems (Fukuyama, 2013 ; Shrestha, 2015). 

 Changes in policy implementation ushered in the anti-government age 
of democratization. Two experts, namely Box, Osborne and Gaebler, high-
lighted governance and citizen governance, leading to the idea of  linking the 
role of social capital and the process of enhancing policy implementation in the 
framework of quality government. Using a structuralist perspective as argued 
by Fukuyama (2013), Bryson (2014) and Tresiana et al. (2022), connecting the 
two in  the framework of quality governance can be considered at  two levels: 
1)  the institutional level; this section focuses on how social capital is  institu-
tionalized, starting with the value system, formal or informal regulations with 
a solid level of  institutionalization, how the hierarchy is organized, and what 
the procedures are; 2) at the organisational and managerial level; how do hi-
erarchical bureaucracies, departments, commissions and government agencies 
and organizations work with government responsible for social capital and gov-
ernance? 

Moreover, social capital can enhance the quality of governance in three ways: 
by  widening the scope of  accountability, by  facilitating agreements, and by  en-
hancing the capacity for innovation in the decision-making process (Zhang et al, 
2019; Ko and Kim, 2021). Mamokhere et al. (2021), explain that the quality of gov-
ernment is ultimately determined by a  several factors, including: 1)  the perfor-
mance of government refl ects the contours of  the value system that takes place 
in its niche, therefore the intelligence of government actors, including bureaucrats 
and other offi  cials, in adopting these values in the form of a commitment and 
then incorporating them into the government process is an important invest-
ment so that government is not alienated from the public; 2) how the centraliza-
tion of the civic value system in government can aff ect the overall eff ectiveness 
of government.
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In addition, Fukuyama’s (2013) study identifi es four essential elements as Th e 
Principles of Community Governance: the principle of scale, the principle of de-
mocracy, the concept of accountability and the principle of accountability. Conse-
quently, the public plays an important role in a social system. Only authorities that 
are able to facilitate the expansion of public preferences in a responsible manner 
can gain the trust of the public. According to Prudence et al. (2021) and Radhika 
(2012), it is crucial to present a variety of ethical alternatives for public admin-
istrators to improve their ethics at the professional level. Th e fi rst is deontologi-
cal, where offi  cial ethics are based on institutional oaths; the second is conse-
quential or teleological, where utilitarian and cost-benefi t analysis are examples 
of this group’s practice; and the third is spiritual wisdom ethics, where internal 
ethics are reproduced from a constant dialogue between thought and intuitive 
awareness. Th ere has been a signifi cant realignment in the development of eth-
ics. Originally an  external realm, ethical issues have now returned to  a  more 
personal realm. 

In this context, the deformation of  his character and ethics into what 
is known as spiritual wisdom ethics becomes crucial. Th e confi guration of the 
eff ectiveness of  changes in  policy implementation is  defi ned by  the degree 
to which the public, as its constituents, provides assurances and permits that the 
agendas and concerns that are prioritized includ ing popular preferences. Politi-
cal support, public loyalty and integrity to public values, and public appreciation 
of government are largely determined by the extent to which government agen-
cies build, strengthen, and place environmental values (social capital) into the 
public process (Mamokhere et al., 2021; Igalla el al, 2021).

Research methodology 

Th e research employed qualitative and case-based study. Th is method was 
selected to facilitate why and how inquiries, particularly when interactions and 
governance phenomena are studied (Yin, 2014). Th e design of this study allows 
for an in-depth exploration of the challenges of incorporating social capital into 
policy adaptation for groups of independent home-based workers. Th e analytical 
unit consists of both government and community institutions. Th e focal points 
of the research are governance of institutionalization of processes and mecha-
nisms of social capital development within the framework of the women’s home 
industry forum, the regulation of inter-institutional connections, and the fi nd-
ings produced in  relation to  strengthening public values. In-depth interviews 
were conducted as  the study promotes two-way oral communication between 
the researcher and the subjects.

We also collect secondary data from official and non- governmental 
sources, such as reports and news. Th e interviews were recorded and encrypt-
ed to  ensure accuracy and diversity of  data. Methods of  interactive analysis 
are used to  reduce, present and validate the data. Interview transcripts were 
re-checked and fi eld notes were used to ensure the integrity of the data. Mul-
tiple data sources were triangulated by  the researchers to ensure data quality 
(Miles dan Huberman, 1994). In order to confi rm the accuracy of the data, the 
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researcher used triangulation. According to  the data sources, the data in this 
study comes from a variety of formats (interviews, questions and news articles) 
and sources (local communities and various government agencies) (Creswell, 
2013), where information or data is compared in various ways. Interviews and 
observations were used to confi rm the accuracy and completeness of the pre-
sented information.

 Results and discussions
Profi le of independent home-based workers in south lampung regency
Independent home based workers in Canti and Way Muli Villages, South 

Lampung Regency, are home-based business actors at the micro and super mi-
cro levels (capital below 5 million) that have existed and grown for generations, 
managed by  one family with female business drivers (mother, grandmother, 
daughter, other sister). 

In 2016, the Ministry of Women’s Empowerment and National Child Pro-
tection (KPPPA RI), in partnership with many key Ministries/institutions, des-
ignated this area as the pilot project for a cottage industry development program 
with 20 additional regions in Indonesia. Th e program objectives are: 1) increas-
ing family income through productive activities carried out at home by wom-
en entrepreneurs with the growing support of their husbands and other family 
members; 2) creating alternative business opportunities; and 3) developing crea-
tive industries through women empowerment activities to strengthen the Home 
Industry network. Th e next phase of home business stakeholders is called the 
Home Industry Business Group. 

Th e results of  observations and documentation characterize the two vil-
lages as fishing villages with a significant number of female migrant workers 
abroad in legal and illegal status (58 percent of adult women and children), and 
susceptibility to human traffi  cking crimes (average 10 cases per year), disadvan-
taged areas have concerns with stunting (5 cases). In the meantime, the results 
of the survey on the profi les of business actors reveal the following character-
istics: 1) there are 201 female business actors and the participation of all fam-
ily members except fathers; 2)  the main business is  fi sh food processing and 
cuisine based on marine products, such as fi sh head restaurants, fi sh balls, fi sh 
bone crackers and seafood handicraft s; 3) the production of goods and services 
is conducted in privately owned residences; 4) Th e actors of independent home-
based workers have: primary and junior high school education and is of produc-
tive age (19–45), meaning he or she can support a family; 5) possess a business 
capital of less than $5 million and a non-loan source of personal capital; 6) uses 
manual technology; 7)  makes direct sales and orders, intra- and inter-village 
marketing, and cash-based payment systems; 8) minimum government training; 
9) superior commercial waste treatment.

Th e interviews and observations were carried out from January to May 2021 
with several informants, including: home industry forum members and admin-
istrators, village workers, village offi  cials, universities, NGOs, strategic groups, 
were found:
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“First: the main problem faced by 2 villages and villages comparable to them 
is the accumulation of garbage from organic waste in the form of fi sh scales, fi sh 
excrement, and fi sh bones generated by village economic operations. Th is produces 
an  odor that is  harmful to  health and contaminates the groundwater. Th rough 
village-university partnerships, fi sh bones and scales can be processed into handi-
craft s, and innovations in  transforming fi sh bones and fi sh heads into processed 
foods with a high nutritional value for toddlers have been used to combat stunt-
ing and have the potential to reduce the impact of emissions resulting from bone 
and fi sh skin waste, particularly CH4 and CO2 emissions. Second: this business 
group was successful in initiating and establishing: 1) a forum for cottage indus-
tries at the village level, and 2) forums to interact with similar cross-village groups 
and collaborate on the construction of business centers in small units of tourism 
buff er areas and tourist areas. Th e centers become a vehicle for production process 
activities and special areas for product commodities, marketing, and the gathering 
of similar business actors across villages; 3) the centers that have been established 
have begun operations (started up); the next step is for the government to provide 
assistance and institutional strengthening, but activities and technology are still 
basic, despite the fact that connectivity with the market, capital intervention, and 
interaction between centers has begun”.

Th e Role of the Policy Environment (Social Capital) in Policy Implementation 
Changes

Th is section discusses the relationship between social capital and policy 
implementation. Th is is demonstrated in two aspects: a) strategic aspects of es-
tablishing social capital and institutionalization carried out by the government 
in the framework of a home industry forum; b) aspects pertaining to how social 
capital infl uences and improves the organizational structure and management 
of the government. Th is can be seen in the government’s innovative eff orts to in-
crease decision-making capacity. 

In general, we  discover that there are numerous obstacles at  the institu-
tional, organizational, and management levels. Detailed explanation is provided 
below.

1. Building social capital through the home industry forum
Th is section describes the processes and mechanisms of building social cap-

ital at the institutional level in women’s home industry forums. We found that 
there are four strategic aspects that contribute to this: the driver aspect in the 
form of driving social capital (rules, policies and hierarchical procedures), the 
trigger aspect in  the form of  triggering social capital (trust, mutual coopera-
tion, individual rationality), the mechanism aspect in the form of activities used 
to generate and strengthen social capital, and the perceived impact aspect (so-
cial, economic and political).

We discovered several formal and informal regulations with a  moderate 
degree of  institutionalization, hierarchical arrangement and procedures that 
describe the collective values established by the government. Table 1 below il-
lustrates the explanation.
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Table 1 
Th e Process and Mechanism of Building Social Capital 

in the Village Women’s Home Industry Forum

No Strategic 
Aspects Institutional Form Social Capital Variant

1 Driver – International policy in the form of ILO Home-
workers Convention No. 177 of 1996, provides recog-
nition of homeworkers, including self-employed;
– Th e Indonesian Central Statistics Agency (BPS) 
has included questions regarding workplaces and 
payment systems in the National Labor Force Survey 
questionnaire since 2016;
– Policy for Increasing Women’s Economic Produc-
tivity (PPEP) in 2004;
– Regulation of the Minister of Women’s Empower-
ment and Child Protection of the Republic of Indone-
sia Number 2 of 2016 concerning General Guidelines 
for the Development of Home Industry to Improve 
Family Welfare through Empowerment of Women;
– Declaration of women and child friendly villages, 
prima villages and disaster response villages and 
the locality-based one village one product (OVO) 
program from across ministries

– National statistical 
survey recognition 
intervention since 2016;
– Policy interventions 
and derivative programs 
at the level of state and 
village ministries

2 Trigger – It is a disaster-prone area (earthquake and 
tsunami), the problem of marine waste, beaches and 
environmental damage, including the COVID-19 
pandemic;
– Homeworkers’ forums have been formed for a long 
time, becoming a gathering space based on local 
processes, local skills, local knowledge, resources and 
local solidarity;
– Trust, mutual cooperation, security, the presence 
of developing innovation leaders are support for 
strengthening social capital

– Regional issues/problems;
– Long-standing groups/
institutions;
– Variants of social capital 
include trust, mutual 
collaboration, and security;
– Th e presence of an inno-
vation champion facilitates 
the establishment of trust

3 Mechanism 
used

– Weekly and monthly meetings, arisan activities 
(savings and loans), and the development 
of self-cooperative activities among members;
– Assistance from the leadership of female innova-
tion champions in developing businesses in the form 
of centers and home industry startups;
– Assistance from universities and local fi nancial 
institutions;
– Mass production, sales, and labor exchange

– Regular meetings 
and productive economic 
activities;
– Cooperatives, centers, 
and home-based business 
startups

4 Th e 
resulting 
impact

– Expanding forum membership, both within 
and between villages;
– Easy access to technology and credit information, 
a larger market, and labor exchange;
– Increasing the income of home industry players 
(the number of advanced IR players is growing); 
– Negotiating access to government services and 
facilities, and marketing products on a larger scale;
– Participating in local level development planning 
deliberations

– Social and economic 
empowerment;
– Government interven-
tion of widely accessible 
information facilities;
– Decentralized decision 
making;
– Integration and relations 
within and outside govern-
ment institutions 

Source: Compiled by the authors based on interviews and documentation, 2020.
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Some institutional level observations are obtained as follows: a) although there 
is no recognition of ILO agreements, the national government encourages the im-
plementation of two national and local policies and programs. Th ese are the foun-
dation and recognition of this group’s decent work at all levels of government and 
across institutions; b) various crucial issues/problems in the region, the existence 
of  local institutions of home industry forums that have been ongoing for a  long 
time, security, and the presence of innovation champions all contribute to paving 
the way for the development of trust as the basis for social capital; c) as a tool for 
developing social capital, the frequent gatherings evolved from a means of saving 
money into to economically productive activities in the form of pre-cooperatives, 
centers, and home industry start-ups. Initially, the mechanism for the home in-
dustry forum took the shape form of  an arisan, which was merely a  gathering, 
before transforming into a cooperative educational medium. Education on waste 
management, use value processing, product processing, capital savings and loans 
are included in  the strategic content. Forums and institutions were transformed 
into business and pre-cooperative forums. Forum members participate in a variety 
of community/social activities that have economic implications as a result of im-
pact due to  intensive social relations and productive activity; d)  as a  result, the 
forum becomes dynamic and productive, and social and economic empowerment 
emerges, capable of addressing waste issues, capital demands, and the production 
of village goods. When a business has diffi  culties, social networks become a sur-
vival strategy. A shared responsibility method based on mutual help is the quickest 
way to solve problems for members. Th is fact makes access to economic resources 
more accessible and requires solid economic and business interactions for survival. 
Employment development can be achieved through a series of productive eff orts 
incorporated in the forum, such as encouraging the village economy, capital mo-
bilization and local social dialogue, government intervention in the form of access 
to facilities and infrastructure, decision-making power and good relations.

Th e home industry forum for women’s groups has become a platform for the 
production, interaction and transaction of social capital, which has been working 
for a long time and continues to grow. Local processes, local skills, local knowledge 
and forum-owned resources serve as the foundation for the development of social 
capital, such as mutual cooperation, trust and social solidarity. Developing ties and 
networks with  inter -regional/village forums/groups into a hierarchy and process 
that leads to the development of social capital stocks and bridges access to govern-
ment resources and other service providers for mutual interests and advantages 
is a dynamic process. Government support in the form of relevant policies and pro-
grams has become a strategic driver for the dynamics of economic and social activi-
ties, including forum decision-making. Th is institutionalization provides economic, 
social and political benefi ts, albeit within a constrained political scope. 

2. Innovation in institutional decision-making at the Legal Village Forum: 
linking the role of social capital and changes in policy implementation within the 
framework of governance quality

Th is section describes the organizational and managerial levels of govern-
ment involved in  accelerating the business interests of  women’s home indus-
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try actors and other institutions within an inter-institutional network. One way 
in which social capital improves the quality of governance is through the regula-
tion of capacity innovation in the government decision-making process based 
on the social capital. We see that the government has the ability to accelerate the 
interests of this group in a network between institutions. Joint decision-making 
can be done with the government or networking groups. Based on this, it will 
be described how the government develops decision-making innovations that 
can strengthen relations with new public values as social capital. Th is has an im-
pact on  increasing trust, control and the large role of  this group in  the suc-
cessful implementation of specifi c policies and programs. We conducted inter-
views with key people and collected observations to determine what transpired. 
Details are provided in Table 2 below.

Table 2
Types of Innovations to Develop Decision-making 

No
Type of Innovation 

to Develop
Decision-Making 

Inter-institutional 
Network

Strengthening 
Civic Minded Values

1 Meeting of Women’s Network 
Leaders 

– Groups/forums 
of innovation champions 
with the government
build a collective network.

– Value of strengthening 
local institutions

2 Village Discussion – Groups/forums 
of innovation champions, 
and the government develop 
communication and share 
information.

– Value strengthening trust 
and cooperation

3 Construction of a school 
for women`s Home based 
workers

– Groups and forums improve 
their skill competency, 
leadership ability, networking 
capacity, and policy advocacy. 

– Th e value of building and 
strengthening competencies 
and public initiatives

4 Village/sub-district 
Development Planning 
Deliberations, policy 
affi  rmations in the form 
of regent regulations 
and village regulations, 
and integrated regional 
development.

– Groups/forums and the 
government produce policies/
regulatory frameworks and 
strategic plans. 

– Establish public control 
via planning and decision 
making

– Building assurance that 
priority agendas and issues 
can be included in public 
preferences.

Source: Research results, 2022

Table 2 illustrates how social capital enhances the quality of government. 
Eff orts are made to promote decision-making and innovation. We observe sev-
eral functions of government and regulation of diverse policies and programs, es-
tablishing productive partnerships between institutions to promote public values 
(participation, trust and control). Th is section describes the following:
1. Th e government arranges a gathering of women network leaders of home-

based workers to boost their networks. Th is is the initial role adopted by the 
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government with two objectives: a)  sharing organizational experiences 
so that the results can be used to analyze the problems encountered, and 
b) understanding and awareness of the struggle for common rights and goals 
by strengthening organizations/forums; thereby growing and building criti-
cal awareness between organizations (network); 

2. Th e government strengthens the intensity of relations through village discus-
sions. Th e role aims to: a) build dialogue leading to  two-way relationships 
between the government, stakeholders and cottage industry forums, as well 
as raise government awareness of this group and address their problems and 
needs; b) start a forum for sharing and strengthening each other, the results 
of which are included in  this group’s program in advising on development 
planning and the construction of women’s schools at  the village and sub-
district levels guided by NGOs and universities;

3. Th e government plays a role in improving the capacity building of independ-
ent schools for women home-based workers in villages and across villages. 
Th is role provides: a) essential skills, information and resources for leader-
ship, decision-making and choice-making; b) the capacity and ability to ad-
vocate for policies to strengthen the guarantee of protection of decent work-
ing and living conditions. 

4. Integrate program and group needs through decision making in village plan-
ning and development deliberations (musrenbangdes) and support for regu-
lations and policies. Both are measures to build trust, maintain public scru-
tiny and ensure the agenda and priority concerns of the group. 
Expanding the decision-making power of groups provides a venue for inter-

action between government and community groups. Government roles include 
endorsing specifi c policies and programs, the promotion of  dialogue, network-
ing collaboration, and education, all of which serve to enhance the shared values 
of government and society. Positive interactions can be observed as a result of the 
government adoption of a commitment and integrity attitude to continue using 
local institutions, the utilization and institutionalization of  local/informal value 
systems, the strengthening of local networks, and the strengthening and assisting 
of innovation champions to increase capacity and support for a range of programs 
at the local level. Innovation and decision-making space in the form of participa-
tion in village policy-making through formal village consultative forums have been 
successful in fostering high levels of trust and strong control as a result of feeling 
that they play a signifi cant role in the implementation of village-specifi c policies 
and programs.

Discussions 

Th e increasing interest of policy makers on the importance of social capital 
to improve policy implementation practices has stimulated various concerns, re-
search and analysis related to how to develop the implementation of independent 
home-based workers. Various government strategies in South Lampung Regency 
have been launched to  support this, one of  which is  through the development 
of village-based women’s home industries.



83

Tresiana N., Duadji N. CAN THE POLICY ENVIRONMENT IMPROVE...

Several researchers have studied and evaluated the implementation of  the 
policy in the development of independent home based workers, but their studies 
were primarily focused on  the description of homeworkers (Elgib and Elveren, 
2021; Powel and Craig, 2015; Ismail et al, 2022; Narula, 2020), or the description 
of the policy environment, and the implementation of the policy with the govern-
ment as  the sole authority in  policy implementation (Lopez, 2017; Hupe et  al., 
2014; Tresiana and Duadji, 2021). 

Th ere are now two basic routes of decent job development for independent 
home based workers in Indonesia. First, increasing business scale and economic 
productivity by extending markets so that businesses can compete not just locally, 
but also nationally and internationally.  Access to  capital, policy, marketing and 
information, and work skills are resolved through government intervention. Sec-
ond, inclusive and integrated regional development that utilizes revitalization, so-
cial capital, decentralization of governance structures and collaboration through 
priority village schemes, policy support and decent work promotion programs are 
important foundations for enhancing decision-making capacity.

Th e absence of a home-based workers’ convention, particularly in the form 
of national and local policies, presents the greatest obstacle to the development 
of this business group. Government makes a signifi cant contribution by selecting 
policies and prioritising important and urgent policies (Bryson and Bloomberg, 
2014; Fisher et al., 2021; Hudson et al., 2019; Adegbite et al., 2021). Under pressure 
and amidst the challenges of socio-economic transformation, building social capi-
tal values among independent home-based workers can promote sustainable ru-
ral development and livelihoods (Shrestha, 2015; Bletsas and Charlesworth, 2013; 
Tresiana and Duadji, 2021; Nasir, 2021).

Th e importance of social capital given that it is a capability arising from mu-
tual trust within a society or a subset of a society. Trust is one of the manifesta-
tions of the existence of collective resilience necessary to maintain social norms’ 
cohesion. Th erefore, trust will not arise spontaneously, but rather as a result of the 
group’s long-lasting cohesion (homeworkers forum). Hierarchical norms are vital, 
but insuffi  cient to  create trust in  a  community group. Indeed, social order will 
be mainly governed by the presence of this mutual trust, and the creation of this 
trust will be  substantially dictated by  cultural character (Tresiana and Duadji, 
2022; Brown and Livermore, 2019; Izmen, 2018). 

Th erefore, according to Fukuyama (2013), the value of formal norms that 
are built with a strong hierarchical structure will not contribute to the establish-
ment of building trust unless they can be absorbed fl exibly incorporated into 
a network of  smaller social systems, either in  the form of groups or  regions. 
Several case studies in Japan show that the Japanese population has a high level 
of mutual trust exhibited by the Japanese people, which serves as the primary 
foundation for the expanding information revolution. Th ose with a  low level 
of  trust will never be  able to  produce effi  cient information technology (Lim 
et al., 2016; Fukuyama, 2013). According to our findings, different variants 
of social capital ranging from trust, mutual cooperation, security, local institu-
tions, presenting local leaders and innovation champions, combined with dif-
ferent drivers of policy interventions and specifi c programs, have been identi-
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fied as priority value systems for government to improve the design of social 
capital implementation.

Th e next section discusses the relationship between the policy environment 
in the form of social capital and enhancing policy implementation. Democratic 
governance as  a  novel approach to  policy implementation is  deeply connected 
to value systems in the form of culture, politics, information and communication. 
Th e spontaneous and irrational idioms and quadrants of values that constitute the 
social capital of a society are an important feature alongside formal values. Social 
energy built autonomously, collaboratively and sincerely by the community deter-
mines the success of implementation (Kim and Yoon, 2017; Jain et al., 2020).

An important issue to analyze is how social capital can work to  improve 
policy implementation in order to comprehend the debate’s interactions in terms 
of how social capital enhances the quality of government. One method to ac-
complish this is through enhancing the capacity for innovation in the decision-
making process while confronting new issues (Ko and Kim, 2021; Tresiana and 
Duadji, 2022). In this context, accelerating public interests in a network between 
institutions becomes strategic (Newigand Koontz, 2014; Beer, 2017; Cho and 
Moon, 2019; Duadji et al., 2022). Some forms of innovation carried out by the 
government to  develop decision-making capacity include: 1)  developing net-
works through meetings of  women leaders across villages; 2)  improving the 
quality of  dialogue; 3)  education and capacity building in  the form of  girls’ 
schools; 4) become an important part of the village legal planning forum; 5) af-
fi rmation and integration of specifi c policies and programs for the development 
of integrated local areas (such as child- and women-friendly villages; superior 
villages; disaster-responsive villages, etc).

Th e quality of a government is achieved when its activities and performance 
refl ect the contours of the value system that exists within the niche of its entity. 
Th e government will not alienate the public if it invests in the intelligence of gov-
ernment actors, including the collection and incorporation of social capital into 
the process (Fukuyama, 2013; Shrestha, 2015; Mamokhere et al., 2021; Prudence 
et al., 2021; Lim et al., 2016). Th e existence of broad public trust is evidenced by the 
group’s contribution to the integrated development framework at the local level, 
the strengthening of  self-cooperative institutions, the construction of  business 
centers, and the establishment of home-based industries (start-ups). Th e govern-
ment’s integrity and strong dedication to the need for civic engagement through 
leadership meetings, dialogues, schools and iterative decision-making could have 
an impact on its overall performance.

Several studies conducted by Porcher (2019) and Fukuyama (2013) on a com-
munity entity with a high level of  interaction with public offi  cials indicate that 
public initiatives tend to evolve more eff ectively, particularly in response to pub-
lic issues. A government that integrates its public qualities more intensively will 
be viewed by the public as an entity capable of providing public goods that benefi t 
the public and engage the public. Studies of states that are the subject of research 
also show that the greater the citizenship in an entity, the stronger is the public 
spirit of community among its members, so that new policies are always positively 
received and polarization caused by the dominance of a few elites can be avoided. 
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Th ere is a sense of civic duty that positions the community as the most fundamen-
tal component for the successful implementation of state-initiated public policies. 
Studies conducted in  several countries, especially in Latin America, reveal that 
a lack of trust between people is the main cause of widespread corruption among 
most politicians and bureaucrats. Th is shows that there is a mutual relationship 
between the values of  society and the development of  society and government 
(Huencho and Orellana, 2020). 

Th e study conducted by Lim (2016), Jain et al. (2020), and Zhang et al. (2019) 
of a sample of 30 countries in the world corroborates this with the conclusion that 
people with a high level of trust have a signifi cant improvement in government 
performance. Furthermore, these fi ndings support the notion of a mutual rela-
tionship framework between social capital and changes in policy implementation. 
Th is fi nding confi rms that the relationship between trust and high interaction be-
tween the public and the government aff ects the effi  ciency of  the bureaucracy, 
and changes in the capacity of government institutions in the provision of pub-
lic goods that provide benefi ts and aff ordability. Social capital also contributes 
to the prospect of more easily resolving the complexities of society-government 
problems, poverty, reducing unemployment and crime, and enhancing the welfare 
of  the population (Porcher, 2019; Radhika, 2012; Tresiana and Duadji, 2022). 
Our fi ndings demonstrate that a high level of interaction between the govern-
ment and community groups encourages the growth of  initiatives and public 
spirit in response to new concerns and policies. On the other side, high levels 
of interaction can alter the capacity of government institutions to provide public 
goods with benefi ts and outreach.

Conclusions

1. Th is study aims to situate the concept of social capital and the success of pol-
icy implementation within the confi guration of modifi cations designed to ac-
commodate the work of independent home-based workers. Th ere is a main-
stream and conceptual continuum of public awareness, that the process of ac-
celerating the public interest of this group has been structurally distorted is the 
main reason why adjustments in policy implementation cannot be avoided. 
Th e trend of the new reality, which demands a number of variants of social 
capital as a new value system and a social concert consisting of resources and 
networking for the successful implementation of policies

2. Specifi cally, this study focuses on the relationship between social capital and 
implementation enhancement within the framework of  quality governance. 
Generally, we discovered two challenges, namely the challenge of institutional-
izing social capital processes and mechanisms, which were determined by four 
important factors, namely the driver factor (in the form of national and local/
village government policies), trigger factors (disaster issues, environment; a set 
of values in the form of trust, mutual cooperation, individual rationality, and 
the presence of innovation leadership), social capital development mechanism 
factors (activity dynamics and cooperation/partnership relationships), impact 
factors (changes in social, economic and political empowerment). Next is the 
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challenge of connecting the role of social capital within the framework of qual-
ity governance, one of  which is  through innovation in  increasing decision-
making capacity in relations and collaboration between institutions in a vari-
ety of forms including networks of similar groups, schools and dialogue, active 
participation in decision-making, and special policy support.

3. Th e fi ndings of the study indicate that various driving factors in the form 
of specifi c government intervention policies and programs, triggers in the 
form of  variants of  social capital, mechanisms in  the form of  local insti-
tutional support, and the presence of important and infl uential personali-
ties are strategies for institutionalizing value systems that can be adopted 
for building social capital as an essential instrument for successful policy 
implementation. On the one hand, interaction inside the framework of gov-
ernment can stimulate initiative and public spirit. On the other hand, it can 
change the behaviour of  the government in  providing public goods that 
off er benefi ts and have a wide public reach. Th e reciprocal relationship be-
tween social capital and policy implementation can be derived from a more 
authentic type of governance based on public values and character synergy.

4. At the strategic level, the fundamental values build a mutually benefi cial re-
lationships between the two parties and recognise the space for shared deci-
sion-making authority. Th e duty of government is to foster an attitude of in-
tegrity and a strong commitment to the signifi cance of being civic-minded, 
which can iteratively aff ect government performance and enable the govern-
ment to increase economic recession from low value to high productivity and 
success. Th us, the focus is not on the preferences of government, but on the 
public/community groups. Th is will contribute to gaining public trust.

5. In order to optimize and successfully implement policies, it is necessary 
to encourage changes in the government’s way of doing things: a) deforming 
character and ethics towards spiritual wisdom ethics; b) carrying out an “in-
ward looking ethical” contemplation process; c)  defi ne some ethical issues 
into a more personal area; and d) developing intuitive understanding in order 
to reinvent the roles of the basic elements and position genuine energy from 
the community as a capital for successful policy implementation).
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Abstract. Th e aim of this research was to study the factors that aff ected the quality 
of working life of Th ai and migrant workers and how labour public management aff ected 
the quality of working life. Th is study employed a mixed-methods research design which 
consisted of qualitative and quantitative methodology. Th e fi rst phase was qualitative re-
search, in-depth interviews and the focus group interviews were conducted with Th ai and 
Burmese workers. Th e data obtained in the fi rst phase was analyzed using content analy-
sis. Th e second phase was quantitative research in which questionnaires were collected 
from 400 participants. Th e data obtained in this phase were analyzed using exploratory 
factor analysis to describe the factors that aff ected the quality of working life of Th ai and 
 Burmese migrant workers. Th e results showed that the factors aff ecting the quality of life 
of both Th ai and migrant workers are the following: 1) government policies such as pub-
lic health, economic aspects, and education can improve the well-being of the workers; 
2) the quality of working life can be improved through the support of the government 
labour administration; it can provide labour protections and welfares following the in-
ternational labour law and diversity within the workplace according to the human rights 
principles; 3) government offi  cials’ attitudes toward migrant workers discriminate against 
them. Th ese fi ndings can be used as the guidelines to develop Th ai and migrant workers’ 
management. Th e results can be practical knowledge to support the performance of gov-
ernment agencies in the future. 

Keywords: Th ai workers, migrant workers, labour public management and quality 
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1. Introduction

Because of the infl ux of migrant workers to Th ailand, the public sector has 
played an important role in labor management, policies, and measures to address 
the problems of migrant workers However, for the working mechanisms of  the 
public sector, there are usually three steps: 1) registration to allow illegal migrant 
workers to stay temporarily in Th ailand, 2) adjustment of the status of registered 
migrant workers as legal migrants, 3) import of legal migrant workers from the 
source country. It  could be  said that these measures are precautionary without 
the integration of  the public sector’s labor management mission and long-term 
planning. Th e recent solutions have all been short-term policy planning, regard-
less of  integration between the public, private, and labor sectors, especially the 
revision of  labor import controls. This affected the protection of  labor rights 
and welfare. Such failed labor management also led to human rights violations, 
human traffi  cking, crime, and many other social problems. It can be seen that the 
number of migrant workers working in Th ailand from 2013 to 2019 demonstrated 
a steadily increasing trend shown in Figure 1.

Figure 1: Number of Migrant Workers in 2013-2019. 
Source: Offi  ce of Foreign Workers Administration, 2021 

Figure 1 depicts the importation of migrant workers through various chan-
nels, with a continuously increasing trend. Th e annual infl ux of migrant workers 
has been necessary for the Th ai economy as the labor groups that drive the Th ai 
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economy are not only formal and informal workers but also migrant workers who 
have a positive eff ect on the overall economy by contributing to the increase in 
the gross domestic product (GDP) of Th ailand. Th is can be seen from the number 
of migrant workers classifi ed by type of business in 2018 shown in Figure 2.

Figure 2: Number of Migrant Workers by Type of Businesses in 2018.
Source: Offi  ce of Foreign Workers Administration, 2019.

Figure 2 shows that migrant workers from the three countries work in dif-
ferent sectors. Th e share of migrant workers in industry is 37.3%, followed by the 
construction sector with 17.2% and the trade sector with 14.5%,. However, the 
problem of migrant workers aff ected not only economic fi gures, but also social 
and cultural problems. Th erefore, policy challenges were important for Th ailand 
both in terms of wages and the geographical factor, which is the presence of un-
derdeveloped countries with weak economies such as Myanmar, Laos and Cam-
bodia. Th is gave Th ailand access to  cheap labour and facilitated the transition 
to a manufacturing advantage.

A comparative study between Th ai workers and migrant workers who come 
to work in Th ailand from Myanmar, for example, shows that welfare and labour 
protection provide a framework that helps to promote a good quality of working 
life for workers. Moreover, there are other issues aff ecting the quality of  work-
ing life of migrant workers, such as living in society, using government services 
and acceptance by people in Th ai society. Th ese are still the main problems aris-
ing from stereotypes, attitudes and diff erent values. Discrimination or poor ser-
vices from government offi  cials inevitably aff ect migrant workers’ feelings when 
it comes to improving their working conditions. Th ose who are involved in per-
forming work or directly interact with migrant workers are also in a position to see 
the problems in policy implementation.
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2. Th eory and literature review
2.1 Public Policy Implementation
Th e study of  the implementation of  public policy is  of great importance. 

It can be said that implementing the policy is an administrative process that helps 
a group of people with responsibility for a policy to achieve its objectives. Th ere-
fore, the policies that will be implemented must be clear to build understanding 
between policymakers and those implementing the policy. Also, policymakers 
need to  know about the agency’s readiness to  implement the policy (Pressman 
and  Widavsky, 1976) Public policy implementation theory can be  divided into 
three categories: 1)  Top-down theories of  implementation; 2)  Bottom-up theo-
ries of implementation; and 3) Mixed theories of implementation. Th is study aims 
to introduce the Bottom-up theories of implementation. 

Bottom-up theories of implementation place an emphasis on the spatial prac-
titioner as a service provider and see implementation as a negotiation process that 
occurs within a network of policy makers. Regarding his major study on “Street-
Level Bureaucrats”, Lipsky (2007) stated that, in terms of the effi  ciency of a service, 
sometimes the policies and project design meet the needs of practitioners, includ-
ing government offi  cials or people who have been involved in them. To understand 
the reality and behaviour, this must be developed from the ground up through the 
learning process. As a result, lower-level sectors and basic government offi  cials are 
also critical to achieve eff ective or successful practices.

Th e theory can be used as a guideline to analyze the labor-management prob-
lems of  the government in Th ailand since most policy implementations are ex-
ecuted as  the top-down approach based on  the needs of  the leader group. Th is 
does not refl ect the needs of the people. Th erefore, the analysis of the bottom-up 
theory will lead to the understanding of the problems \ from the people’s perspec-
tive or those involved directly in the problems. Th is can solve the problems and 
promote the development.

2.2 Public Service Improvement
Th e study on the concept of public service improvement can provide a more 

concrete understanding through the implementation. According to  the article 
on “Street-Level Bureaucracy: Th e Critical Role of Street-Level Bureaucrats”, Lip-
sky (2007) demonstrated the government’s eff orts to improve public service in the 
context of American society and describes a group of people who have jobs or are 
employees in the public sector. 

Th ese groups of people are all contributing to  the creation or production 
of the state’s policies. Th e state should have a direction in which to create a ben-
efi t or a legitimate penalty. Because most citizens are unable to contact or make 
direct complaints to the state, they frequently do so through a letter or a com-
plaint to Parliament. Another important thing that can be refl ected in the pol-
icy is  the diff erent groups of representatives directly aff ecting the policy, such 
as teachers, policemen, lawyers, public health offi  cials, etc., also known as Street 
Bureaucrats. Th ese people are close to  service customers who can reach and 
interact with citizens in normal life. So, they are aware of the problem directly. 
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Th e perception of life makes these groups representatives of infl uential people 
who aff ect implementation. 

As for Thailand, a study of concepts for the development of government 
services pointed out that public policies attempted to improve the management 
of migrant workers, such as the one-stop service to off er an easily-accessed regis-
tration system and services. Th is includes leniency measures and rights and wel-
fare for migrant workers.

However, guidelines in the government’s labour management are still com-
plicated for multi-sector organizations, the private and civil society sectors. Also, 
operators, brokers, labour offi  cers, police offi  cers, and foundations of civil society 
networks participate in promoting or opposing the implementation of  the gov-
ernment policies, such as the consideration of workers’ human rights by NGOs, 
trying to claim the rights of workers’ descendants working in Th ai society while 
the government still has to care of Th ai citizens. Th us, the government’s labour 
administration becomes a  great challenge due to  variables in  the many sectors 
involved. Th e government’s services must respond to the demand for Th ai and mi-
grant workers, play an important role in economic development and live in society 
with high standard of living. 

2.3 Quality of Working Life
Th e study on  the quality of  Th ai workers and migrant workers was based 

on Richard E. Walton’s Criteria for Quality of Working Life. Walton (1975) con-
ducted a study of the quality of working life by taking into account the characteris-
tics of individuals in terms of quality of life, with a focus on a humanistic approach 
to studying the personal environment and society that contribute to work success. 
To meet the needs at work, the following factors aff ecting the quality of working 
life must be considered:

Figure 3: Richard E. Walton’s concept on workers’ quality of working life.

1.  Fair and adequate compensation: Workers receive fair wages, salaries, com-
pensation and other benefi ts that are suffi  cient to live on according to gener-
ally accepted standards.

2.  Working conditions: Both physical and psychological working conditions 
must not be too risky and must contribute to workers’ well-being and health.

3.  Use and development of skills: Workers should have the opportunity to de-
velop their knowledge and skills to perform tasks that make them feel valued 
and challenged at work. Th is includes the opportunity to do work that is con-
sidered important and contributes to performance.
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4.  Opportunity for growth and security: Work should promote the growth and 
security of  workers and help them to  increase their knowledge and skills. 
Work should provide opportunities to advance professionally and gain secu-
rity, and to be accepted by their colleagues and their family members.

5.  Social integration in the organisation: Work should contribute to the social 
integration of workers. Workers should feel valued and accepted and work 
together with their colleagues. Th is promotes a good working environment 
without discrimination, bias and mutual destruction, including equal oppor-
tunities for career progress based on a moral system.

6.  Constitutionalism: Th e way of  life and the culture of  the organisation pro-
mote respect for the rights of the individual and fairness in rewarding, as well 
as the opportunity to express one’s opinion freely and equality under the law.

7.  Work and the whole living space: Workers should have the opportunity 
to balance their work and personal lives. In other words, workers should not 
be subjected to undue stress in return for reasonable working hours and ad-
equate personal time. Th ere must be a reasonable balance between personal 
life and work.

8.  Social relevance: Work or activities that benefi t society by adding value and 
meaning to their job and increasing pride in their organization. Th is includes, 
for example, the fact that the organization is responsible for society in vari-
ous areas such as productivity, waste management, environmental protection, 
employment and participation in social campaigns.
In conclusion, the study on the quality of working life, especially the promo-

tion of Th ai and migrant workers’ quality of working life under the labour man-
agement context, focuses on the quality of life that consists of basic needs, such 
as  wages, benefi ts, working conditions, safety, and labour protection. Th ese are 
important factors for improving workers’ quality of working life in the country. 
As a result, promoting work quality in the workplace is necessary and important. 
Work satisfaction aff ects performance, and it  is also an  incentive to work. Th is 
increases the company’s or organization’s effi  ciency and productivity. It can be the 
achievement of both members of the organization and the organization itself. 

2.4. International Labour Standards in Th ailand, Trade Unions and Labour 
Laws: towards a decent work

Th e International Labour Organization (ILO) is mainly responsible for pro-
moting labour standards that lead to decent work, based on four strategic goals: 
employment creation, rights to  work, social protection, and negotiation. Addi-
tionally, there are also goals in line with the United Nations, which are sustainable 
development and decent work through the Conventions.

According to the study on labour standards and decent work by Suttawet and 
Bamber (2018), despite the fact that Th ailand has already joined the ILO and rati-
fi ed six of its eight conventions, including those governing labor, the country’s po-
litical and economic conditions remain unstable. As a result, the law’s development 
and implementation were not successful. Political confl icts aff ect the management 
of labour relations or trade unions and support for the implementation of inter-
national labour law, which has not yet ratifi ed in 2 conventions (No. 87 and 98). 
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Due to the fear that the trade unions would have more bargaining power, espe-
cially the current military government. Th e constitution limited the conditions 
of rights so that they did not interfere with the security, regulations, or political 
restrictions of the state. Th e unions had little opportunity for discussion or clari-
fi cation. Military dictatorship and non-democratic government, therefore, have 
no tendency towards decent work because it must comprise “rights and social ne-
gotiations,” but more important are the consequences of the eff ective creation and 
development of products. 

Th erefore, if the public sector can manage labor by promoting valuable work 
according to the ILO’s labor standards, it will boost the competitiveness of the 
establishment and the country’s economic productivity. Th is also helps to  pro-
mote and improve the quality of life of workers. Th ese will provide decent work 
in all sectors of labour. If Th ai labour law were addressed under the ILO standard, 
it could bypass the power of the elite and lead to legal integration under the same 
standard.

2.5 Human Relations
Human relations concept by Elton Mayo (2003) prioritizes the relationship 

among workers to enhance productivity in the organization, to encourage open 
communication between supervisors and subordinates, give people a  chance 
to participate in democratic decision-making, focus on operators at all levels, and 
take care of them as friends. Th ese would result in increased productivity. Mayo 
believed that if the human relations concept is employed correctly, the environ-
ment in the organization allows all of them to work together in harmony. Th e two 
concepts were true as the following details:
1)  Workers’ behavioural response to the environment consists of two ways, 

namely the physical environment, including the work environment, the psy-
chological story, and society at work. Th ese environments involve informal 
groups, acceptance of individuals, and participation in decision-making.

2)  People’s acts are influenced by selfish reasons. People behave that way due 
to their emotions, thought, self-satisfaction, and other personal preferences, 
such as comfort and enjoyment of work regardless of logical reasons.
Th is indicates that human relations are important at work. Enhancing good 

human relations through motivation without boundaries to encourage workers 
is incorrect and does not result in high productivity. Sometimes, employing the 
suitable control method and discipline to infl uence people who may be changed 
in various ways to be in the desired direction, along with motivation, are also 
necessary. As a result, scholars in the next era attempted to call this approach 
a  behavioural approach to  management, which is  the study of  organizational 
management in a new method. Th erefore, it  is called by another name, “New 
Classical Th eory.” Behavioural studies suggested that human emotional and 
physical needs constitute the basis of  the organization, which may be  caused 
by the aggregation of humans who have common interests or objectives. Th is in-
cludes considering the behaviours of individuals and groups in the organization. 
Th erefore, this was the beginning of the study of organizations based on behav-
ioural science (Vaishita, 2021).
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2.6 Related Research 
Most articles involve migrant workers who migrate to seek jobs in other 

countries. Th e focus of the studies is on rights and protection in terms of work, 
risk and safety in the workplace, access to health services, and abuses from em-
ployers based on the contexts of western countries and Asian countries. Th ey can 
be used as a framework for analyzing and understanding the context of migrant 
workers through the factors and conditions described in the articles based on the 
literature review. Th e data can be compared and studied for further development 
and application in this study. Th e content of the articles is shown as follows:

Table1
Th e Summary of Research Related to Migrant Labor Management, 

Problems, and Impacts on Workers’ Quality of Life

No. Authors Issue Method Factors in Labor 
Management

1 Galanis 
(2013)

Access to health services 
among immigrants 
in Greece

A cross-sectional 
study

– Access to knowledge 
and public health services
– Medical and cultural skills 
and capabilities
– Employers’ legal compli-
ance
– Legislation to protect 
vulnerable groups

2 Tam et al. 
(2017)

Access to health 
care or the provision 
of public health services 
for Chinese immigrants 
in Singapore

Qualitative study 
with interviews from 
Chinese migrant 
and staff  from Health 
Serve

3 Gorodzeisky 
(2017)

Th e study on diff erences 
among immigrants 
regarding employment 
discrimination 
and opportunities 
for success

Data from Eurostat 
and questionnaires 
used in four case 
studies and the 
European Union 
Labour Forces Survey

– Social skills and literacy
– Language and commu-
nication
– Ethnic, religious and 
cultural values
– Welfare state 
(Tax, free thinking)
– Labor skill values
– Righteous Rights

4 Helbling 
and Kriesi
(2014)

Th e study on diff er-
ences in high- and 
low-skilled immigrants 
which found high 
skilled immigrants were 
likely to get hired

Exploratory research 
by questioning 
attitudes towards 
migrant workers’ 
skills

5 Kulkolkarn 
and Potipiti 
(2017)

A study of the impact 
of migrant workers 
on wages and unem-
ployment in Th ailand 
including the impact 
on policy makers

An empirical 
analysis method with 
a review of wages and 
employment

– Wages / compensation
– Labor intensity
– Risk of chemical hazards
– Discrimination
– Insuffi  cient management 
of labor database
– Stress from social discrimi-
nation
– Improvement of working 
patterns to promote 
the quality of life, such 
as working hours and 
holidays

6 Sterud et al. 
(2018)

A systematic review 
of working conditions 
and occupational health 
among immigrants 
in Europe and Canada

Systematic selection 
of information 
in various databases

7 Anjara 
(2017)

Stress, health and 
quality of life of female 
migrant domestic 
workers in Singapore

A cross-sectional 
method with 
182 female migrant 
workers in Singapore
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No. Authors Issue Method Factors in Labor 
Management

8 Panikkar 
(2015)

Survey of organization 
and occupational health 
and workers’ safety

A qualitative study 
with an in-depth 
interview with workers

- Labor Protection / labor 
standards
- Employment legislation
- Social and economic rights
- Human rights
- Rules and regulations from 
the policy
- Legal employment condi-
tions
- Labor protection network

9 Cortest 
(2017)

Laws and social regula-
tions for the develop-
ment of human rights 
with opportunities 
for migrants to have 
access to social rights

A case study in Ar-
gentina with the study 
on migrants from 
neighboring countries 
such as Bolivia, 
Paraguay and Peru

10 Kraivat 
(2014)

Migrant workers’ 
protection and 
solutions in Th ailand

A mixed method 
of quantitative and 
qualitative research

11 Nothdurft er 
and 
Hermans 
(2018)

Literature review 
on street-level 
bureaucracy and the 
study on the policy 
implementation

Research published 
during 2005–2015 
using Web of Science 
Citation Indexing 
and Lipsky’s concepts

- Staff  performance
- Interaction towards service 
for workers
- Implementation of the 
policy
- Attitudes towards workers
- Labor control management

12 Schweutzer 
(2017)

Impacts and limitations 
on the management 
of migrant workers

A qualitative study 
with a semi-struc-
tured interview

Sources: Compiled by the authors based on their own calculations (-hereinaft er, unless otherwise noted)

From the literature review on concepts, theories, and related research from 
domestic and foreign contexts, the understanding can be achieved through prob-
lems, approaches, measures, and factors that are important to the administration 
of migrant workers based on economic, social, cultural, and political aspects. Th is 
also concerns values, attitudes, religious beliefs, and cultural diversity that aff ect 
discrimination and limitations of workers’ access to services in public health, edu-
cation, protection, welfare, employment opportunities, and career progress.

3. Research Methodology
Th is study employed mixed method approach in data collection and analysis 

that include both qualitative and quantitative methodologies through books, aca-
demic articles, research articles, media analysis, and information on both domes-
tic and international websites.

3.1 Qualitative Methodology
Th e research instrument in this study was “the interview.” Th e questions were 

obtained from the problems of  preliminary analysis and synthesis through re-
search papers with the following steps:

In-depth interview: For inclusion criteria, the main participants involved 
in policymaking from the government sector, and a representative who is related 
to policy’s implementation from each public and private sector included fi ve peo-
ple in  total as  follows: 1)  a  participant from the human resources department; 
2) a supervisor; 3) a welfare department offi  cer; 4) a staff  of the Department of Em-
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ployment; and 5) a hospital staff . Purposive sampling was used according to the 
research objective, which requires people with expertise and direct experience. 
Th e researcher chose policymakers and policy implementers from the central 
policy level who were related to policy implementation at the provincial level. Par-
ticipants from the public sector included academics and labour inspectors, who 
represent the Ministry of Labor under the Department of Employment and the 
Welfare Department and implement the policy and directly interact with workers, 
hospital staff , the head of quality control, and HR staff  in Samutsakhon Province.

Focus group interviews: Th ai and Myanmar workers were chosen since they 
have the greatest number of migrant workers and have the greatest impact on the 
socioeconomic situation. Th e interview is divided into 4 groups: 2 groups of Th ai 
workers and 2 groups of Myanmar workers. Each group consisted of nine people 
as the key informants, along with an “interpreter,” or one person who could com-
municate with them during the interview.

Qualitative analysis included data analysis and synthesis to  summarize the 
research results obtained from the focus group interview’s papers and observa-
tions through in-depth interviews. Th is includes the study of the government’s la-
bour policies in the past and a comparison of Th ai and Myanmar workers’ quality 
of working life that defi ne an objective data analysis, a conceptual framework, and 
the analysis of descriptive data. Th e data were analyzed into problems. Th e main 
points based on the conceptual framework were summarized.

3.2 Quantitative Methodology
Quantitative methodology was employed through exploratory factor analysis. 

Th e data were collected from factors and related variables through interviews from 
Th ai and Myanmar workers to determine factors aff ecting the quality of working 
life and services.

Th e exploratory factor analysis was conducted to  compare diff erences be-
tween Th ai and Myanmar workers in terms of factors aff ecting the quality of work-
ing life since it was not confi rmed whether factors were relevant to this problem, 
and those two groups of workers are considered to be a large population in Samut-
sakhon. Th erefore, those two groups were included to fi nd the sample group used 
in a factor comparison analysis, totaling 970,936 workers.

Th e number of Th ai and migrant workers was calculated to fi nd the sample 
group by Taro Yamane’s formula (Yamane, 1973). Th e calculation of the sample 
size is shown as follows:

Formula n = 

When N = Number of the population used for the study
 n = Number of the sample group
 e = Acceptable errors = 0.05

Substitute  n = 

 n = 399.83 ≈ 400

N
1 + N€2

970,936
1 + (970,936)(0.05)2
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Th e sampling would be eff ective by using probability sampling to determine the 
likelihood that each sample unit was chosen. Since the sampling method was done 
by dividing the population by area and sampling was done based on the required 
areas, this gives the probability that each unit in the population will be selected by the 
cluster sampling method. All units of the population in that area were also studied 
(Kanjanawasee, Srisuko, and Pitayanon, 1992). According to 400 people from the 
sample, the population is distributed in the following proportions based on each area:
1)  Aft er 400 samples were obtained, the data were divided into 2 clusters: 200 

Th ai workers and 200 Myanmar workers for comparison. According to the 
factor analysis theory, 200 people are acceptable (MacCallu et al., 1999), and 
there is  research using cluster sampling with an  equal number of  samples 
without weighting (Kane et al., 2018).

2)  Th e questionnaires were distributed with a reference method according to the 
proportion of the population in each district. Th en, the number of question-
naires was calculated.

3)  Th e number of workers used for reference in the 2017 database was calculated 
from the database of  civil registration (Th ai workers) and migrant worker 
data in each community of the three districts. In the study, the questionnaire 
was used as a research instrument for data collection. Questions and prob-
lems were obtained through conceptual frameworks, theories, and related re-
search papers. Th e questionnaires are divided into two parts:
1) Participants’ general information includes gender, nationality, age, status, 

and type of business.
2) Questionnaire on factors aff ecting Th ai and Myanmar workers’ quality 

of working life.
Moreover, “the questionnaire” was translated into Myanmar. Th erefore, My-

anmar workers could complete the questionnaire and write to clarify the prob-
lems. Aft er that, the answers were translated into Th ai for the analysis. 

Th e questionnaire is divided into 2 parts as follows:
1)  Part 1: Participants’ general information is conducted as a check list, consisting 

of 5 questions regarding demographic factors as follows: gender, nationality, age, 
status, and type of business. It includes agriculture and livestock, fi sheries and 
aquaculture, plastics production, services, construction materials, and others. 

2)  Part 2: Factors aff ecting Th ai and Myanmar workers’ quality of working life the 
questions are conducted as a rating scale. A 5-scale assessment was used based 
on the criteria for the interpretation of Best and Kahn’s method (Kahn, 1989).
As for quantitative analysis of factors aff ecting Th ai and Myanmar workers’ 

quality of working life, the data were analyzed to fi nd factors related to workers’ 
quality of working life by Statistical Package for the Social Sciences (SPSS) to fi nd 
the relationship of factors with exploratory factor analysis.

4. Results and Discussion 
4.1 Qualitative Methodology Results
Participants included people who are directly involved with Th ai and migrant 

workers in Th ailand. Th e results are summarized as follows: 
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1) Laws and Public Policies
Strategic planning and operations are based on national security policy for-

mulation. Th erefore, policymakers strictly formulated policies, laws, and regula-
tions related to migrant workers. Additionally, the concept of national security in-
cludes other dimensions, such as the economy, public health, etc. Such a problem 
is raised by Th ailand’s membership in the ILO and its ratifi cation of only six out 
of eight conventions, which have not yet been ratifi ed due to national security and 
a fear that the trade unions may have more bargaining power. According to Th ai 
politics under the military government, opportunities for social expression or ne-
gotiation are extremely limited due to signifi cant limitations, such as “rights and 
social negotiations,” which are promising components of decent work. Th is can 
create value for workers through support and promotion in cooperative manage-
ment which leads to the improvement of the quality of working life.

However, the standards for measuring a  good quality of  working life in-
clude opportunities for potential development to  achieve progress and stability 
in  a  working life, social acceptance, equality, and rights. Th ese indicate a  good 
standard of a working life and serve as a driving force for work potential. For Th ai 
society, due to  the administration of  the public sector under national security, 
opportunities or a forum for negotiation became a limitation. So, it is necessary 
to promote and support collaborative management that facilitates workers to ne-
gotiate to enhance the development of a good quality of life and lead to the devel-
opment of various products.

2) Perspecti ves and Attitudes towards Migrant Workers
According to national security, most Th ai people thought that migrant work-

ers stole jobs from them. In the past, migrant workers came to work to replace 
Th ai workers in some jobs that Th ai people did not prefer to do. However, when 
some migrant workers had the potential, they turned themselves into business 
in the community. Th erefore, Th ais expressed negative attitudes towards migrant 
workers. Social problems, including illegal drugs, fi ghts, and crimes, were seen 
to aff ect national security and insecurity in the lives and property of Th ai people. 
Th ere are also problems in values   and behaviour since Myanmar people would like 
to chew and split betel palms (Chalamwong et al., 2018). 

On the other hand, some Th ai people in society expressed positive attitudes 
towards migrant workers as  they worked or  participated in  activities together 
with migrant workers. Th ai people experienced the way of life of migrant workers 
closely, especially their religious beliefs. Working together requires communica-
tion and interaction. Th is results in  empathy. Th ey share advice for both work 
and social life. Th ese things infl uenced the attitude and behaviour of Th ai peo-
ple in a good way. If the government tries to solve the migrant worker problem 
through the management of migrant workers to allow them to work legally, it will 
lead to improved relationship between migrant workers and Th ais. 

Acceptance from a coworker, a supervisor, or members of society is a  factor 
that reinforces migrant workers’ quality of life in social integration (Walton, 1975). 
As human beings with feelings who are not working as machines, the absence of dis-
crimination and bias reinforces migrant workers’ quality of life based on morality.
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3) Public Administration
3.1.  Service provisions by offi  cers to migrant workers require precise commu-

nication to create accurate perception and understanding, including facial 
expressions, gestures, and speech that aff ect the feelings and perceptions 
of migrant workers. Controlling the emotions of offi  cers and good behav-
iour in service are part of the code of ethics in the service. In addition, offi  c-
ers’ operations should be based on the legitimacy of human rights to truly 
implement and protect vulnerable groups.

3.2.  Budget allocation is one of the government’s labor administrations. It was 
found that the public sector did not have enough interpreters for both spo-
ken and written languages. Some documents are required to be translated 
for migrant workers or services, especially in public health. Adequate per-
sonnel is also necessary to provide prompt and timely treatment.

3.3.  Regarding the import of migrant workers, although, in the past, the import 
system has been continuously modifi ed according to public policies, various 
complexity was found in terms of documents with high expenses and long 
processing times, adjusting systems, or mechanisms for importing migrant 
workers by various means in both strict and fl exible ways. Ultimately, the 
workload of the document or process still depends on personnel. If more 
modern information systems are adopted, it will possibly reduce the docu-
ment process with convenience and speed. 

4.2 Quantitative Methodology Results
Th e analysis results from the questionnaire obtained from a group of 400 work-

ers working in Samut Sakhon consisted of general information about Th ai and 
Myanmar workers, mean (x), and factors infl uencing Th ai and Myanmar workers’ 
quality of life.

Part 1: Participants’ General Information Summarized by Percentage and Mean

1) Gender 123 Female Th ai workers 68.5%
  125 Male Myanmar workers  62.5%

2) Age 80 Th ai workers aged 41–50 years old  40%
  124 Myanmar workers aged 20–30 years old  62%

3) Status 102 Unmarried Th ai workers  51%
  120 Married Myanmar workers  60%

4) Children 116 Th ai workers having no children 58%
  136 Myanmar workers having no children  68%

5) Business 118 Th ai workers working in fi sheries 59%
  83 Myanmar workers working in fi sheries 41.5%

6) Residence 146 Th ai workers living in Mahachai 73%
  146 Myanmar workers living in Mahachai 73%
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Overall, most Th ai workers were females, aged 41–50 years old, while most 
Myanmar workers were males, aged 20–30 years old. Most of  them worked 
in fi sheries and processed aquatic animals since there is a variety of fresh sea-
food and processed seafood. Th erefore, there are many establishments that run 
this type of business, including those that process frozen products for export, 
which require unskilled workers. Th erefore, Myanmar and migrant workers are 
a good choice for many establishments, according to a basic information survey, 
which discovered that Mahachai has a large number of migrant workers (Myan-
mar workers) who come to work in Samut Sakhon. 

According to  the mean (x) obtained in each item, the questions about 
factors aff ecting Th ai and Myanmar workers’ quality of life found that Th ai work-
ers’ opinions were mostly at a “moderate” and “high” level, while the overall mean 
of Myanmar workers’ opinions was at a “moderate” and “low” level. It  indicates 
that the experiences received by Myanmar workers as a factor supporting qual-
ity of life were less than Th ai workers, especially the mean in “public services” 
about the service behaviour of the offi  cers, equal treatment in services, coordi-
nation in documents, and clear and easy communication. A “low” mean on the 
problem refl ects that the performance of the offi  cers aff ected the workers’ qual-
ity of working life. 

If  the language communication in  the document or  service was unclear, 
it  would lead to  errors in  work or  exploitation. Operational behaviour of  of-
fi cers, such as hospital staff , police offi  cers, and government offi  cials, may in-
dicate inequality in service and coordination with the public sector since such 
behaviour still diff ers between Th ai and Myanmar workers. Another factor that 
was found to be on a “low” level was “work” in progress as the work of migrant 
workers did not require a high level of skills. So, the chance of being promoted 
or adjusted to a higher position requires a long period of employment and learn-
ing experience (Appendix A).

Part 2: Exploratory Factor Analysis (EFA) (Appendix B)

Figure 4: 
EFA: 

Model of Th ai Workers' Factors

Figure 5: 
EFA: 

Model of Myanmar Workers' Factors
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Th e exploratory factor analysis (EFA) was utilized to analyze the relationships 
between Th ai and migrant workers. Th e KMO value obtained from the analysis 
was greater than 0.50. Th ai workers are equal to 0.90, while Myanmar workers are 
equal to 0.83. 

Aft er that, factors that can be used for Th ai workers include 6 factors, while 
those for Myanmar workers include 7 factors. Based on the results from the EFA, 
since the names in each group were determined and ordered by a priority obtained 
from the analysis, the details can be summarized as follows:

Th e Meaning of Each Group: 
Group 1: Operation refers to operations and services provided to both public 

and private sector workers. Operations would refl ect the behaviour of the offi  cers 
towards workers, including communication that will facilitate workers to under-
stand or have satisfaction with the service provided by the offi  cers.

Group 2: Legality refers to legal rights, including legal protection as a guar-
antee of workers’ quality of life in the workplace to ensure stability and equality.

Group 3:  Appropriation refers to  the appropriateness of distribution to 
achieve a standard of working life for workers that must be safe, stable, progres-
sive, and, happy. Th is includes individuals and the working environment to im-
prove workers’ quality of life.

Group 4:  Unique refers to  the ability to  get along with others regardless 
of nationality, culture, or lifestyle. When working together, they can adapt to and 
learn about working and social lives together, as well as exchange of experiences, 
sorrows, happiness, and advice with supervisors and colleagues. 

Group 5: Balance refers to the salary received from work that is enough to sus-
tain life and support a family, as well as a balance between work and family time.

Group 6: Requirement refers to workers’ needs or demands for opportuni-
ties in welfare rights, a need for children to have access to education, and assis-
tance from relevant agencies when they have problems. 

Group 7: Same refers to equal or fair treatment for both Th ai and Myanmar 
workers. Services or enforcement should be under the framework of legal regula-
tions to ensure equality.

5. Discussion of Research Results 

The results of the study revealed that the key conditions and limitations 
of the government’s labor administration aff ecting migrant workers’ quality of life 
are described as follows:

1) Laws and Public Policies: According to  Th ai politics under the military 
government, opportunities for social expression or negotiation are extremely lim-
ited due to signifi cant limitations, such as “rights and social negotiations,” which 
are promising components of decent work. Th is can create value for workers with 
support and promotion in cooperative management which leads to the improve-
ment of  the quality of working life. For Th ai society, due to  the administration 
of the public sector under national security, opportunities or a forum for negotia-
tion became a  limitation. So, it  is necessary to promote and support collabora-
tive management that facilitates workers to negotiate to enhance the development 
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of a good quality of life and lead to the development of various products (Suttawet 
and Bamber, 2018).

2) Perspectives and Attitudes Towards Migrant Workers: According to  the 
concept of national security, most Th ai people thought that migrant workers stole 
job opportunities from Th ai workers. On the other hand, some Th ais expressed 
positive attitudes toward migrant workers since they worked or participated in ac-
tivities with migrant workers. Th erefore, Th ai people could see the way of  life 
of  migrant workers closely, especially their religious beliefs. Acceptance from 
a coworker, a supervisor, or members of society is a factor that reinforces migrant 
workers’ quality of life during social integration (Walton, 1975).

3) Public Administration: Service provisions by offi  cers to migrant workers 
require precise communication to create accurate perception and understand-
ing, including facial expressions, gestures, and speech that aff ect the feelings 
and perceptions of migrant workers. Controlling the emotions of offi  cers and 
good behaviour in service are part of the code of ethics in the service. Moreover, 
budget allocation is one of the government’s labor administrations. It was found 
that the public sector did not have enough interpreters in both spoken and writ-
ten languages. Some documents are required to be translated for migrant work-
ers or  services. In terms of  quantitative methodology, the exploratory factor 
analysis was conducted by  collecting questionnaires from Th ai and Myanmar 
workers. Questions are factors extracted from the research, a literature review, 
information from in-depth interviews, and focus group discussions to study fac-
tors aff ecting Th ai and Myanmar workers’ quality of working life. Th e results are 
discussed as follows:

A quantitative methodology was conducted by  using the questionnaire 
on factors aff ecting Th ai and Myanmar workers’ quality of life. When compar-
ing Th ai and Myanmar workers’ opinions based on their experiences, the mean 
was diff erent in two areas: “public services” and “work.” Public services are relat-
ed to communication, speech, and service provisions with appropriate gestures 
without disgust. Th e research results with a mean at a “low” level refl ected prob-
lems in public services. Th is is consistent with a study on public health service 
knowledge and utilization among immigrants in Greece: a cross-sectional study 
(Galanis, 2013) on the education and use of public health services by immigrant 
workers in  Greece. Problems with communication and the treatment process 
led to policies or measures to solve the problems so that immigrants could suc-
cessfully access health care. According to the aforementioned problems, if  the 
government can solve language and communication problems, migrant work-
ers will be able to access information and services understandably, which can 
reduce the risk that will lead to problems of being exploited or deceived. Moreo-
ver, a study on health is my capital: a qualitative study of access to healthcare 
by Chinese migrants in Singapore revealed that those migrant workers had ac-
cess to healthcare providers of their choice without pressure from their employ-
ers. Th e important message from the recommendations in this article suggested 
that legislation is needed to protect vulnerable groups from accessing health care 
services (Tam, 2017). Th ere is also an article on “Human Rights of Migrants and 
Th eir Families in Argentina as Evidence for Development of Human Rights In-
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dicators: A Case Study,” demonstrating the importance of accesses to social and 
economic rights, social security, health services, and educational opportunities 
by changing rules to be more fl exible and appropriate. Moreover, policy formu-
lation depends on the international cooperation among all stakeholders in both 
the public and private sectors to successfully drive access to various rights (Cor-
tes, 2017).

Regarding “work,” the factors aff ecting Myanmar workers’ quality of life in-
cluded getting promoted or working in a higher position. Due to context and val-
ues in Th ai society, these reserve certain types of jobs for Th ais only, and highly 
skilled workers were not necessary. Th erefore, migrant workers’ opportunity for 
growth or  progress at  work seems diffi  cult. Th e problem is  consistent with the 
fi ndings of a study on “Why Citizens Prefer Highly Skilled over Low-Skilled Im-
migrants, Labor Market Competition, Welfare State, and Deservingness” (Hel-
bling and Kriesi, 2014). 

Th is study determined why the labor market preferred to hire more high-
ly skilled workers rather than low skilled workers. Even if it seems reasonable, 
in the context of western society as a welfare state, low-skilled migrant workers 
were granted rights from the government. Th is is unbalanced with their contri-
butions to tax income, which is contrary to the needs of highly skilled migrant 
workers. From the point of view of such research, it refl ects the distinction be-
tween high-skilled and low-skilled workers, including equality in  promotion. 
Besides, the cultural context of each establishment may vary in terms of the pe-
riod of  employment, quality of work, competence, or  economic value created 
by that establishment. As a result, low-skilled workers may have fewer oppor-
tunities for advancement than high-skilled workers. Th us, the mean of factors 
aff ecting promotion at work was at a “low” level.

6. Recommendations

1) Th e government’s guidelines for the implementation of labour manage-
ment should focus on enforcing relevant laws and imposing clear penalties for 
those who violate the law. Th is must be applied to workers, employers, establish-
ments, and government offi  cials to achieve justice in all sectors and narrow the 
gap in law enforcement to improve the management of migrant workers as well 
as compliance with international labour standards because of the vow to join the 
International Labor Organization. Th is indicates the intent to protect the rights 
of migrant workers, especially the ratifi cation of the Convention on Promotion 
and Support for Cooperation in Management so that workers can hold bargain-
ing power regarding their work. Th is can create decent work according to labour 
standards, increase competitiveness, build credibility on  the global stage, and 
enhance migrant workers’ quality of life based on international principles under 
a democratic system.

2) The study on  the involvement of  partners related to  migrant work-
ers in working and social life from the public and private sectors was to create 
a learning experience on a way of life and the coexistence among Th ai people, Th ai 
workers, and migrant workers who must work together. Th is builds positive atti-
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tudes and understandings toward migrant workers. Th e experimental activity can 
be studied in the organization or through observation of offi  cers’ behaviour to-
ward migrant workers. Th us, policymakers can appropriately design policies that 
aff ect various factors and dimensions.

3) Th e model of benefi ts and health services should be studied to be suitable 
for both legal and illegal migrant workers in terms of how each group can access 
health services and whether access and use of health services should be diff erent 
from the plan for calculating costs and compensation for health care facilities. 
Consequently, the government can allocate budget and cost eff ectiveness to the 
workers’ benefi t.

7. Conclusion

Th e results of the study on “Th e Model of Factors Aff ecting Workers’ Quality 
of Working Life: A Comparative Study between Th ai and Migrant Workers” dis-
covered that public policies in various areas, such as public health, the economy, 
national security, and education, inevitably aff ected the lives of workers in terms 
of promotion and improvement. Secondly, regarding the quality of working life 
in  terms of  opportunities and progress in  work, communication and interac-
tion with supervisors and colleagues, and learning and adapting to Th ai society, 
workers who come to work in Th ailand legally received rights and welfare based 
on  labour protection and could live and adapt to  colleagues. Th ere were reli-
gious activities and traditions to foster goodwill, yet opportunities and progress 
in some areas are still limited in terms of nationality since they are only available 
to  Th ai citizens. Lastly, regarding public services, a  major problem in  service 
provision was the views and attitudes of Th ai people towards migrant workers, 
which are linked to  various problems in  terms of  benefi ts or  health services, 
budget and expenses that the government has to manage, cultural diff erences 
and dirty appearance, chewing betel palms, and disease transmission among mi-
grant workers, and stealing job opportunities from Th ai workers. Th ese problems 
aff ected the behaviour and expression of those involved in public services that 
require direct communication or interaction with migrant workers, such as the 
preparation of  registration and renewal documents that must be  clear as well 
as an understanding of  the operation process. Regarding health care services, 
some offi  cers expressed inappropriate verbal and unfriendly behaviour towards 
migrant workers, as well as the problem of harassment and violation of rights 
caused by police offi  cers. 

Th e problem of migrant workers should be managed at its root, which is the 
legal import system of workers. Problems in the past, such as corruption by gov-
ernment offi  cials in  smuggling illegal workers, had not been solved, resulting 
in  long-term illegal labour problems that cannot be  managed or  controlled. 
Th e proposal of  the government’s labour management guidelines refl ected 
an integrated approach to problem solving in various dimensions, including the 
economy, society, and security of the country. Th erefore, it requires cooperation 
from all sectors and the decisiveness of the government to implement laws and 
policies to manage the problem.
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Introduction 
Th e Israel Central Bureau of Statistics (CBS) began collecting and analyzing 

data on the Israel’s labor market in 1948, when the population was only 867 000. 
At the end of 2021, there were approximately 9.4 million people, living in the State 
of  Israel, with a  labor force participation rate of  62% (Th e World Bank, 2022), 
which is higher than the average rate in OECD countries (Caesar, 2017). Until the 
beginning of the 2000s, the employment rate in Israel was relatively low, mainly 
due to  the comparatively low employment rate of men. Th is changed, however, 
with the male employment rate in Israel consistently increasing since 2003. At the 
same time, the male employment rate in  Western countries can be  described 
by a decreasing curve, slightly compensated by a modest acceleration in female 
employment growth. Th us, in the years before the coronavirus pandemic, the em-
ployment rate in Israel and the OECD countries was about the same.

In general, unemployment has a strong negative eff ect economically, psycho-
logically, and physically on  individuals and families who face the many conse-
quences of this global problem. Th e European Commission recognized this as one 
of the most signifi cant barriers to national prosperity and growth the global soci-
ety is facing today (Levin and Sefati, 2018; Kabáta et al., 2014). Th erefore, one can 
confi dently acknowledge the immense importance of employment and its many 
positive implications on individuals and society.

In 2021, 4.6% of all Israelis of working age were unemployed, a much lower 
rate than in other Western countries. Th ere are several possible reasons for Israel’s 
relatively low unemployment rate compared to EU countries. First, the ubiqui-
tous digital transformation, which streamlined and shortened the job search time 
and the recruiting processes for both employees and employers. Th e OECD report 
(2022) highlighted the need to increase digitalization of PES (Public Employment 
Services) programs in  the EU  in order to  improve services for job seekers and 
employers. Second, increased involvement of placement companies in recruiting 
processes resulted in a growth of contract employment. Th e third one is expanded 
transportation infrastructures in  the geographical periphery. Th e fourth is  so-
cial policies and incentives, including: employment rigidity; the power and size 
of worker unions; replacement rate of unemployment benefi ts by wages; employee 
and employer payroll taxes; minimum wage levels; and public spending on labor 
market programs (Bank of Israel, 2019). 

Th e Public Employment Services (PES) is a form of government organization 
providing programs and platforms intended to match the unemployed individuals 
with potential job off ers from employers. PES registers individuals who are either 
unemployed or underemployed, in order to integrate them into the labor force and 
off er counseling to these registered individuals to help them get hired (Bimrose 
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et al., 2014). A monograph by  the OECD (2016) provides detailed information 
regarding PES policies, programs and services. Th is approach to  the PES high-
lights the importance of the PES programs and their vital role in building a strong 
economy and a better social foundation. 

Th e Israeli Employment Service (IES) is  a  local form of  PES. Th e Service 
is a statutory organization established under the 1959 Employment Service 
Law, following the signing by the State of Israel of an international treaty requir-
ing the signatory countries to establish a state employment agency to provide free 
placement services to employees and employers alike. To date, the IES is a statu-
tory corporation overseen by the Minister of Economy and Industry, and the Em-
ployment Service Council which is the organization’s highest authority. Th e ser-
vice assists about 400,000 job seekers annually through 71 employment bureaus 
throughout the country. Th e main roles of  the IES are: (1) assisting job seekers 
in fi nding employment; (2) conducting a recruitment test; (3) referring job seek-
ers to professional training centers; (4) assisting employers in fi nding employees; 
(5) conducting research on the Israeli labor market, collecting relevant data and 
publishing regular reports.

Th e IES also initiates and operates various programs (e.g., ‘Employment Cir-
cuits’) that provide job-seekers with tools to enter the labor market. Th e goals 
of these programs are: (a) promote the integration of income guarantee claimants 
in the job market; (b) cut dependence of income guarantee claimants on allowances; 
c) prevent income support claimants from sinking into long-term unemployment. 
Th e program also off ers participants individual and group support as well as tools 
and assistance to enable them to rapidly integrate into the labor market.

Th e current research aims to examine the job placement success factors of the 
Employment Circuit IES job placement program for 2016–2019, based on 56,000 
job seekers and 82 job seeker profi les.

Literature Review 

Employment provides a source of  identity and social status. It also enables 
people to participate in society, earn money and use resources. Th erefore, employ-
ment has a substantial impact on the well-being of individuals. Extensive research 
has been conducted to  further validate this point and examine the importance 
of employment for one’s well-being. Unemployment is related to negative eff ects 
on individuals in the long- and short-term (Ponomarenko, 2016). Sol (2016) notes 
that in EU countries, a quarter of unemployed individuals suff ering from economic 
problems also suff er from health problems, alcohol addiction, and/or discrimina-
tion. Th e longer individuals are unemployed, the more likely they are to lose their 
skills and become unemployable. Such a tendency negatively aff ects the economy 
as  well. Th e problems associated with unemployment may result in  the unem-
ployed being less healthy, which leads to health-related costs. Winkelman (2014) 
found that higher local unemployment weakens the work ethic, so regions with 
higher crime/job dissatisfaction have a more signifi cant impact on unemployment 
compared to other places. Artazcoz (2004) describes a strong relationship between 
unemployment and human and mental health. 
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Areas of high unemployment and social deprivation may also experience 
higher crime levels, suicide rates and psychological problems. Th ese include, inter 
alia, loss of economic output, loss of tax revenue, reduced government revenues 
to  spend on  public services and increased government expenditure. Zwinkels 
(2015) notes that the likelihood of the unemployed people returning to work de-
creases signifi cantly once their allowance is  curtailed. For the unemployed, the 
opportunity of returning to work decreases by 35%. Zwinkels concludes that the 
unemployed people with problematic debts fi nd it  more challenging to  return 
to work compared to other unemployed people. Research conducted in Amster-
dam by  Konig (2014) on  social assistance showed that debt relief paths in  the 
context of employment services lead to more job placements, and that job place-
ments without the relief paths can be relatively limited. A research project among 
employment service providers in Europe indicated that as  soon as unemployed 
people’s debt is reduced, the likelihood of having a job tends to increase. Pohlan 
(2019) found that job loss has detrimental eff ects on subjective perceptions of so-
cial integration, life satisfaction, access to economic resources and mental health. 

Unemployment has always been, and continues to be, one of the major prob-
lems facing our world, and its many disadvantages are the subject of considerable 
research. Th ese disadvantages include the stigmatization and social exclusion that 
unemployment causes to  individuals and the break in  the career, as unemploy-
ment can lead to an inferior job position or income immobility (Ponomarenko, 
2016). Furthermore, unemployment in early adulthood has also been associated 
with an increased likelihood of unemployment in the future (Ponomarenko, 2016).

In addition to fi nancial and career pattern disadvantages, research has shown 
that unemployment negatively aff ects health, increases mortality rates, and can even 
cause psychological problems such as depression and feeling unworthy. Th ese harm-
ful eff ects can persist even aft er individuals return to work, further confi rming the 
long-term consequences and repercussions of unemployment on an individual’s well-
being. Other studies have shown that long-term unemployment is  associated with 
an increased risk of alcoholism, smoking and increased anxiety (Ponomarenko, 2016).

Th e connection between unemployment and crime is proven. It is even suggest-
ed that because the unemployed or people with lower wages have less to lose from 
committing a crime, they are more likely to commit criminal off enses. Moreover, 
it is suggested that reducing the unemployment of previously imprisoned criminals 
by three months can reduce crime by 5% (Van den berg and Van Vuuren, 2010).

Unemployment during the pandemic. Th e coronavirus pandemic signifi cantly 
deepened the unemployment problem. Th e pandemic outbreak led to an enormous 
economic crisis with many negative ramifi cations aff ecting multiple groups in the 
population, including women. While the female labor force participation rate in-
creased signifi cantly over the past few decades, there are still gender gaps in em-
ployment and labor market participation. Th ere is an obvious gender bias in public 
sector employment across age groups, religious affi  liations, and educational levels. 
It is estimated that the chances of a woman transitioning from employed to inactiv-
ity are higher than for men. However, research shows that women prefer specifi c 
jobs, especially in the public sector. Th erefore, public employment services and pro-
grams may be more successful in placing women in such jobs (Gomes, 2019).
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Faced with the pandemic in 2020, economists around the world predicted 
that unemployment rates would increase signifi cantly due to the closure of bor-
ders,  schools, shops and restaurants, all measures aimed at  limiting the spread 
of  the virus. Indeed, unemployment rates were exceptionally high during this 
time. Statistics in Europe show that the unemployment rate was 10.7% in Norway 
and 3.67% in the UK, while in the U.S. it was 14.7% in April 2020. It was almost 
four times higher than at the beginning of 2020. Th is was one of the worst eco-
nomic crises the world had experienced in recent years, with many devastating 
repercussions on countries and their economies, on small businesses and on the 
labor market as a whole (Rosen and Stenbeck, 2020). 

Similar to the trends found in many OECD countries, the pandemic creat-
ed unprecedented upheaval in the labor market in Israel: nationwide lockdowns, 
over a million workers taking unpaid leave, businesses forced to limit the number 
of customers served, several morbidity waves and more. Th e size and pace of the 
upheaval created signifi cant uncertainty, not only about the future of the national 
labor market, but also about what was happening in real-time. Th e most brutal 
pandemic blow was observed in early 2020, when more than a million of Israelis 
stopped working (Debowy et al., 2021). 

From the very beginning of the pandemic, the unemployment rate in Israel 
rose critically from 3.8% in December 2019 to a peak of 35% in April 2020. How-
ever, due to  various government policies, the unemployment rate decreased 
to 15.9% by the end of 2020, and to 6.7% by the end of 2021 (Th e World Bank, 
2022). Th e relatively fast recovery of the Israeli labor market from the pandemic 
period may have been possible due to a combination of several factors. 

As part of  its pandemic response program, the Israeli government adopted 
the furlough model, which permits placing employees on unpaid leave. Th is mod-
el, which diff ers from most models implemented in OECD countries (e.g., various 
combinations of reduced hours and wage subsidies), transferred 45% of the work-
hour reduction cost burden to  the workers, compared to OECD countries with 
an average burden rate of 28% (Debowy et al., 2021). Th is high burden rate created 
a positive dynamic for the fast return of employees to the labor market. Moreover, 
despite the considerably disproportionate impact of  the pandemic on  the labor 
market in  Israel (Zontag et  al., 2020), the back-to-work period did not deepen 
the gap in the labor market between strong-professional and weak-unprofessional 
workers. Th e return to the workplace was mainly based on the company needs, not 
on the employee’s position or strength in the organization. Finally, the pandemic 
did not force workers to take early retirement (i.e., employers did not take advan-
tage of the crisis to rejuvenate the workforce and did not lay off  older workers) 
or to reconsider wages (i.e., employers did not use the crisis to get rid of the most 
“expensive” workers) (Margalit and Yakir, 2022). 

Public employment service. Th e roots of, Public Employment Services (PES), 
date back to the 1800s, when it was founded at the local level by municipalities, labor 
markets and friendly societies. National and centrally organized PES fi rst emerged 
in 1927 and continued during World War II as a means for governments to coordi-
nate their workforce (Sultana and Watts, 2006). PES vary from country to country, 
with some being very similar and others very diff erent. Some of the countries men-
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tioned in this paper have successful employment placement programs. We discuss 
what makes them successful and compare them to Israel, which has a lower unem-
ployment rate compared to other Western countries, as discussed above.

Th e PES in Ireland is currently undergoing reform. Th is includes more ro-
bust and thorough monitoring of services, an increasingly competitive atmos-
phere, and the use of outcomes as a payment model. Two of the most signifi cant 
reforms implemented in Ireland are: (1) the “Payment by Results” employment 
program for the long-term unemployed individuals; and (2) the “Job Path” pro-
gram, which aims to motivate PES workers to achieve better results (Murphy 
and McGann, 2022). 

In Australia, there has been a shift  towards digital self-services over the past 
20 years. Th e focus is on the increasing service success in integrating people into 
the labor market and preventing long-term unemployment. Th is shift  towards 
digital services aims to achieve higher integrity in decision-making and ensure 
adherence to policies through IT systems (Casey, 2022). In this context, it is also 
worth mentioning that these digital changes have shaped so much of our world 
and can also aff ect all labor markets. Th ey may even cause further unemploy-
ment. To quote the McKinsey Global Institute, “By the year 2030, globally, almost 
375 million people will have to learn skills as their jobs may evolve or perish with 
the rise of automation and capable robots and machinery” (Manyika et al., 2017). 
Th ese changes may lead to increased unemployment, requiring people to master 
new skills to be integrated into the labor market (Bercovici and Bercovici, 2019). 
According to a study conducted in Italy, the probability of success of an employ-
ment service follows a non-linear growth trend for young adults, and decreases 
with age (Pastore, 2020).

In Israel, the labor market and employment and unemployment rates are 
characterized by several aspects. On the one hand, data indicate a  low unem-
ployment rate and an  impressive high-tech sector, demonstrating Israel’s high 
employment rate in this sector (similar to Australia). On the other hand, addi-
tional evidence indicates signifi cant gaps between diff erent population groups. 
Th ere are several discriminated population groups that are not adequately rep-
resented in the labor market, including the ultra-Orthodox, disabled individu-
als, Ethiopian Jews and the Arab population. Many in the ultra-Orthodox sec-
tor, particularly ultra-Orthodox men, work in  the independent or black-mar-
ket economy, which is based partly on barter, and are not accurately counted 
in  offi  cial statistics. A  certain proportion of  those already employed will fi nd 
it quite challenging to advance to a better position or fi nd a better-paying job. 
Th e proportion of the discriminated population is predicted to increase to 50% 
of the total population by 2059 (Bercovici and Bercovici, 2019). Other factors, 
including religion, age, marital status, gender and education, can also aff ect the 
employment rates and the likely success of Public Employment Services (PES) 
and their placement programs.

Single parents have become a huge target population for incentive policies 
that aim to integrate them into the labor market and to off er them adequate ed-
ucation and training. In  the late 1990s, several countries moved from off ering 
support to trying to integrate those dependent on welfare into the labor market. 
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Th is shift  was partly due to concerns that this dependency mentality would also 
aff ect the children of these single parents. Single parents are still viewed as a vul-
nerable group with a  high-risk profi le, when profi ling tools are used by  public 
placement programs. Th ese single parents are sometimes categorized as welfare 
dependent and as  individuals with multiple limitations who may be  incapable 
of working. Th us, PES programs may be less successful with this group. However, 
others argue that the learned skills that stay-at-home single parents acquire can 
be translated into paid jobs if these individuals would simply change their mind-
set and the way they perceive themselves. Public placement programs could have 
a high success rate with these individuals (Brady, 2018).

In Israel, there is extensive data showing the relationship between educa-
tion and employment rates. According to numerous studies education is con-
sidered  a fi nancial investment, and overall profi t from this investment is  the 
individual’s income level. Moreover, neglecting studies about the relationship 
between education and employment will most likely impair economic growth. 
Th erefore, it is safe to say that the success rate of public placement programs will 
be higher for individuals with education, as education at all levels is considered 
a critical factor for business and economic growth.

So me of the success factors of PES programs include profi ling tools because 
they help ensure that the more costly and intensive services are provided to those 
with a higher likelihood of becoming unemployed in the long term. Profi ling tools 
can help diff erentiate these job seekers from those who are likely to fi nd jobs more 
quickly. Countries using this strategy include Germany, Poland, Greece, Luxem-
bourg, Switzerland and others (Desiere et al., 2019; Desiere, 2018). In addition, 
psychological assessments for job seekers and training programs that meet local 
labor market needs are also very eff ective (Martin, 2015).

Strategies and guidelines for PES vary from country to country. For example, 
assistance, personalized action plans and other services such as job counseling and 
guidance are provided in European countries. Evidence of the similarities between 
Israel and European countries in “employment promoting practices” can be found 
in  the literature. Th ese similarities include improving employability skills, con-
necting the unemployed with service providers, and promoting social policies that 
allows for more eff ective and enhanced employment opportunities for individuals 
(Levin and Sefati, 2018).

Th ere have been numerous attempts to evaluate the eff ectiveness of various 
PES programs. For example, Card et al. (2017) conducted a comprehensive me-
ta-analysis of 207 recent labor market programs. Th e authors divided these pro-
grams by time horizon and participant heterogeneity criteria. Regarding the fi rst 
domain, they demonstrated that there was a signifi cant diff erence between “work 
fi rst” style programs (i.e., those that provide job search assistance or  incentives 
to get to work quickly), “human capital” programs (i.e., training style programs), 
and public sector employment policies. Th us “work fi rst” style programs were 
found to have a stable impact, while the impact of “human capital” programs was 
relatively small (or negative) in the short-term, with increasing eff ect in the medi-
um and long-term. On the other hand, public sector employment policies showed 
insignifi cant or even negative impacts regardless of the time horizon. Regarding 
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the second domain (i.e., participant heterogeneity), a signifi cant eff ect of program 
implementation was found mainly among the female participants and among in-
dividuals from the pool of long-term unemployed. At the same time, little positive 
impact of the PES programs was found among young and older employees.

Th e current research diff ers from previous studies as it is focused on the Israeli 
labor market, specifi cally on the IES Employment Circuits employment program. 
To the best of our knowledge, such an analysis has not been performed before. 

R esearch methodology 

Th e database contains 82 columns and 55,989 rows (each row presenting a job 
seeker who joined the IES program and each column presenting the job seeker’s 
characteristics, for example family status, religion, age, number of children and 
education). Th e data were collected for the period 2016–2019. Data reclamation 
fi ndings comprised 14% of empty cells and 86% of complete data.

To arrange the data for analysis, it was necessary to categorize the columns 
and summarize the data (Table 1). 1860 unique activities were divided into 
30 unique categories. Th e ‘Age’ column was divided into the following age groups: 
18–29, 30–39, 40–49, 50–54, and 55+. Education was divided into the following 
educational stages: Primary Education, High School, College Degree, Professional 
Certifi cate, and No  Education. Th e ‘Disability Percentage’ column was divided 
into the categories: None, 1–19, 20–39, 40–59, 60–100. In the ‘Language’ column 
there are many options and combinations between languages. Each language has 
several level types; therefore, all extensions can be subtracted and left  with only 
the name of the language. Th e ‘Licenses’ column was converted from a subdivi-
sion of  categories into general categories. In  some cases, certain marital status 
options may be sensitive (for example, single, polygamous, in a relationship), and 
were therefore converted into several main family status options: single, married, 
divorced, widow(er), unknown. Th e number of  children under 18  was divided 
into 1–3, 4–6, and 7+.

Th e column ‘Depth of Unemployment in Months’, with values from 0 to 100, 
was divided by 10, rounding the result to obtain a categorical column. Th e column 
‘Religion’ is also divided by major religions: Jewish, Christian, Druze and Muslim. 
Edge cases do not aff ect the data and are grouped as ‘Other.’

The job placement goal was defined for investigation and analysis pur-
poses. The concept of “success” was defined differently for each category. For 
research purposes, the success index was divided into four categories, labeled 
as follows:
1) High Level Success: no revolving door cases (job seeker returns to the program 

within 3 months aft er job placement), job placement aft er entering the pro-
gram = 1, and no resumption date.

2) Moderate Success: no revolving door cases, job placement aft er entering the 
program > 1, no activity renewal date, and no registration renewal date.

3) Low Level Success: all job seekers who are not in categories 1, 2 or 4.
4) Failure: no resumption date, no job placement since joining the program, 

no revolving door cases higher than 0.
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Tab le 1
Socioeconomic characteristics of job seekers*

Characteristic Weight
(% ) Characteristic Weight

(% )

Gender Male 41 Disability 
percentage None 91 

Female 59 1–19 % 1 

Age 18–29 16 20–39 % 4 

30–39 27 40–59 % 2 

40–49 34 60–100 % 2 

50–54 15 Marital status Single 31 

55+ 7 Married 45 

Religion Jewish 43 Divorced 21 

Muslim 46 Widow 3 

Druze 3 Unknown 1 

Christian 
2 

Number 
of children 
under 18

None 40 

Other 6 1–3 years 42 

No Religion 0 4–6 years 15 

Single 
parent

Yes 11 7+ years 3 

No 89 Military service None 82 

Education Primary School 20 National Service 2 

Partial secondary 
school 19 Military Service 17 

Secondary school 45 Unemployment 
duration <1 year 8 

Matriculation 
certifi cate 4 2–3 years 9 

Bachelor’s Degree 3 3> years 82 

Master’s Degree 1 None 0 

PhD 0 

Certifi cate Studies 2 

License studies 0 

No Education 4 

Note: *based on 55,989 job seekers.
Sources: Compiled by the authors based on their own calculations (-hereinaft er, unless otherwise noted).



120

Public Administration Issues. 2023. Special Issue I

Research questions
(Q1) Is there a diff erence in the number of good job placements (categories 

1 and 2) between the Arab sector and the other population groups?
(Q2) How long are job seekers in the program before job placement?
(Q3) Does the length of time in the program aff ect job seekers’ job placement 

success?
(Q4) Does the number of program activities in which the job seeker partici-

pates aff ect their job placement success? 
(Q5) Do a  job seeker’s socioeconomic characteristics aff ect their job place-

ment success?
To test our research model and the proposed hypotheses, and to better un-

derstand the relationships between the selected constructs, we used the following 
statistical tools:

A Kolmogorov-Smirnov (K-S) test is a non-parametric test used to determine 
how well the distribution of sample data conforms to some theoretical distribution 
(Janssen, 2007). In this article a K-S test was performed for Q1 to test whether the 
diff erence between the rate of successful job placements was normally distributed. 
Th e test was also used for Q3 to test whether each category is normally distributed. 
For Q4, both Tukey post-hoc and ANOVA tests were used.

A t-test is  a  statistic test which checks if  two means are reliably diff erent 
from each other. Th is is a parametric test of diff erence, with three types of t-tests: 
(a) one-sample t-test is used if there is one group being compared against a stand-
ard value; (b) two-sample t-test (also called independent t-test) is used if the groups 
are from two diff erent populations; (c) paired t-test is used if the groups are from 
a single population (Bevans, 2022).

An ANOVA (Analysis of Variance) test determines if the results of the survey 
or experiment are signifi cant (Glen, 2022). Th e researcher tests the groups to see 
if there is a diff erence between them. Researchers use the ANOVA test to deter-
mine the infl uence of the independent variable on the dependent variable in a re-
gression study. 

Th e Tukey Test (or Tukey procedure), also called Tukey’s Honest Signifi cant 
Diff erence test, is a post-hoc test based on the studentized range distribution (Glen, 
2022). Aft er running the ANOVA and fi nding signifi cant results, Tukey’s HSD can 
be run to determine which mean values of each group (compared to each other) are 
diff erent.

McFadden’s R2 is the log-likelihood of the null model, which includes only 
an intercept as a predictor (so that the same probability of ‘success’ is predicted for 
each individual). Th e McFadden’s formula subtracts the estimated log distribution 
from 1.

 (1)

In multinomial multivariate regression, it  is diffi  cult to reach a result close 
to 1, because solid explanatory parameters are needed to increase the value of the 
McFadden’s estimate. According to McFadden, the estimate for a good fi t model 
is between 0.2 and 0.4 (McFadden, 2021; Vijverberg, 2011). 
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In Q5, to answer the research question, it was necessary to compare job place-
ment with the diff erent characteristics of a job seeker. Th erefore, the McFadden’s 
method was used.

Results
(Q1) Is there a diff erence in the number of good job placements (catego-

ries 1 and 2) between the Arab sector and the other population groups?
Th e hypothesis that there is  no diff erence in  good job placement between 

Arab program participants and participants from other population groups in IES 
Programs was examined with ∝ = 0.05.

 (2)

* POGP = proportion of good placements

Th ere was a need to examine whether the data were distributed in normal 
groupings. Th erefore, we needed at least 30 unique IES bureaus where the number 
of Arab job seekers provides a statistical basis for the hypothesis (at least 14 Arab 
job seekers in each bureau were required to reach 30 unique bureaus). A com-
parison was conducted between program participants from the Arab sector and 
participants from the non-Arab sector with good job placement from the same 
IES bureau. Th e ‘diff ’ column was calculated, representing the diff erences in the 
proportion of good placements, in order to estimate the diff erences in job place-
ment in the same bureau. It was necessary to test if the diff erences were normally 
distributed. A histogram shows the number of samples relative to the diff erence 
and by a density function. Th e density function implies that the data represent 
a  normal distribution. Th e result of  the Kolmogorov-Smirnov test shows that 
the column data are normally distributed, even with equalization between the cu-
mulative distribution function and the Kolmogorov-Smirnov result. Since we had 
30 samples, and we saw that the data are normally distributed, we used a  t-test 
to examine the diff erence between dependent pairs (30 of 71 bureaus). It was as-
sumed that populations from the same IES bureau would have more similar char-
acteristics than those from bureaus in other sectors. Th e critical value was higher 
than alpha; therefore, the conclusion was not to  reject the null hypothesis and 
to conclude that there is no signifi cant diff erence between the job placement suc-
cess of Arabs and non-Arabs. 

(Q2) How l ong are job seekers in the program before job placement?
Th e calculation in the ‘day diff ’ column shows how long the job seekers were 

in the program.

 (3)

* LPD = last placement date

* FJTPD = initial program joining date
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Almost half (49.99) of the Employment Circuit program participants in Table 2 
do not have a “job placement date”, and for more than 25 “the date of fi rst program 
entry” is greater than the “last placement date.” Th e data were summarized aft er 
clearing the records of the negative ‘days diff ’ column results. Th e confi dence interval 
for job seekers in the program is: (Left : [0], Mean: 341.42, Right: [1081.56]) [days], ∝ = 0.05, σ = 377.624 (days).

Table 2 
Distribut ion of job seekers according to length of time in the program

Percent of job seekersNumber of job seekersCategory (days)

0.366 2050

2.865 16041–10

5.067 284211–30

5.564 311531–60

4.574 256161–100 

4.081 2285101–150 

3.074 1721151–200 

7.212 4038201–365 

17.191 9625+365

49.997 27993None/No 
placement date

 
(Q3) Does the length of participation in the program aff ect their job seeker’s 

placement success?
Does longer participation in the Employment Circuits program provide job 

seekers with more tools to fi nd employment? If so, does longer participation re-
sult in more successful/better job placement? Th e hypothesis question of whether 
there is a diff erence between the length of participation in the program and more 
successful/better job placement was examined with ∝ = 0.05.

Th  e division into diff erent success categories and the job seeker’s length of time 
in the program (Fig. 1) suggests that higher success in the Success Index is associ-
ated with a shorter period of time in the program (contrary to the assumption that 
a longer period of time in the program would result in more successful placement 
in  the Success Index). To  test if each success category was normally distributed, 
the Kolmogorov-Smirnov test was performed for each category. Th e results show 
that the data in  each category were normally distributed. Th e ANOVA test was 
performed to examine the diff erence in  the days between the four diff erent cat-
egories. Th e results within the categories show a diff erence between the categories. 
To determine which category diff ers from other categories, a Tukey-Post-Hoc test 
was performed to test program participation time diff erences between each pair 
of categories separately. 
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F igure 1. Time of job seeker in the program by category.

According to the Tukey Post Hoc test results (Table 3), it was found that there 
are differences between all pairs of means. This is based on the two test results 
hypothesized.

Tab le 3
Tukey Post Hoc Test Results

 hedgesρTtailsediff Mean(B)Mean(A)BA

-0.286~ 0-11.964two-tail8.574-102.577229.087126.50921

-0.479~ 0-19.723two-tail8.705-171.698298.207126.50931

-0.947~ 0-41.959two-tail8.087-339.326465.836126.50941

-0.193~ 0-11.061two-tail6.249-69.121298.207229.08732

-0.661~ 0-44.216two-tail5.354-236.749465.836229.08742

-0.468~ 0-30.133two-tail5.563-167.628465.836298.20743

(Q4) Does the number of program activities in which the job seeker par-
ticipates aff ect their job placement success? 

Only 30 unique activities are defined in the data frame. It was necessary 
to change the “Activities in the Program” column into a categorical variable and 
to present “Activity” in a new column to provide a binary classifi cation (if the job 
seeker participated in the activity = 1 and if not = 0), in order to test the hypothesis 
that a job seeker’s participation in more activities results in less successful place-
ment according to the success categories. Figure 2 shows the percentage of pro-
grams per success category.
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F  igure 2. Number of activities per category.

F igure 2 shows that job seekers in category 1 generally participated in fewer 
Employment Circuits program activities than job seekers in  the other success 
index categories. It was necessary to examine if there was a signifi cant diff erence 
in variance between activities in the program, by using the ANOVA test. First, 
we  tested if  the data were normally distributed. Th e Kolmogorov-Smirnov test 
showed signifi cant results for any number of activities per category; therefore, 
the ANOVA test was performed, with the ANOVA ρ value of ~0. Th is indicates 
a  signifi cant diff erence in  job placement success depending on  the job seeker 
participation in  the various program activities. Th is required further testing 
of the diff erence between program activities using the Tukey Post Hoc test.

Ta ble 4 
Th e Percentage of job seekers in each category and activity

 Category Change 
Course

Process 
Course

Occupational 
Hebrew 
Course

Computer 
Application 

Course
Individual 
Training … Number 

of programs

Category 1 Fraction 4 4 5 0 4 4 

Category 2 Fraction 14 12 14 7 13 13 

Category 3 Fraction 11 9 8 0 12 11 

Category 4 Fraction 71 75 73 93 72 73 

Table 5 shows that there is a diff erence in the number of activities in which 
the job seeker participates and their job placement success category, except for cat-
egories 2 and 3. A decision tree model was created aft er examining all the diff erent 
activities separately. Th e model takes a sample of job seekers and matches their so-
cioeconomic characteristics and program activities to the data frame from which 
they were sampled, creating a graphical representation for better understanding. 
Th e decision tree models job seekers and presents their most probable job place-
ment route, according to job seekers whom they resemble in terms of both their 
activities in the program and socioeconomic characteristics. Th e aim of the deci-
sion tree is to show the most recommended route (order of activities). Th ere are 
many other models for this kind of  decision, but aft er considering alternatives 
it was decided that this model is best for the given situation. Th e model shows the 

1,4%

4,73%

3,11%
2,13%
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most probable trajectory, such that the decision tree should be viewed as depict-
ing the order of best practice for the sampled job seekers. Nonetheless, the route 
shown in the decision tree does not ensure that following the proposed route will 
defi nitely increase job seeker placement success.

 
Table 5 

Tukey Post Hoc test of diff erences between pairs of categories
 hedgesρTtailsediff Mean(B)Mean(A)BA

-0.120.001-5.251two-tail0.033-0.1741.140.96721

-0.0820.002-3.548two-tail0.034-0.1191.0680.96731

-0.1980.001-9.696two-tail0.03-0.2871.2530.96741

0.0380.1032.277two-tail0.024-0.0551.0681.1432

-0.0780.001-6.224two-tail0.018-0.1131.2531.1442

-0.1160.001-8.862two-tail0.019-0.1681.2531.06843

(Q5): Do a job seeker’s socioeconomic characteristics affect their job 
placement success?

Th is question examined whether  a specifi c socioeconomic characteristic 
infl uences a job seeker’s job placement success category more than other char-
acteristics. In this study socioeconomic characteristics of job seekers includ-
ed religion, age, single parent, gender, education level, city, language, country 
of birth, marital status, children under 18, participation in an activity, disability 
percentage, medical disability, licenses, military service, released prisoner, and 
month of job placement (“last job placement date”). A new data frame consisting 
of these columns was built and the data were inserted. Any country of birth with 
a frequency less than 1 was removed from the data because these are end-cases 
that do not aff ect the results below. In the case of our data the McFadden estimate 
is 0.239, so it is statistically signifi cant, with a correlation between the socioeconomic 
variables and job placement success. Th e variables presented by the model are more 
likely to infl uence the job seeker placement success category. All model results are 
compared with Category 4 (failure), and each model result is signifi cant ( ρ < 0.05).

Dis cussion and Conclusion 

Th e current research examines the success factors of the IES program. In this 
section, we will discuss the fi ndings described in the previous section, draw sev-
eral conclusions, and propose recommendations for the IES. 

Regarding the fi rst research question, the employment rate in the Arab sector 
was 54.6 in 2015 compared to 81.7 in the Jewish sector (Ministry of Labor, Social 
Aff airs and Social Services, 2015), and 42.5 in the Arab sector in 2016 (Central 
Bureau of Statistics, 2017). Th e number of unemployed individuals in  the Arab 
sector is high and requires action. Th e Israeli government has taken eff orts in this 
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sector and providing funds to increase employment opportunities, education 
(scholarships, reduced taxes, etc.) and other programs. Th ere are many reasons for 
affi  rmative action, including cultural diff erences, traditions, geographic environ-
ment, and social status. Th e IES uses government funds for the “Tapuah” program 
(NIS 1.466 million), which is dedicated exclusively to the Arab sector (Israeli Em-
ployment Service, 2017). Tapuah operates a variety of technical training programs 
to integrate job seekers into the workforce . Th e courses cover a broad spectrum 
of content, from introductory courses for operating in a computerized environ-
ment to advanced courses for training programmers. Particular emphasis is given 
to imparting a set of tools for successful integration into the workforce , in order 
to  improve participants’ fi nancial independence, both immediate and over the 
long-term. However, the current research fi ndings reveal that there are no diff er-
ences between the job placement of Arabs and non-Arabs. In other words, the 
study fi ndings do not justify opening special programs for the Arab sector at the 
expense of other IES Programs. Th erefore, the recommendation is that IES should 
consider whether it is necessary to initiate a separate program for the Arab sector.

Th e second, third, and fourth research questions aimed to determine the eff ec-
tiveness of the IES Employment Circuits program. According to the research meth-
odology, the indicators chosen to measure this variable referred to how long job 
seekers were in the program before job placement, the average time attending the 
program before job placement, and the infl uence of length of participation in the 
program and job placement success level. Th e results were surprising and showed 
that only 50 of potential employees were placed through the program. In addition, 
it  took an  average of  341 days for a  participant in  the IES Employment Circuits 
program to fi nd a job. Th e study also showed that the quality of job placement 
(category) decreases the longer the job seeker is in the program (e.g., Sol, 2016; 
Winkelman, 2014). Th erefore, the fi ndings presented could potentially call into 
question the eff ectiveness of all IES programs. In light of these results, it is suggested 
that IES re-evaluate its program activities. Furthermore, we  recommend further 
study to examine other possible factors which may aff ect poor job placement. 

Finall y, the multinomial regression model was established to assess the re-
lationship between unemployment, socioeconomic characteristics of job seekers 
and job placement. Several results of the model appear to be consistent with com-
mon sense thinking, yet others are surprising. First, the model showed that there 
are more job seekers in categories 1 and 2 (i.e., “high level” and “moderate” suc-
cess) from cities in the Arab sector compared to  job seekers in these categories 
from cities in the non-Arab sector; there are also signifi cantly more Jewish and 
Muslim job seeker program participants in category 1. Th ese fi ndings support the 
results and conclusions regarding the fi rst research question, namely that no sig-
nifi cant diff erences in good job placement were found between the Arab and Jew-
ish sectors. Second, country of origin was found to aff ect program success with 
respect to several countries. Th us, signifi cantly more program participants from 
the countries of  origin France and the Soviet Union were found in  category 3 
than in category 1 (based on the p-value). Furthermore, there were signifi cantly 
more program participants of Ethiopian origin in category 2. Th ird, education has 
a strong eff ect on the job placement success category. Signifi cantly more program 
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participants with an academic degree or high school matriculation were in cat-
egory 1  (i.e., “high level success”), and signifi cantly more program participants 
with no education were in category 3 (i.e., “low level success”). In other words, 
educational attainment plays a signifi cant role in successful job placement in the 
IES Employment Circuit program framework. Lastly, disability aff ects human life, 
including the IES program job placement success. Th erefore, it is not unexpected 
that signifi cantly more job seekers with disabilities (disability percentage 20–59) 
were found in category 2, and with disability percentages 60–100 in category 3. 
In addition, as expected, no signifi cant presence of program participants with dis-
abilities was found in categories 1 and 2. Th ese fi ndings suggest that people with 
disabilities are less likely to fi nd employment through the IES Employment Circuit 
program. In summary, it is suggested that IES should re-evaluate its approach and 
methods of operation to improve the outcomes of its job placement programs. 
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Abstract. Th e city’s strategy should take into account not only the priorities of in-
creasing investment competitiveness and the improvement of citizens’ well-being, but 
also the issues of sustainable development. Sustainable development of cities has been 
the subject of  active discussion in  recent years. Th is article proposes four modern-
ized directions for sustainable urban development, which correspond not only to the 
UN Sustainable Development Goals (SDGs) (particularly SDG 11), but also to the orig-
inal directives of local authorities. 

Th ese directions include aff ordable housing, accessible and sustainable transporta-
tion systems, sustainable urbanization, and the environmental impact of cities. We de-
veloped a  methodology for estimating synergies and trade-off s between and within 
these directions using correlation network analysis with the causality of the indicators 
and the lags of years. We tested this methodology by estimating the synergies and trade-
off s in the sustainable development of the thirteen largest cities between 2015 and 2019. 
Th e results of the correlation network analysis are off ered as a weighted directed net-
work correlation graph. Our fi ndings could be implemented by local authorities in the 
form of a Gantt chart for the optimal order of sustainable urban developmentthat could 
be based on the network correlation graph.
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Introduction

City management authorities perform a variety of functions ranging from 
economic development of the city and increasing its investment attractiveness 
to overcoming poverty and demolishing slums. Local authorities should pay at-
tention to the city’s slums, the frequency of traffi  c congestion, the level of envi-
ronmental pollution, etc. It is important to monitor these spheres retaining them 
at an acceptable level. 

Th e deterioration of urban problems will inevitably lead to degradation and 
economic downturn of  the city. In  this regard, the focus of our research is  to 
determine the indicators of these spheres that characterize the directions of the 
cities’ sustainable development (CSD).

Th e variety of the CSD programs could have positive and negative eff ects 
on each other. Th ese are phenomena of “synergy” and “trade-off ”. 

For example, various measures that improve the sustainability of urbaniza-
tion and the transportation system involve comprehensive land use in  urban 
planning. On  the contrary, the expansion of  housing and road construction 
leads to a reduction of green areas and a deterioration of the ecological situation 
in the city. 

Corresponding situations in various areas of sustainable development oft en 
have been observed by the researchers and policy-planners. Synergy and trade-
off s are currently the most relevant issues of recent research in the implementa-
tion of sustainable development goals. 

Th is research examines the synergies and trade-off s for the national pro-
grams of the SDGs. Th ere are only a few examples of exploration of the SDGs 
synergies and trade-off s at the city level.

Th is study fi lls a  gap in  the literature by  investigating the synergies and 
trade-off s as systemic interconnections between diff erent directions of the CSD. 
Our research will allow local authorities to  correct or  adjust urban policies 
by choosing measures that enhance the synergistic eff ect or mitigate the nega-
tive externalities.

We begin by elaborating the directions and indicators of the CSD. Aft er col-
lecting a database of indicators of the largest Russian cities development in the 
period between 2015 and 2019, we identifi ed potential synergies and trade-off s 
between them using a network correlation graph. Finally, we fi lled in the Gantt 
chart of the optimal order of the CSD projects.
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Literature Review
Indicators of Sustainable Development at the City Level
Th e CSD can be investigated from three diff erent perspectives. A case-study 

of the CSD could be conducted as a longitude research of a single city develop-
ment (Hu, Geertman, 2018; Yue et al., 2014). Th e second focus of the CSD analysis 
could be a group of cities in a particular region of a country (Tran, 2016; Xu, Min-
gxue, 2020; Yang et al., 2020). However, the majority of authors analyze diff erent 
directions of sustainable development in the largest cities of a country to suggest 
some regulations and control policies for sustainable urban development and 
to investigate the driving forces for urban sustainability change (Fan and Qi, 2010; 
Strzelecka, 2008; Tai, Xiao, 2020; Yang et al., 2017; Rama, 2021). 

In our research we follow the approach of investigating the largest cities in the 
country. Th e largest cities are comparable in size, population, and economic wel-
fare. Th e compatibility of the cities allows us to focus on the evaluation of sustain-
able development.

Previous research has shown that the three dimensions, i.e. economy, ecol-
ogy and social sphere (Elliott, 2006; Marcuse, 1998; Portney, 2013; Satterthwaite, 
1997) are too broad to constitute eff ective indicators of sustainable development 
at the city level. Th us, there is a need to identify city-specifi c indicators to meas-
ure sustainable development in cities. To be more precise, recent research exploits 
“GDP per capita” as the most appropriate indicator of economic development and 
the standard of living in a city. Th e “air quality standard” and the “urban greening 
coverage” are environmental indicators, while the “rate of urbanization” and “edu-
cation expenditure as proportion of GDP” are social equity indicators (Fan and 
Qi, 2010; Moroke, 2019; Tai, Xiao, 2020; Xu, Mingxue, 2020; You, Shi, Feng, 2020; 
Yang et al., 2020; Rama, 2021).

Major drawbacks of  exploiting the concept “Economy, Ecology and Social 
development” for the CSD is that it envisages an administration of  institutional 
and fi nancial opportunities that are beyond the “infl uence zone” of local authori-
ties. For example, local authorities have limited indirect infl uence on economic 
growth in  the city or unemployment rates, because they do not produce goods 
and services themselves. Th ey only develop an institutional environment, propose 
measures of public support, and ensure the protection of the rights of manufactur-
ers and entrepreneurs. 

Discussing the “power” of local authorities, it is important to consider the basic 
directions of Urban Economics: Land Use, Transportation, Public Finance, Hous-
ing and Environment (O’Sallivan, 2019; Duranton et al., 2014, 2015). Th e CSD 
could be managed by focusing on these spheres that are in an immediate “infl u-
ence zone” of municipal authorities.

Th ese circumstances have been instrumental in shift ing urban research at-
tention to sustainable transportation systems, housing, urban environmental im-
pacts, accessible and green public spaces, etc. For instance, You et al. (2020) un-
derline that human development, urbanization, and transportation accessibility 
are the most concentrated directions of the CSD. Many attempts have been made 
to focus on ecological indicators that refl ect the quality of  life in the city (Tran, 



133

Bozhya-Volya A., Tretiakova E., Bartov O. CITIES’ SUSTAINABLE DEVELOPMENT...

2016), waste reduction (de Guimarães et al., 2017), sustainable housing (Winston 
et al., 2008), sustainable living infrastructure (Fischer & Amekudzi, 2011), sus-
tainable well-being (Costanza et al., 2016), and social innovation initiatives (An-
gelidou, 2017). Some studies off er a classifi cation of indicators used for the CSD 
assessment (Huovila et al., 2019; Ameen, 2019).

According to  the Urban Economics Concept, a direct transition of  the 
UN Sustainable Development Goals to the city level seems to be based on unsup-
ported assumptions. For example, in most countries, SDG 1 “No Poverty”, SDG 2 
“Zero Hunger”, SDG 3 “Good Health and Well-being”, SDG 4 “Quality Educa-
tion” and SDG 5 “Gender Equality” are implemented at the national level within 
the relevant directions supporting social policies. Subsequent SDG 8  “Decent 
Work and Economic Growth”, SDG 9 “Industry, Innovation and Infrastructure”, 
SDG 10  “Reduced Inequalities” and SDG 12  “Responsible Consumption and 
Production” require signifi cant fi nancial support at the national or regional level 
and, accordingly, could not be set as the objectives for local authorities. Other 
goals relate to environmental protection and the development of alternative en-
ergy sources that also require the accumulated eff orts of the neighboring regions 
and even countries.

Th is discrepancy between the indicators of the CSD, on the one hand, and 
the competencies of the local authorities, on the other hand, determines the need 
to focus only on narrower areas of the CSD, than those listed in the UN Sustain-
ability Goal no.11.

Th e indicators that refl ect a modifi ed approach to sustainable development 
allow us to identify seven directions of sustainable development of cities and so-
cieties (Sustainable Development Goal 11 “Sustainable Cities and Communities”):
– Ensure access for all to adequate, safe, aff ordable housing and basic services 

and upgrade slums;
– Provide access to safe, aff ordable, accessible and sustainable transportation 

systems for all, and improve road safety;
– Enhance inclusive and sustainable urbanization and capacity for participatory, 

integrated and sustainable human settlement planning and management;
– Increase eff orts to protect and safeguard the world’s cultural and natural her-

itage;
– Signifi cantly reduce the number of deaths and people aff ected and substan-

tially decrease the direct economic losses caused by disasters as a proportion 
of global gross domestic product;

– Reduce the adverse per capita environmental impact of cities;
– Provide universal access to safe, inclusive and accessible, green and public 

spaces.
H owever, among these areas from the point of view of Urban Economics 

Concept (and the immediate “infl uence zone” of municipal authorities) the City 
Administration can only have a mediation infl uence. So, the target “Strengthen 
eff orts to protect and safeguard the world’s cultural and natural heritage” suggests 
a nationwide policy and the target “Signifi cantly reduce the number of deaths and 
the number of  people aff ected by  disasters” involves joint eff orts in  health and 
emergency prevention at the national and regional levels.
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Th us, we suggest the f ollowing directions of the CSD according to the UN Sus-
tainability Goal no.11:
– Level of access for all to adequate, safe, and aff  ordable housing and basic ser-

vices;
– Level of access to safe, aff ordable, accessible, and sustainable transportation 

systems for all citizens;
– Level of inclusive and sustainable urbanization and human settlements plan-

ning and management;
– Level of overcoming the negative environmental impacts of cities.

Nevertheless, the choice of  indicators of  the CSD is not the ultimate goal 
of our research. Th e most important thing is to determine how to assess synergies 
and trade-off s between these directions of the CSD.

Syner gies and Trade-off s of Sustainable Urban Development Goals
Th e terms “synergy” and “trade-off ” are used in diff erent disciplines and im-

ply diff erent research methodologies . In our research, we use the following defi -
nitions. “Synergy” is a situation in which actions aimed at improving one sector 
of the CSD have a positive spillover on the development of another sector of the 
urban economy. “Trade-off ” is a situation in which actions aimed at  improving 
one aspect of the CSD signifi cantly reduce the eff ectiveness of measures in another 
sector of the urban economy. Th e concept of trade-off  suggests a strategic balance 
between these local policies to reduce the overal diminishing eff ect. 

Many authors provide qualitative approaches to  the study of  synergy and 
trade-off s. Some research identify only a  potential synergies and trade-off s be-
tween SDGs by visualizing them using schemes of phenomena interdependence 
(Felappi et al., 2020; Nerini et al., 2018; Singh, 2020), pie charts (Maes, 2019; Ner-
ini, 2018), or colored bar charts (Philippidis et al., 2020), and even scenario analy-
sis (van Vuuren et al., 2014). Researchers have also applied a point scoring to in-
vestigate the mutual infl uence of diff erent directions of sustainable development 
(Nilsson et al., 2016; Fader et al., 2018; McCollum et al., 2018; Sachs et al., 2019; 
Weitz et al., 2018). However, qualitative methods refl ect only expert opinion, and 
are not supported by objective data.

Th e second, quantitative approach to assessing SDGs synergy and trade-off s 
aims to overcome this problem and is based on quantitative assessment meth-
ods.  Initial research on this approach focused on Luukkanen (2012). Most re-
cent research also investigate synergy and trade-off s based on pairwise correla-
tions (Mainali, 2018; Maes et al., 2012; Pradhan et al., 2017; Hegre et al., 2020; 
Zhong et al., 2020; De Neve and Sachs, 2020; Bennich et al., 2021; Alemu et al., 
2021). Correlation can be supplemented by scenario modeling (Shi et al., 2021). 
One of the modernized forms is the network correlation analysis method that 
includes eigenvector centrality and betweenness centrality, and automatic com-
munity detection algorithms (Swain and Ranganathan, 2020). 

When implementing national and local policies, it  is important to develop 
data-driven decisions. Th e consequences of the realization of previous public poli-
cies can be estimated using advanced statistical methods. Th is will prevent mis-
takes in subsequent planning.
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In this regard, our study, focuses on quantitative methods and develops for local 
authorities to plan the CSD. Our research of synergies and trade-off s is based on a cor-
relation network analysis with causal relationships that occur with certain time lags.

Methods
Th e directions of monitoring sustainable development of cities
To estimate a progress of the CSD in the four directions (listed above) it is 

important to use more than one indicator listed in the offi  cial UNDP List of Pro-
posed SDG Indicators (for SDG 11 “Sustainable Cities and Communities”) (Final 
list of proposed Sustainable Development Goal indicators, 2016). We use the fol-
lowing three indicators for each direction:
1. Access for all to adequate, safe, and aff ordable housing and basic services:

1.1. Average total area of residential premises per inhabitant, sq.m (the indi-
cator is calculated as the ratio between the total housing stock at the end 
of the year and the resident population at the sametime);

1.2. Th e share of households that do not consider that they experience signifi -
cant constraint in their housing conditions, % (this indicator is the inverse 
of the original indicator calculated by comparing the area of living space 
in an apartment and the number of residents (also an assessment is made 
in comparison to the minimum social norms of living space per person);

1.3. Th e share of the population that received housing and improved housing 
conditions in  the reporting year out of  the total population registered 
as needed housing, % (the indicator is calculated based on the number 
of residents (registered as in need) who received housing and improved 
living conditions);

2. An access to safe, aff ordable, accessible and sustainable transportation sys-
tems for all citizens:
2.1. The reduction in the number of people killed in road accidents com-

pared to the previous year, per 1000 people, (the indicator is calculated 
as the diff erence between the baseline and the number of traffi  c fatalities 
per 1000 people in the previous year; 

2.2. Th e share of roads that meet regulatory requirements, % (the percentage 
of local roads where the surface quality meets the technical requirements 
of Russian legislation);

2.3. Th e density of local public roads, km per hectare (the indicator is calcu-
lated as the length of local roads divided by the total area of the city).

3. Th e level of  inclusive and sustainable urbanization and human settlement 
planning and management:
3.1. Th e ratio between the rate of the commissioning of housing and the rate 

of population change (the indicator is calculated as the annual increase 
in the area of new residential buildings in the city divided by the annual 
population growth);

3.2. Th e area of land allocated for construction, per 10,000 inhabitants hectares
(the indicator is calculated on the basis of the records of offi  cial local 
authorities about the decisions on the provision of land plots);
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3.3. Th e share of the area of land plots that are subjects to land taxation in the 
total city area, % (the indicator is calculated on the basis of local authori-
ties records on property tax).

4. Th e level of overcoming the negative environmental impacts of cities:
4.1. Th e volume of solid communal waste  removed per year, m3 per person 

(the indicator is calculated based on the volume and mass of the removed 
municipal solid waste); 

4.2. Th e share of collected and neutralized pollutants as a percentage of  the 
total amount of pollutants emitted from stationary sources, % (the amount 
of captured (neutralized) air pollutants includes all types of pollutants cap-
tured (neutralized) in dust- collection facilities (gas-cleaning) installations 
from the total amount of pollutants emitted from stationary sources);

4.3. Th e share of green areas in the total area of the city, % (the indicator counts 
the gardens of residential areas, microdistricts, boulevards, squares, green 
yards, areas of schools, kindergartens, plantings on streets and squares, etc.).

Some of these indicators were borrowed directly from the UNDP Offi  cial List 
of Proposed SDG Indicators (for SDG 11 “Sustainable Cities and Communities”) 
or were subjected to minor adjustments – 3.1., 4.1., 4.2., 4.3. For the fi rst direction 
“Level of access for all to adequate, safe, and aff ordable housing and basic services” 
we had to adapt and expand the indicator that is used in UNDP Offi  cial List. Indica-
tors 1.2. and 2.1. were adapted from Eurostat analogs. To investigate access to aff ord-
able housing (indicators 1.1. and 1.3.), sustainable transportation systems (indica-
tors 2.2. and 2.3.), and sustainable urbanization (indicators 3.2. and 3.3.), we used 
three additional indicators that better refl ect the situation in Russian cities.

To compare the values of the indicators in various cities, the absolute values 
per 1,000 inhabitants or per unit area of   the city were recalculated. 

According to the Urban Economics Concept, these directions of the CSD are 
interrelated:
– Land Use: the city area is  limited (to a certain extent) and can be used for 

housing and industrial construction, transport infrastructure, and green 
spaces – an increase in housing construction (indicator 3.2) leads to the re-
duction of road density (indicator 3.3.) and green spaces (indicator 4.3);

– Transportation: road safety (indicator 2.1.) largely depends on the quality 
of the road surfaces (indicator 2.2.); road density (indicator 3.3.) and the 
number of vehicles in the city leads to a deterioration of air quality in the city 
(indicator 4.2.);

– Housing: intensive housing construction (indicator 3.1.) leads to improve-
ment of living conditions (indicators 1.1.-1.3.);

– Public Finance: intensive housing construction (indicators 3.1 and 3.2) also 
leads to an increase in local budget revenues from land tax (indicator 3.3.);

– Environment: increased urbanization revealed in  the improvement of  living 
conditions, the number of vehicles and the density of built-up areas, leads to an 
increase in municipal solid communal waste (indicator 4.1.), a deterioration 
of air quality (indicator 4.2.) and a reduction in green areas (indicator 4.3.).
Having decided on the list of indicators of the CSD, we proceed to the expla-

nation of the methodology of synergy and trade-off s evaluation.



137

Bozhya-Volya A., Tretiakova E., Bartov O. CITIES’ SUSTAINABLE DEVELOPMENT...

Th e methodology of synergies and trade-off s evaluation between and within 
the directions of cities’ sustainable development

Th e design of the synergy and trade-off s evaluation for the CSD indicators 
is  based on Correlation network analysis.

Network analysis was developed by adding the Granger causality analysis 
(Granger, 2001). It allows us to determine which indicator is the cause of the 
other. In accordance with the Granger test, two linear regressions are con-
structed for each pair of indicators. Th e obtained statistical signifi cance of the 
estimates of the indicators of one regression from the pair allows us to deter-
mine causality. In addition to the standard Granger test, we chose the number 
of years of  lag that exists between the change in  the infl uencing variable and 
the dependent variable. Th us, we constructed six regressions for one-year, two-
year, and three-year lags using the collected dynamic panel data of the indica-
tors and evaluated the lowest p-value (Fraser, 2017) for the infl uencing variable. 
Since the cities vary in size and the data have a panel structure, the covariance 
matrix estimation proposed by Newey and West was used to adjust the standard 
errors to the conditions of heteroscedasticity and autocorrelation (Newey and 
West, 1987). It matters because in the other case the problem of heteroscedas-
ticity and autocorrelation would not allow us to determine the statistical sig-
nifi cance of the study. Using the described methods we were able to determine 
which indicator has an  impact, which is  dependent, and also to  fi nd out the 
most signifi cant infl uence lag.

yt = a0 + a1 yt–L + a2 xt–L (1)

xt = b0 + b1 xt–L + b2 yt–L (2)

where yt and xt are potential dependent indicators, yt–L and xt–L are the same 
indicators with the lag of L, a2 and b2 are the regression coeffi  cients which pass 
the statistical test.

For each pair of indicators with the lowest p-value determining the direction 
of infl uence, less than the p-value threshold of 0.05, their correlation was calculated. 
Th e graph is  drawn using the Kamada-Kawai algorithm (Kamada and  Kawai, 
1989). Th e application of  the algorithm is  necessary for a  visual representation 
of the graph. Th us, we defi ne “the synergy eff ect” as a positive correlation between 
two indicators and “the trade-off  eff ect” as a negative correlation.

Data collection
To assess the level of  sustainable development of  the largest Russian cit-

ies, data were collected refl ecting the development of 13 largest cities in Russia 
(with a population of more than 1 million people): Novosibirsk, Yekaterinburg, 
Nizhniy Novgorod, Kazan, Chelyabinsk, Omsk, Samara, Rostov-na-Donu, Ufa, 
Krasnoyarsk, Perm, Voronezh, and Volgograd. Th e two largest cities in Russia, 
Moscow and St. Petersburg, were excluded from the sample due to their special 
status as federal cities and the related signifi cant diff erences in municipal sta-
tistics.



138

Public Administration Issues. 2023. Special Issue I

 To collect the necessary indicators of the CSD we used the database “Regions 
of Russia. Indicators of Russian cities” (Rosstat), a database of indicators of munic-
ipalities (Rosstat), data available on the offi  cial websites of cities and regions, and 
data from the traffi  c police website. Th e period under review is from 2015 to 2019. 
Th us, the collected data were converted into dynamic panel data.

Results 

We estimate the synergies and trade-off s in  the sustainable development 
of  the thirteen largest Russian cities (Figure 1)  during the period from 2015 
to 2019 using the correlation of these panel data.

Figure 1. Th e Russian cities with a population of more than 1 million.

Th e Figure 1  presents the 13  largest cities in  the Russian Federation with 
a population of more than one million (excluding the two largest cities of federal 
signifi cance Moscow and St. Petersburg). As illustrated, three of them are located 
in Siberia, four – in the Urals, three – in the Volga region, two – in the south of the 
country and one – in the central part of the country.

Th e results of the correlation network analysis can be presented as a weighted, 
directed graph that can refl ect synergy and trade-off  eff ects as shown in Figure 2. 

Th e analysis of the correlation network shows the synergies between the CSD 
indicators. For example,  the growth in the provision of hou sing (indicator 1.1.) 
in 3 years is accompanied by an increase in the share of the land plots that are sub-
jects to land taxation (indicator 3.3.). Th is contributes to the growth of municipal 
budget revenues and expansion of opportunities for fi nancing new projects and 
programs for the development of the city.
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We also detected two trade-off  cases. For example, the growth in the provi-
sion of housing (indicator 1.1.) in 2 years reduces the need for new housing con-
struction and the allocation of land plots (indicator 3.2.). Th is limits the growth 
of urban area and the scale of the destruction of the environment.

Figure 2. Network correlation diagram of sustainable development indicators.

The nodes of the graph are the indicators. The directed edges of the graph correspond to the 
relationships between the indicators, where the direction determines the impact of one indicator 
on the other ones. Th e color of the edge shows positive and negative correlation. Th e positive 
eff ect is shown in green, the negative – in red. Also, a numerical correlation value is indicated 
at each edge.

In general, the results of the correlation network analysis can be interpreted 
as “points of synergy concentration” and can also be used to develop t he optimal 
order of the CSD programs. As presented in the network correlation diagram, 
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projects o f increasing indicators 1.2. (3.1., 3.2. and 3.3.), indicator 1.3. (2.2., 2.3. 
and 4.2.) and indicator 4.2. (3.2., 3.3. and 2.3.) could accumulate maximum syn-
ergy eff ect and could be “points of synergy concentration”. For example, to in-
crease the availability of adequate housing, it is important to ensure the prepara-
tion of land plots and the issuance of building permits (indicator 3.2.). In about 
3 years, it will be possible to increase the share of citizens who do not in their 
housing conditions (indicator 1.2.). 

If a year aft er beginning the project of land preparation, the intensity of hous-
ing construction in the city maintains the optimal pace (in comparison with the 
rate of population growth) (indicator 3.1.), the synergy eff ect will help to increase 
the share of citizens who do not feel constrained in their housing conditions 
(indicator 1.2.). 

Th e second interpretation of  the network correlation diagram is  the devel-
opment of the optimal order of projects for the sustainable growth of cities. Th is 
sequence is substantiated by the experience of the Russian cities investigated. 

It is  important to plan the relevant activities in a  specifi c sequence to  take 
advantage of the potential synergies. Moreover, local authorities have to take into 
account the identifi ed time delay (1, 2 or 3 years) to achieve maximum synergy. 
On the other hand, since the measures of increasing indicator 2.2. diminish the ef-
fi ciency of improvement an indicator 3.2., the CSD program must fi rst implement 
measures to improve indicator 3.2., and then implement measures to improve in-
dicator 2.2. Th e same applies to indicators 1.1. and 3.2.

Th e optimal sequence of actions to improve each indicator can be presented 
in the form of a Gantt chart (Table 1). This sequence was developed “to maxi-
mize synergy for indicator 1.2.”. To achieve this goal, the projects to improve 
the indicators 3.2., 3.1 and 3.3 started sequentially in series with the interval 
of 1 year (in the 1st, 2nd and 3rd years, respectively). 

Th e following sequence of the projects was developed according to the net-
work correlation diagram. We assume that the city budget uses a three-year project 
schedule. 

The optimal sequence includes ten years of projects on the CSD (in the 
spheres that we defi ned). Th e projects of the indicators of each group are presented 
in the same color palette.

Th e description of this chart requires also the clarifi cation of some aspects:
– Strengthening the influence (coefficient of correlation) of  indicator 1.2. 

on 1.1. more than strengthening the infl uence of 3.1. on 1.1., it means that 
a project to improve indicator 1.1. needs to be realized not in the 5th, but 
in the 7th year;

– A project to  improve indicator 2.2. should be  implemented aft er the project 
to improve indicator 3.2., and, therefore, should be planned only in the 4th year; 

– A project to improve indicator 3.2. should be renewed in the 5th year, when 
a supporting eff ect of a project to improve indicator 3.1. appears;

– A project to improve indicator 3.3. should be extended in the 6th year, when 
a supporting eff ect of a project to improve indicator 2.3. appears; aft er that 
this project should be renewed in the 10th year, when a supporting effect 
of a project to improve indicator 1.1. appears;
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Table 1 
Optimal order of the projects of city’s sustainable development

Projects/Years 1 2 3 4 5 6 7 8 9 10

3.2. Increasing an area 
of land allocated 
for construction

        …          

3.1. Increasing the 
ratio between the rate 
of commissioning of housing 
and the rate of population 
change

                   

3.3. Increasing the share 
of the area of land plots that 
are objects of land taxation 
in the total city area

          …       …

2.3. Increasing the density 
of local public roads                    

2.2. Increasing the share 
of roads that meet regulatory 
requirements

                   

1.2. Increasing the share 
of households that do not 
consider that they experience 
signifi cant constraint in their 
housing conditions

                   

1.1. Increasing the average 
total area of residential 
premises per inhabitant

                   

1.3. Increasing the share 
of the population that 
received housing and 
improved housing conditions 
in the reporting year out 
of the total population 
registered as needed housing

              …  

4.2. Increasing the share 
of collected and neutralized 
pollutants as a percentage 
of the total amount 
of pollutants emitted from 
stationary sources

                   

4.3. Increasing the share 
of green areas in the total 
area of the city

                   

2.1. Th e reduction in the 
number of people killed 
in road accidents compared 
to the previous year

             

4.1. Increasing the volume 
of solid communal waste 
removed per year
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– A project to improve indicator 1.3. should be extended in the 9th year, when 
a supporting eff ect of a project to improve indicator 4.2. appears; etc.
Th ese synergies and trade-off s allow us  to select the necessary tools that 

simultaneously have a positive eff ect in multiple directions of the CSD that re-
duces costs and allows more eff ective use of the city budget. Th e implementa-
tion of the correlational network analysis showed its consistency in identifying 
synergies and trade-off s in key areas of the CSD. Th e application of the Optimal 
order of the CSD programs could be a demanded tool for local government deci-
sion making.

Conclusion

We have outlined four directions of the CSD that are not only based on the 
UN  Sustainable Development Goals, but also correspond to  the Urban Eco-
nomics concept. Th ese directions are more consistent with the initial “infl uence 
zone” of municipal authorities. We have expanded the list of indicators for these 
directions of the CSD compared to the list established for UN SDG Goal 11. 

Th e concept of synergy and trade-off s used in our study was also redefi ned. 
We  used pairwise correlation (Pradhan et  al., 2017; Hegre et  al., n.d.; Zhong 
et al., 2020; De Neve and Sachs, 2020), but we used its modernized form – net-
work correlation analysis, which was also used earlier by Swain and Rangana-
than (2020). In addition to their methodology, we implement one-year, two-year 
and three-year lags for correlation pairs in our panel data.

In our research, the previously described methods of network analysis were 
developed by adding the Granger causality analysis (Granger, 2001) and mod-
ernized following Fraser (2017). 

Th e results of the correlation network analysis are presented as a weighted 
directed network correlation graph that reflects synergies and trade-offs be-
tween and within the four directions of the CSD. Th e network correlation graph 
allowed the Optimal order of  the CSD projects (in the form of a Gantt chart) 
to be created. Th is optimal order of the projects can be used for direct planning 
of the CSD.

Th e authors see a further improvement of this methodology in the applica-
tion of correlation network analysis to determine not only the optimal sequence, 
but also the optimal duration of projects in each areas. Nevertheless, to conduct 
such an analysis , data on the duration of projects (that have already been imple-
mented) will also be required.

It is also possible to apply the correlation network analysis to the analysis 
of  sustainable development of medium and small cities in Russia. But the list 
of  sustainable development indicators must be adapted for medium-sized cit-
ies, as the problem areas have a diff erent focus. 
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Introduction

Th e economy is the backbone of a country’s progress. Th e economy can re-
main healthy if industrial, agricultural, and domestic energy demand is suffi  cient-
ly met by the government. It cannot be overemphasized that energy is one of the 
most important factors which fulfi lled human needs. Th e world in the 21st century 
faces so many oppositions when it comes to energy, such as the availability of suf-
fi cient, aff ordable, and environmentally friendly energy. To overcome the problem 
of poverty, improve human well-being and raise the standard of living, there are 
achievable and suffi  cient energy needs. Th e South Asia region is rich in natural 
resources. Th e energy production of this region depends on the natural resources 
of coal, oil, natural gas and hydroelectric energy (Iqbal et al., 2019; Nawaz et al., 
2013). Natural resources are drained with every tick of the clock, so the chance 
of turning natural resources into electrical energy becomes low. Th e energy sector 
is  underdeveloped in  Pakistan due to  poor planning, supervision and manage-
ment (Faheem, 2016). Electricity is one of  the important sources for providing 
social services such as  education, health, water purifi cation and sanitation and 
medicine refrigeration. Electricity plays a vital role in generating income oppor-
tunities. Electricity is a service of monopolistic quality and social importance due 
to  the problem of  governance in  the electricity sector. In  many countries, only 
one company is responsible for providing electricity, so customers cannot switch 
to  another company. Some countries have made their energy market competi-
tive to overcome the governance problem in the electricity sector (Halpern et al., 
2008). Th e crisis is not only the gap between demand and supply, but also these 
emerging crises due to poor governance, outdated technologies, and administra-
tive problems, as well as circular debt damaged the supply chain (Heli et al., 2017). 
Th e energy sector that holds monopoly power is  subject to  corruption. Strong 
relationship exists between energy effi  ciency and corruption; greater corrupt-
ibility will reduce energy effi  ciency (Sekarfi  and Sghaier, 2018; Qazi et al., 2020). 
Th e electricity sector in developing countries is mainly under public control. Pub-
lic authorities use electricity as an instrument to achieve social, economic and po-
litical goals. Th e public sector holds in concessionaires, which leads to corruption 
and ineffi  ciency in generation and distribution (Jamil and Ahmad, 2013). Corrup-
tion is pervading the electricity sector and imposes signifi cant costs. Rehman and 
Deyuan (2018) examined the relationship between economic growth, population 
growth, energy use and access to electricity in Pakistan using the ARDL bounds 
testing approach.

Pakistan has been struggling with the problem of power shortage for several 
years. Electricity crisis occurs in the country, and then country initiative to fi nd 
long-term eff ective solutions for power supply is  strong as  compared to  now. 
Th e main purpose of this study is to gain knowledge about the outcomes of cir-
cular debt on Pakistan’s electricity crisis. Th e study will help the policy makers 
to overcome the corruption problem in the electricity sector of Pakistan and help 
the manufacturers to mitigate the crisis by controlling population growth and line 
losses. Th is study is diff erent from the previous study, because no previous study 
has examined the eff ect of circular debt, population growth and industrial growth 
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on electricity crisis in case of Pakistan. In addition, this study also focuses on dis-
tribution and transmission losses in  the electricity sector. Th erefore, this study 
helps the policy makers to address the issue of corruption and circular debt in the 
energy sector of Pakistan.

Literature review 

Many studies have been done to explore the electricity crisis and its causes. 
Abbas (2015) discussed that the socio-economic growth of a country is aff ected 
by the performance of the energy sector. Th e energy sector has generated growth 
and development in the agricultural, industrial, and the defense sectors, as well 
as  in the domestic sector. Sekrafi  and Sghaier (2016) investigated how political 
stability, environmental quality, energy consumption, and corruption aff ected the 
economic growth of 13 MENA regions. Th ey used a static and dynamic panel data 
approach over the period from 1984 to 2012. Th eir empirical results showed that 
an increase in corruption, directly aff ects environmental quality, economic growth 
and energy consumption, while economic growth is indirectly aff ected by corrup-
tion through environmental quality and energy consumption. Th erefore, carbon 
emissions and energy consumption also aff ect economic growth. Furthermore, 
Imam et al. (2018) found no evidence regarding performance in technical, eco-
nomic and welfare terms, and these reforms do not reduce or  increase corrup-
tion. Th ey conducted a study to estimate the impact of corruption on two aspects 
of electricity reform, having three indicators such as, revenue, access to electricity, 
and technical effi  ciency using a new panel dataset from 47 sub-Saharan African 
countries, for the period from 2002–2013. Th e study concluded that corruption 
mitigated technical effi  ciency and created a barrier to access to energy use and 
national income. Th ey suggested that well-planned reforms not only infl uence the 
economic development, but also indirectly reduce negative institutional defi cien-
cies in the form of corruption, both at the micro and macro levels.

In recent years, Pakistan is facing a drastic energy shortage. One of the rea-
sons for this remarkable power outage, is  the tackling in  the use of  resources. 
Th e situations caused not only an energy mix for electricity generation, but also 
circular debt has contributed to the crisis. Th e government of Pakistan has paid 
over one trillion rupees as Diff erential Tariff  Subsidy (TDS) to protect people from 
the rising cost of generating electricity. Th e TDS not only overcomes the fi nancial 
burden, but also the consequence of the loss of well-being. Ali and Badar (2010) 
examined the problem of circular debt in the energy sector of Pakistan. Th ey pre-
sented an overview of the energy sector in the case of Pakistan. According to the 
study, they explained why circular debt arises in  the energy sector. Th eir study 
identifi ed the main reasons for the circular debt problem. Firstly, the consumer 
tariff  was unsatisfactory to  recover the increasing cost of  electricity production 
and government did not compensate for the losses. Th e second reason highlighted 
by the researcher that PEPCO failed to recover dues from consumers. To solve the 
circular debt problem, the government should accept the cost of power subsidies 
in  the budget and adjust power tariff s. Similarly, Qasim and Kotani (2014) ad-
dressed the shortage of electricity in the case of Pakistan. Th ey studied the energy 
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shortage by  using both an  index comparing the demand for electricity, oil and 
gas and the public supply of electricity. Th ey used a time series approach over the 
period 1971–2010. Th eir result suggested that price adjustment is not an eff ec-
tive policy to deal with power shortage, rather the government should improve 
the utilization rate and redirect the use of oil and gas for electricity generation. 
Awan et al. (2019) developed a diff erent structure to estimate the impact of di-
rect transfer mechanism of the Tariff  Diff erential Subsidy (TDS) on social welfare 
from Pakistan perspective. Th e basic structure was to compare the welfare of poor 
households that paid the TDS directly, with the impact on the fi scal defi cit aft er 
targeting the subsidies and evaluate the impact on circular debt. Th e study inves-
tigated these impacts by using the 2010–2011 Social Accounting Matrix (SAM) 
and the Computed General Equilibrium (CGE) model developed by IFPRI. Th eir 
results will not only help the policymakers to formulate a long term sustainable 
result of power outage but help to reduce negative social and economic impacts.

Th e remainder of the article includes “Data sources and Methodology” where 
data, data sources and empirical techniques are used to discover the impact of cor-
ruption and circular debt on the electricity crisis. Th e fi nding is presented in the 
“Results and discussion” section and the conclusions of the study are given in the 
“Conclusion” section of the article. 

Methodology

Pakistan is a developing country where electricity gap is very high due to the 
obstruction in  electricity supply and the increase in  electricity demand. In  this 
study, electricity gap was used as electricity crisis. Some of the problems like corrup-
tion and circular debt increase the demand for electricity. Th erefore, it is necessary 
to analyze the impact of corruption and circular debt on Pakistan electricity crisis. 
In this study time series data over the selected time period from 1990 to2018 was 
used. Th e data were taken from the Pakistan Energy Year Books database of HDI 
(Pakistan Hydrocarbon Development Institute), the World Bank (2020) and Pa-
kistan Economic Research. Th e Descriptions of the variables are given in Table 1.

Table 1
Description of the data series

Variables Defi nitions Measurement units Data sources

EC Electricity crisis Billion KW/h World Bank (2020)

CPI Corruption perception index Index Th e Global Economy (2020)

CD Circular debt Billion PKRs Energy Year Books (2020)

POP Population Number of persons World Bank (2020)

IGDP Industrial gross domestic product PKRs World Bank (2020)

DT Distribution and transmission 
losses

% of electric power 
output

World Bank (2020)

Sources: Compiled by the authors.
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Th is study employed augmented Dickey and Fuller (1981) and Phillips and 
Peron (1988) test to examine the data series for stationarity. Using ADF test for 
checking the autocorrelation in  the error term by  taking the lagged diff erence 
terms of the dependent variable. While Phillips and Peron (1988) used nonpara-
metric statistical methods to deal with the autocorrelation in the error term with-
out taking lags of diff erence terms. Th e ADF and PP tests are unit root tests for 
checking stationarity of the variables. Th e ADF test could be used with autocor-
relation. Th e ADF test is used for more complex models, while the Dickey Fuller 
test is used for simple models and this test is also more powerful. In the ADF and 
PP tests, we can have no constants, or we can have constants, or we can have these 
constants and a  tendency to agree with the diff erent possibilities. Th e ADF hy-
pothesis for the unit root test is as follows:

H0 = y = 1  (Th ere is unit root) 
H1 = y < 1  (Series is stationary)

Th e ADF and PP tests used three basic regression models

  (1)

   (2)

 (3)

Th e above equations γ denotes the slope coeffi  cient of the lag value of the 
taken variables and ϕi denotes the slope coeffi  cients of the descriptive variables, 
α0 indicates the intercept term, β0 indicates the slope coefficient of the trend; 
μt indicates the error terms at time t, and summation i indicates the length of the 
lags starting from 1 up to p. Phillips and Peron (1988) developed a number of unit 
root tests that have become widely used in  the analysis of fi nancial time series. 
Th e PP test for unit roots diff ers from the ADF tests mostly in the way it handles 
autocorrelation and heteroscedasticity in the error terms. Th e PP tests ignore au-
tocorrelation in the test regression. Th e test regression for the PP tests is as follows:

  (4)

  (5)

  (6)

Where β0  represents the constant terms, while γ  denotes the slope coef-
ficients, β1  indicates that the coefficient of  the trend variable, and et  repre-
sents the error term at time t. Th e PP test has the advantage over the ADF test 
that it is robust to the general form of heteroskedasticity in the error term μt. 
Th e second advantage of PP is that researchers do not need to specify a lag length 
for the test regression.
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To achieve the proposed objectives, this study used time series data for analy-
sis and estimations of the results; E-views version 10 was used. In this study the 
ARDL model was used to determine the long-run cointegration between depend-
ent and independent variables, across diff erent levels of integration (Pesaran et al., 
2001, Pesaran and Shin, 1999). Th e reparametrized result provides the short-run 
dynamics and long-run cointegration of  the considered variables. Th e Pesaran 
et al. (1996) and Pesaran and Shin (1995) suggested Autoregressive Distributed Lag 
(ARDL) model for co-integration for a long run co-integration, ignoring weather 
the taken variables are stationary at level, stationary at 1st diff erence, or a combina-
tion of both. All variables are transformed into logarithmic form, we used log-log 
model which will reduces the sharpness of the time series data:

(7)

Where Δ is for diff erentiation. If there is at least one non-zero coeffi  cient, 
the alternative is accepted, and rejected the null hypothesis; and it is concluded that 
the relationship is long-term. We used the F-bound co-integration test. If the cal-
culated Wald statistics which follows the F statistic and the value of the F statistics 
is less than the lower bound, we concluded that there is no co-integration. If Wald's 
F statistic is greater than the upper bound of Narayan (2004) or Pesran et al. (2001) 
at 5%, we conclude that there is a long run relationship. Finally, if the value of the 
F statistic is between the lower and upper limits, the result is inconclusive.

Th e study also employed other diagnostic tests to check the predictability, 
reliability, and constancy of the parameters used in t he F-bound test approach. 
Th e tests used in this study include the White test to identify the heteroscedasticity 
problem (White, 1980), the Jarque-Bera (JB) test for the normal distribution of the 
data (Jarque and Bera, 1987), and the Breusch-Pagan-Godfrey LM test to de-
tect the serial correlation problem (Breusch, 1978; Godfrey, 1978). Th e research 
checks the stability of the short-run and long-run coeffi  cients of the ARDL model; 
we used CUMSUM (Cumulative Sum) of the residuals (Brown et al., 1975).

Results and discussion

Th e study focused on the impact of corruption and circular debt on Pakistan 
electricity crisis. For this purpose, the study used time series data and selected time 
was from 1990 to2018. Th e section begins with the descriptive statistics of the vari-
ables. Table 2 shows the descriptive statistics of variables used in the study. It also pro-
vides the basic characteristics of the variables. Table 2 shows basic data information 
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including data standard deviation, maximum, minimum, mean, and median of the 
data. Th e mean data value shows the mean of the data. Th e median shows the mid 
value of the data. Th e standard deviation shows the value spread from its mean value.

Table 2
Descriptive statistics of the data series

EC CPI CD POP IGDP DT

Mean 5.50 0.88 14.0 4.43 3.22 3.3

Median 5.8 0.9 17.1 4.44 3.2 3.13

Maximum 6.17 1.2 20.7 4.9 3.9 5.33

Minimum 2.9 0.7 6.5 4.05 2.6 2.8

Std. Dev. 1.0 0.14 6.0 0.23 0.4 0.7

Sources: Compiled by the authors based on their own calculations (-hereinaft er, unless otherwise noted). 

Figure 1 represents the trends of  the data series. Trends show the impact 
of time on the data. Trends can be positive or negative. In the fi gure, most variables 
show an increasing trend. Th e values of each data series increase over time. Th ere-
fore, the energy crisis shows a fl uctuating trend with values increasing in some 
phases and decreasing in others. Overall, we can conclude that most economic 
variables increase over time.

Figure 1: Trends of variables used in the model.
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Th e unit root is the problem in time series data where the variance, mean, 
and covariance of the data are not constant. Before applying the co-integration 
technique, we make our data stationary. To eliminate the stationarity problem, 
we use two tests, which are the Augmented Dickey Fuller (ADF) (Dickey and 
Fuller, 1984) and Phillips and Peron (1988). For these tests, we can use three 
types of equations (i) taking without intercept and trend (ii) with intercept and 
without trend (iii) with intercept and trend. Table 3 displays the results of the 
unit root tests. According to the results, all variables in the ADF and PP tests are 
stationary at the fi rst diff erence.

Table 3
Unit root tests results

Variables

Level

ADF PP

Without Constant
Constant 

and 
Trend

Without 
constant 

and Trend
Constant

Constant 
and 

Trend

EC

CPI

CD

POP

IGDP

DT

-0.832

-1.115

-0.602

-0.924

-2.232

-0.085

-0.770

-0.808

-1.176

-0.207

-0.506

-1.815

-1.20

-2.654

-1.971

-3.803

-3.155

-3.155

-0.848

-1.627

-0.805

-2.25

-1.954

-0.167

-0.857

-0.333

-0.333

-0.506

-2.02

-1.096

-1.096

-2.356

-2.083

-2.77

-1.97

-2.22

EC

CPI

CD

POP

IGDP

DT

1st 
Diff erence

-5.489*

-4.483*

-6.004*

-21.17*

-6.47*

-4.670*

-5.514*

-4.414*

-6.138*

-3.160*

-4.97*

-5.25*

-5.945*

-4.95*

-6.004*

-5.349*

-4.166*

-4.166*

-5.490*

-4.431*

-5.942*

-13.60*

-5.90*

-4.716*

-5.525*

-4.718*

-5.731*

-4.206*

-4.644*

-6.15*

-6.137*

-5.175*

-6.02*

-5.36*

-4.10*

-4.45*

Note: * T-stat. shows signifi cance.

Th e ARDL model requirements are selected on  the basis of  model selec-
tion criteria which include fi ve indicators, namely, the Schwarz-Bayes informa-
tion criterion (SBC / BIC), log-likelihood, Hannan-Quinn criterion (HQ), ad-
justed R-squared, and Akaike information criterion (AIC). Th e model selection 
criteria defi ne the most appropriate model for the study. Th e most appropriate 
model is selected on the basis of length of the lags. In the case of the adjusted 
R-squared, the model with the highest value is preferred. In the case of other se-
lection criteria, e.g., AIC, log likelihood, SBC / BIC, and HQ criteria, the model 
with the lowest value is preferred. In this study, the best model is selected on the 
basis of AIC (Khan and Ullah, 2019), that contains a value of  -1.51. Th e best 
model is used in the research has the specifi cation (1, 0, 0, 0, 0, 0). We chose the 
top 20 models in Table 4.
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Table 4
Model selection criteria

Model LogL AIC* BIC HQ Adj. R-sq Specifi cation

91 28.19 -1.51 -1.02 -1.38 0.94 ARDL(1, 0, 0, 0, 0, 0)

59 28.94 -1.49 -0.95 -1.35 0.95 ARDL(3, 0, 0, 1, 0, 1)

27 29.933 -1.49 -0.90 -1.34 0.94 ARDL(4, 0, 0, 1, 0, 1)

83 28.71 -1.47 -0.93 -1.33 0.95 ARDL(2, 0, 1, 1, 0, 1)

19 30.69 -1.47 -0.83 -1.31 0.95 ARDL(4, 0, 1, 1, 0, 1)

89 28.57 -1.46 -0.92 -1.32 0.94 ARDL(2, 0, 0, 1, 1, 1)

17 31.50 -1.46 -0.77 -1.27 0.95 ARDL(4, 0, 1, 1, 1, 1)

75 28.49 -1.46 -0.91 -1.32 0.94 ARDL(2, 1, 0, 1, 0, 1)

123 26.38 -1.44 -1.01 -1.33 0.94 ARDL(1, 0, 0, 1, 0, 1)

51 29.33 -1.44 -0.85 -1.30 0.95 ARDL(3, 0, 1, 1, 0, 1)

81 29.29 -1.44 -0.85 -1.28 0.95 ARDL(2, 0, 1, 1, 1, 1)

43 29.09 -1.42 -0.83 -1.27 0.94 ARDL(3, 1, 0, 1, 0, 1)

73 29.05 -1.42 -0.83 -1.26 0.94 ARDL(2, 1, 0, 1, 1, 1)

25 30.05 -1.42 -0.78 -1.25 0.95 ARDL(4, 0, 0, 1, 1, 1)

11 29.99 -1.41 -0.77 -1.25 0.95 ARDL(4, 1, 0, 1, 0, 1)

121 26.94 -1.41 -0.92 -1.28 0.95 ARDL(1, 0, 0, 1, 1, 1)

57 28.94 -1.41 -0.82 -1.25 0.95 ARDL(3, 0, 0, 1, 1, 1)

115 26.92 -1.40 -0.92 -1.28 0.95 ARDL(1, 0, 1, 1, 0, 1)

67 28.85 -1.40 -0.82 -1.25 0.95 ARDL(2, 1, 1, 1, 0, 1)

To achieve the proposed objectives, time series data were used for the 
analysis and estimation of the results; Version 10 of E-views was used. In this 
research the ARDL bounds testing method, and the ARDL F-bounds co-inte-
gration method were used to determine the long-term correlation between se-
ries with diff erent orders of integration (Pesaran et al., 2001; Pesaran and Shin, 
1999). Th e reparameterization result provides the short-term dynamics and the 
long-term correlation of the variables considered. Pesaran and Shin (1995) and 
Pesaran et al. (1996) off ered the ARDL model for cointegration or the F-bound 
technique for a long-run cointegration, ignoring whether the   variables are inte-
grated at all levels, intergraded at 1st diff erence, or a combination of both. It has 
previously said that the integration process (making data stationary by the unit 
root method) does not allow a simple Ordinary Least Squares (OLS)) approach 
to give long-term relationship. Th erefore, it is also compulsory to make the data 
stationary, because the data with unit root problems give results that we cannot 
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rely on and this regression is  called spurious regression. Th e spurious regres-
sion results are unreliable and predictable, and an effi  cient and eff ective deci-
sion cannot be made (Granger and Newbold, 1974). Th is approach includes two 
parts, the fi rst part is called the F-bound test, which generally specifi es the co-
integration in the model and the other part is known as the ARDL model, which 
allows individual short- and long-term results to be obtained. Table 5 presents 
the results of the ARDL bounds test. Th e value of the F statistic is 5.68 > then the 
upper critical limit (4.25) at 5% and K = 5. We accept the alternative hypothesis 
against null hypothesis and conclude that there is long-term cointegration be-
tween Electricity Crisis (EC) with corruption, circular debt, population, indus-
trial gross domestic product and transmission and distribution losses.

Table 5
Results of Bound test for co-integration

Test statistics Value K

F-statistics 5.68* 5

Critical Value Bounds

Signifi cance I0 Bound I1 Bound

10% 2.75 3.79

5% 3.12 4.25

2.5% 3.49 4.67

1% 3.93 5.23

Note: * 5% shows signifi cance.

Table 6 shows the results of  the ARDL model, the variables   with Δ sign 
show the short-term impacts, while the variables   without Δ provide the long-
term results. As the double log model was used the coeffi  cients of the variables 
represent the short- and long-term elasticities, respectively. Th e selection of lags 
is  based on  the Akaike Information Criteria. AIC was used to  determine the 
most appropriate length of lags in the model (Khan and Ullah, 2019). We com-
pare the p-value to decide when the p-value < 0.05 (5%) or P < 0.01 (1%). We ac-
cept the alternative hypotheses and conclude that there is a short-term relation-
ship. We also consider the t statistics > critical value t, so we accept that there 
is a short-term relationship for individual coeffi  cients. Here we use the F values 
to combine the result, because we selected the model based on the AIC, if the F-
statistic > F-tab statistics we accept the alternative hypothesis and conclude that 
there are short-term impacts. 

Th e coeffi  cient of Corruption Perception Index (CPI) is 1.36; the probability 
value of CPI is 0.001, which is signifi cant at 5%. Th erefore, a 1% increase in CPI 
causes a 1.3% increase in the electricity crisis in the short term, keeping other 
factors constant. Th e value of CPI coeffi  cient 1.3% > 1% is elastic in the short 
term reveals that when a 1% corruption increases it will bring a 1.3% increase 
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in the electricity crisis. Th e CPI coeffi  cient is highly infl uential in the long term. 
Th e long-term CPI coeffi  cient is 0.973, which is signifi cant at 1%. Th e long-term 
elasticity is also less than 1, which shows that CPI is also long-term inelastic. 
A1% increase in CPI will bring a 0.973% increase in the electricity crisis in Pa-
kistan. Th e circular debt (CD)  coeffi  cient is  0.02, containing 0.02 probability 
values, which is signifi cant at 5%. CD is inelastic in the short term, i.e., 0.02 <1. 
Th e results showed that a 1% increase in CD will bring a 0.02% increase in the 
electricity crisis in the short term, keeping other factors constant. Th e CD re-
sult is diff erent in the long run. Th e long-term coeffi  cient is 0.014, which is sig-
nifi cant as it contains the p-value 0.01. Long-term elasticity is inelastic, which 
is less than 1%, i.e., 0.014 <1%. A 1% increase in circular debt in Pakistan leads 
to a 0.014% increase in electricity crisis in energy sector. Th e population (POP) 
coeffi  cient is 0.995 with a probability value of 0.001, which is signifi cant at 5%. 
Population is inelastic in the short term i.e., 0.995 <1% reveals that population 
growth is  less aff ected by  electricity consumption. Statistics have shown that 
a 1% increase in population leads to a 0.995% increase in the electricity crisis, 
keeping other factors constant. Pakistan’s population growth has the greatest 
long-term impact. 

Th e increase in population is directly and signifi cantly related to electricity 
consumption as stated by Jones (1991), Shiu (2004), Shehbaz (2012), and Imran 
and Naseem (2015) in the case of Pakistan. Th e long-term coeffi  cient is 27.23, 
containing a probability of 0.0004, which is  signifi cant at 5%. Th e population 
is inelastic in the long term, that is, 27.23 > 1% showed that population growth 
has a great infl uence on the electricity crisis. A 1% increase in population leads 
to a 27.2% increase in Pakistan’s electricity crisis (Heli et al., 2017). Th e indus-
trial gross domestic product is  one of  the important factors causing the elec-
tricity crisis. Th e transport coeffi  cient of the result -0.44 with a p value of 0.5, 
which is not signifi cant at 5% and at 1%. Th e short-term elasticity of the IGDP 
is inelastic less than 1, that is, -0.44 <1. Th e results revealed that a 1% increase 
in industrial growth leads to a 0.44% reduction in the electricity crisis, keeping 
other factors constant. Th e result of  industrial growth is  diff erent in  the long 
run. Th e IGDP coeffi  cient is -0.32 with a signifi cance of 5% having a probability 
value of 0.03. Th e long-term IGDP is inelastic at a 1%, i.e., -0.32 > 1. A 1% in-
crease in industrial growth will ease the -0.32% electricity crisis while keeping 
other factors constant. Th e consistent study was employed by Imoro Brainmah 
(2012) in Ghana, Nwankwo (2013) in Nigeria, and Kiran (2016) in Pakistan 
(Juneju and     Khoso, 2018). Distribution and transmission losses in  the energy 
sector have less impact compared to the long term. Th e distribution and trans-
mission losses coeffi  cient (DT) ()  is 2.07 and signifi cant because the p-value 
is 0.001. A 1% increase in DT leads to a a 2.07% change in the electricity crisis. 
In  the short term, distribution and line losses at  each point cut off  electricity 
(Bhatti et al., 2015). In the long run, DT causes a crisis. Th e coeffi  cient is 1.5, 
which is signifi cant as it contains the p-value of 0.001. DT is elastic in the long 
run. Th e small change in DT means Pakistan’s line losses because of technical 
or non-technical causes of load shedding in the country. In the long run, a 1% 
increase in DT leads to a 1.5% increase in  the electricity crisis, keeping other 
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factors constant (Bhatti et al., 2015). Th e error correction term (ECT) discovers 
the dynamic stability of a model in the study. Dynamic stability means that the 
short-term imbalance in a model automatically leads to long-term equilibrium. 
Th e ECT also shows by period (e.g., by year, by month, etc. that depends on the 
period of the data collected) the model’s fi t eff ect and specifi es the time period 
in  which the model will enter an  equilibrium position. For dynamic stability, 
the ECT coeffi  cient must be negative and signifi cant. In our results, the value 
of the ECT coeffi  cient is -1.40, which satisfi es the condition of a negative values 
of the coeffi  cient. Th e probability value of 0.001 of the ECT coeffi  cient is highly 
signifi cant at 1%, showing that our model is dynamically stable. Th e value of the 
ECT coeffi  cient shows that there is a 140% adjustment eff ect in the model indi-
cating that the short-term equilibrium is adjusted by 0.71% in one year.

Table 6
Results of ARDL model

Variables
Short run Elasticities

Coeffi  cient t-statistics p-value

ΔLCPI 1.365* 2.33 0.001

ΔLCD 0.02 1.16 0.20

ΔLPOP 0.995* 3.866 0.0012

ΔLIGDP - 0.44 - 0.7 0.540

ΔLDT 2.07* 11.3 0.001

ECTt-1 -1.4* - 14.9 0.001

Long run Elasticities

LCPI 0.973* 2.431 0.026

LCD 0.014* 1.190 0.0128

LPOP 27.231* 4.380 0.0004

LIGDP -0.320* -0.625 0.0365

LDT 1.5* 17.34 0.001

Constant -99.440* -3.991 0.0009

Log likelihood 28.195

AIC -1.5163

BIC -1.025

HQ -1.38608

Adj. R2 0.94

ARDL (1,0,0,0,0,0)

Note: * shows signifi cance.
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In this study, diff erent diagnostic tests were used to check the stability, reli-
ability, and predictability of the series. Table 7 shows the results of the diagnostic 
tests. Th e White test (White, 1980) was employed to check the heteroscedasticity 
problem. Th e heteroscedasticity problem indicates that the variance of the error 
terms is not constant. It follows the chi-square (χ2) distribution. Th e rule for mak-
ing decision is, if the probability value of the χ2 statistic is less than 0.05, we accept 
the alternative hypothesis H1, which states that there is a heteroskedasticity prob-
lem in the model. If  the probability value of the χ2 statistic is greater than 0.05, 
we accept the null hypothesis H0 showing that there is homoscedasticity (no heter-
oscedasticity problem) in the data. In the results of this study, the probability value 
of the χ2 statistic is 0.98, which is greater than 0.05. Th is means that we accept the 
null hypothesis H0, which states that homoscedasticity exists, i.e., there is no hetero-
scedasticity problem in the model. Th e Breusch-Pagan-Godfrey LM test (Breusch, 
1978; Godfrey, 1978) is employed to check the serial correlation problem. Th e se-
rial correlation also shows the existence of a relationship between the residuals. 
In this case, the correlation must exist between the error terms of two consecu-
tive periods. Th e chi-square distribution (χ2) follows. Table 7  shows the results 
of the Breusch-Pagan-Godfrey LM test. Th e decision rule is that, if the probability 
value of χ2-statistic is less than 0.05, we accept the alternative hypothesis H1 , which 
shows the existence of the problem of serial correlation whereas, if the probability 
value of χ2-statistic is greater than 0.05, we accept the null hypothesis H0 , which 
indicates that there is no serial correlation problem in the data. Th e result of our 
study indicates that, the probability value of χ2-statistic is 0.45 which is greater 
than critical value at 5% (i.e., 0.45 > 0.05). It expresses that we will accept the null 
hypothesis H0 , which designates that the model does not have the problem of se-
rial correlation. Th e study also used the Jarque-Bera test (Jarque and Bera, 1987) 
for testing normal distribution of the data. Th e normal distribution exposes that 
the data are equally distributed on both sides of their mean value. Th e Jarque–Bera 
test follows the F-distribution. Th e decision rule is  that, if  the probability value 
of the F-statistic is less than critical value at 5% (< 0.05), then we accept the alter-
native hypothesis H1 showing that the data are not normally distributed and if the 
probability value of the F-statistic is greater than critical value at 5% (> 0.05), then 
we accept the null hypothesis H0 showing that the data are normally distributed. 
Th e outcomes of this study, the probability value of F-statistic is which is greater 
than critical value at 5% (i.e., 0.46 > 0.05). Th is shows that we will accept the null 
hypothesis H0 , which states that our data are normally distributed.

Table 7
Results of Diagnostic Test

Test Type Statistics Value DF Probability

White Test χ2-statistic 0.57 23,1 0.98

Breusch–Pagan-Godfrey LM test χ2-tatistic 0.82 23,1 0.45

Jarque–Bera test F-statistic 1.54 – 0.46
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Figure 2 explains the results of the CUSUM test, which is used to test the 
stability of the model (Brown et al., 1975). If the results of both used techniques 
are signifi cant at 5%, we accept the alternative hypothesis H1, which states that 
the parameters are stable if  the results of both tests are insignifi cant at 5%, this 
specifi es that the acceptance of the null hypothesis H0 showing that the param-
eters are unstable. Figure 2 shows that the results of the CUSUM test are signifi -
cant at 5%. Th erefore, we reject the null hypothesis and accept the alternative 
hypothesis H1, which proves that the parameters are stable. 

Figure 2: Result of CUSUM test

Conclusions and recommendations

Th e aim of  this research was to examine the impact of corruption on the 
electricity crisis in Pakistan. Th is study used annual time series data from 1990 
to 2018. Th e study used electricity crisis as the dependent variable, the electricity 
crisis is measured by the diff erence of electric power consumption and electric 
power production in KWh, the fi ve independent variables namely corruption, 
circular debt, population and distribution and transmission losses. At fi rst, the 
ADF test and PP test were used to examine the problem of unit root and made 
series stationary. Both tests were applied to  three types of  equations such as  
(i) without intercept and trend, (ii) with intercept and without trend (iii) with 
intercept and trend. Based on the ADF test, decided that all variables are station-
ary at 1st diff erence i.e., I (1) or at level. Th e results of the ADF without inter-
cept and trend were stationary at the fi rst diff erence having diff erent lags, as well 
as the results of the ADF with intercept were also stationary at the fi rst diff erence 
while the variable POP (Population) was stationary at level having intercept and 
trend factor. To eliminate the problem of unit root, the study checks short run 
and long run impact of variables using the ARDL F- bound test. Th e outcome 
of ARDL reveals that corruption and circular debt have positive and signifi cant 
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impact on electricity crisis. corruption has high infl uence on the electricity sec-
tor in Pakistan. Th e amount of circular debt in the power sector rises per year 
due to non-payment to IPPs the electricity shortage arises in each sector in Paki-
stan. Th e corruption in the power sector and bribery causes less amount of elec-
tricity crisis in the short run. In addition, the circular debt also aff ects the elec-
tricity crisis. Corruption in the power sectors highly infl uenced all areas of the 
power sector. Many reasons cause the electricity crisis. Th is study used popula-
tion growth as the cause of the crisis, when the result had a positive and signifi -
cant impact on the power sector in both the short and long term. With industrial 
growth more machinery was used for operation, so the electricity demand in-
creased. Industrial growth has a negative and signifi cant impacts on the electric-
ity crisis which means that when the industry expanded the supply of electricity 
decreases, leading to a reduction in the production. Th e industrial gross domes-
tic product carries negative and signifi cant impacts electricity crisis, both in the 
long and short term. Distribution and transmission losses in Pakistan were also 
one of the important determinants that caused the electricity crisis. In the short 
run, the distribution and transmission losses of power lines have a strong impact 
on the supply of electricity to the population. While in the long run the distribu-
tion and transmission losses have less impact as compared to short run. Th e dis-
tribution and transmission losses are of  technical and non-technical nature, 
the result of this study showed that both types of losses cause electricity crisis. 
Th e result of the ARDL F-bound test also shows that all the variables used in the 
model are co-integrated. Th e proper lags length in the ARDL model was deter-
mined based on AIC. Aft er testing co-integration in  the model, to  investigate 
the reliability, stability and predictability of parameters, some of the diagnostic 
tests were used. Th e fi ndings of the White test showed that the selected ARDL 
model is free from the problem of heteroscedasticity. Th e Breusch–Pagan-God-
frey LM test confi rmed that the model is free from problem of autocorrelation/
serial correlation. Th e results of  the Jarque–Bera test confi rmed that the data 
employed in this study are normally distributed. Th e study also used CUSUM 
test to  check the stability of  model’s parameters. Th e CUSUM test confi rmed 
that parameters are stable.

Th e results of  the study proved that corruption is  one of  the reasons for 
load shedding and electricity outage in Pakistan. Th is study concluded that cir-
cular debt is one of the main drivers of Pakistan’s electricity crisis, which could 
be traced back to the area where payment disruption arises and to reduce the 
debt burden of the electricity sector. Some recommendations based on the fi nd-
ings of this study can be suggested:
1. Strict government policies against corruption can be a vital in the energy 

sector. Bribery is also a part of corruption. It also needs considerable steps 
to eradicate corruption. 

2. Circular debt is an extra burden on  the economy. Each institution in  the 
electricity sector should make sure to clear its dues. 

3. Th e introduction of electrically effi  cient equipment will reduce the energy 
crisis. Rapid population growth will not be a major cause of the energy cri-
sis. It will also allow the commercial sector to use energy more effi  ciently.
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4. Th e effi  cient use of electricity through the introduction of advanced devices 
will encourage the industrial sector to contribute more to Pakistan’s GDP.

5. New electricity production projects are needed to overcome the energy cri-
sis. CPEC project will be one of the government’s major initiatives to over-
come the problem of Pakistan’s electricity crisis. It is important to note that 
green projects will be more benefi cial for both people and economy.
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Abstract. Th is study aimed to understand what the literature has been approaching 
regarding public sector innovation and which measurement practices have been used, 
in addition to seeking research opportunities. Th e process was guided by the ProKnow-C 
instrument, a process of selection and critical analysis of the literature which allowed the 
selection of 33 articles. In general, it was found that: (i) the meaning of what innovation 
is has changed over the years; (ii) although there are attempts to evaluate these innova-
tions, they are still incipient, especially in defi ning what is being considered as an inno-
vation, which qualitative scale best represents what innovation is, how to transform this 
qualitative (ordinal) scale into a  mathematical scale (cardinal); (iii) the evaluation has 
been promoted by the adoption of methods from the private sector, which are considered 
inappropriate for the public sector, since they make use of successes interpreted in organi-
zations with divergent contexts. Th e results of the study make it possible to form, on the 
basis of institutional situational perception and needs, an instrument that meets the prop-
erties of measurement and determine the direction of managerial activity.
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1. Introduction 

Innovation can be defi ned as an idea or practice perceived as new by an indi-
vidual or an adoption unit (Choi and Chang, 2009). In this context, studies show 
that innovation is an important driver of potential competitiveness for countries 
and organizations for which the creation of competitive diff erentials becomes fun-
damental for economic development (Agolla and Van Lill, 2017; Moonen, 2017).

Th e design of  the concept of  innovation is  not only given through inven-
tion, but also through diff erentiated combinations and the exploration of certain 
practices and attitudes. Th e globalized scenario is fertile for the implementation 
of novelties that generate both benefi ts and decision support in this increasingly 
complex environment (Arbix, 2010). An organization’s ability to innovate is the 
result of a combination of external and internal factors that need to be managed 
to achieve the desired goals. Th e measurement of innovation and its management 
are critical issues for practitioners and researchers in this fi eld and are fundamen-
tal to creating competitive diff erentials (Adams et al., 2006).

Due to  globalization and increasing competition, diff erent organizations, 
both private and public, strive to stimulate innovation to remain relevant in the 
market (Agolla and Van Lill, 2017; Moore and Hartley, 2010) by fi nding answers 
to various common demands. Th ey also follow market trends and adhering to new 
technologies, which usually come from industry but are also applied in the organi-
zational context, such as  the Internet of Th ings (IoT) and Artifi cial Intelligence 
(AI) (de Sousa et al., 2018; Velsberg et al., 2020).

For the public sector, innovation has been increasingly cited as a driver of so-
lutions in  times of  austerity and rationalization  – common situations in  recent 
years – in which, in addition to the competitive potential, innovation brings im-
provements in the performance of provided services while adding value and re-
ducing costs (Agolla and Van Lill, 2017; Bello et al., 2018; Kinder, 2012).

Innovation in the public sector is seen as a creative response to the recession 
and also as a way to promote effi  ciency and eff ectiveness in the provision of public 
services and the promotion of accountability (Moore and Hartley, 2010; Schille-
mans et al., 2013). Consequently, there is a direct demand from managers for in-
novation, mainly regarding positive risk management, so that risk acts as a helper 
to successful innovation rather than a barrier (Brown and Osborne, 2013). In ad-
dition, innovation is directly related to issues of human resources, organizational 
culture and leadership (Bernier and Hafsi, 2007; Carter et al., 2011; Grote, 2000; 
Kim and Yoon, 2015; Leontjeva and Trufanova, 2018; Luke et al., 2010 ).
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According to Kattel et al. (2018), the growth of  incentives and innovative 
practices in the public sector has also been accompanied by attempts to measure 
them in order to determine the results generated by the new actions (Vigoda-
Gadot et al., 2008). Although it is possible to fi nd studies that show the relation-
ship between innovation and organizational performance (Fernandez and Wise, 
2010; Salge and Vera, 2012; Shoham et al., 2012; Walker et al., 2010), there are 
few that attempt to comprehensively assess innovation in the public sector (Kat-
tel et al., 2018). Due to the diffi  culty of measuring innovation and research gaps, 
the literature still shows fl aws in its evaluation, using inappropriate indicators 
or even using the literature of the private sector as a basis for model replication 
for the public sector (Perrin, 2002; Potnis, 2010; Salge and Vera, 2009; Walker 
et al., 2002).

As innovation grows, the importance of innovation in the public sector also 
grows as do attempts to measure these innovations and their possible eff ects. Th ese 
innovations are directly linked to the organization’s performance, and their meas-
urement still faces diffi  culties of a conceptual and technical nature. Th e measure-
ment of innovation is considered to be in its infancy, but it can be inspired by the 
area of performance measurement (Kattel et al., 2018). 

Th erefore, this research aims to  understand the approach in  the literature 
to public sector innovation and the measurement practices that have been used, 
in addition to seeking research opportunities. To this end, the theme Evaluation 
of Innovation in the Public Sector is presented: (i) in a systematic way through 
the representation of its temporal evolution and literature mapping; (ii) by criti-
cal analysis of the metrics found in the selected scientifi c articles; and (iii) by the 
systemic analysis according to the adopted theoretical affi  liation.

Th erefore, it is necessary to select a representative fragment of the literature 
related to the theme, composing a Bibliographic Portfolio (BP), and, on this set 
of selected studies, make the proposed analyses. To enable the development of the 
work, researchers must use an  intervention instrument supported by  the Con-
structivist paradigm. Th us, the Knowledge Development Process-Constructivist 
(ProKnow-C) instrument was selected. Th is instrument is already in use in quali-
tative studies like this as it is a structured and systematized process of selection, 
refl ection, and critical analysis of  the literature which allows the research to be 
guided toward achieving the defi ned objectives (Dutra et al., 2015; Ensslin et al., 
2015; Staedele et al., 2019; Th iel et al., 2017; Valmorbida and Ensslin, 2017, Welter 
and Ensslin, 2022). With the development of the constituent stages of ProKnow-
C, it will be possible to show the frontier of knowledge related to the theme and 
identify opportunities for future research.

2. Research
2.1 Process for selecting articles related to the Evaluation of Innovation 

in the Public Sector
Th e ProKnow-C was used to select articles related to the theme, which, ac-

cording to Tasca et al. (2010) and Th iel et al. (2017), aims at generating research-
ers' knowledge on the subject under investigation due to its Constructivist bias. 
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Th is knowledge enables greater understanding of the topic which leads to a criti-
cal analysis of the literature and identifi cation of possible research gaps.

ProKnow-C enables the researcher to carry out a structured and systematic 
review of the literature and select relevant scientifi c articles that represent the frag-
ment of scientifi c publications on the desired theme (Matos et al., 2019; Staedele 
et  al., 2019; Valmorbida and Ensslin, 2017). Th e instrument is  operationalized 
through the following stages: (i) Selection of a Bibliographic Portfolio (BP) on the 
theme; (ii) Bibliometric Analysis of the selected BP; (iii) Literature Map develop-
ment; (iv) Systemic Analysis of  the BP  articles; and (v) Research question and 
proven opportunities based on  the knowledge built during the process (Welter 
and Ensslin, 2022). Figure 1 shows the stages of the ProKnow-C process.

Figure 1: ProKnow-C process stages
Source: Adapted from Welter and Ensslin (2022).

Generally, the fi rst step, which is the selection of BP – starts with the identifi -
cation of a set of articles that satisfy the boundaries established by the researchers. 
Th e articles then go through fi ltering procedures for duplicity and alignment with 
the subject. Finally, a cross-reference analysis is conducted, resulting in a Biblio-
graphic Portfolio of relevant scientifi c articles representative of the studied litera-
ture fragment (Ensslin et al., 2015). 

To start the process, researchers need to establish some delimitations and def-
initions for inputs to this process. Th ese inputs concern the research axes. In this 
analysis, three axes were considered necessary: Performance Evaluation, Innova-
tion and Public Sector. Th ese terms and other keywords representing them in the 
academic literature formed the “search command”. Th e delimitations refer to the 
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databases in which the search and the time slice were made. In this study, we de-
cided not to make a time cut-off  because the objective of this study was to fi nd 
a representative fragment of the literature on the evaluation of innovations in the 
public sector. Th e searches in the Scopus and Web of Science databases were car-
ried out on April 12, 2019 and refreshed on August 10, 2022. Th e selection of these 
databases was justifi ed because they are broad and cover most areas of knowledge 
and they allow searching the title, abstract, and keywords simultaneously with 
Boolean commands. 

Th e initial search of  the databases resulted in a  raw article database with 
9,054 references. Filtering was then carried out, excluding repeated articles and 
publications in books and conferences. Th is left  6,195 articles which titles were 
read. It was found that studies on innovation in the public sector were mainly 
conducted from three perspectives:  (i) evaluation of  innovation in companies 
or institutions fi nanced by the government; (ii) evaluation of innovation facilita-
tors/drivers in the public sector; and (iii) evaluation of innovative practices and 
processes in the public sector. Th e selection of studies in this article followed the 
third perspective (876 articles), which is another delimitation established by the 
researchers. It is also important to highlight that for this research stage, a critical 
perspective on the part of the researchers was necessary regarding the identifi -
cation of innovation, that is, to analyse the practices as innovations within the 
proposed context of public sector.

Th e scientifi c recognition of the 876 articles was searched on Google Schol-
ar by checking the number of citations of each article. Th e articles were ranked 
in decreasing order by number of  citations and it was found that 168 articles 
accounted for 80% of the total citations. Th ese 168 articles with 49 or more cita-
tions thus formed the repository of non-repeated articles with a matching title 
and scholarly credit. Th e remaining 708 articles are non-repeated articles with 
a matching title, but their scientifi c recognition has not yet been confi rmed. Af-
ter this stage, the abstracts of 168 articles were read, of which 54 matched the 
research topic. Of the 54 works, three were not found in full in the databases. 
51  were found and read in  full to  check compliance with the established de-
limitation, leaving 25 articles from which the Bibliographic Portfolio (BP) was 
compiled.

Aft er that, in the second half of 2022, the BP was updated including 8 recent 
articles from 2019 to 2022. Th e complete process of selection, considering the up-
dated actions in 2022, is summarized in Figure 2.

Th rough ProKnow-C and the Constructivist perspective used to conduct 
the work, it was possible to  select 33 articles to compose the fi nal BP of arti-
cles. Th is is the data for analysis in this study. It should also be noted that the 
articles from the selected BP are the basis for the theoretical foundation of the 
research, providing specifi c knowledge and concepts related to the theme. In the 
References section, these articles are listed in  alphabetical order, numbered 
from 1 to 33 in square brackets “[ ]”. Among these, the 28 articles included in the 
BP that were the subject of the systemic analysis are marked with the letter “A” 
aft er the numbering, and 5 articles that were not part of the systemic analysis are 
marked with the letter “B”.
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Figure 2: BP selection process on evaluation of innovation in the public sector.
Source: Designed by the authors.

2.2 Data analysis and treatment procedure
Based on the selected BP, the Bibliometric and Systemic analysis stages were 

performed, in addition to the description of the temporal evolution of the theme 
and the development of a Literature Map. Th e purpose of  this data treatment 
is  to present the most relevant aspects for the scientifi c community interested 
in the topic. 

Initially, the papers were categorized in  electronic spreadsheets (Excel) 
to identify the possible basic and advanced variables (Th iel et al., 2017) to be ad-
dressed and discussed in  the study in  the Bibliometric Analysis stage. As basic 
variables for this research, we chose to investigate the countries where the studies 
were carried out, as well as the authors and networks of authors in the identifi ed 
BP. Th e critical reading of the articles made it possible to identify key aspects that 
showed an evolution in the studies over the years. Th ese aspects allowed the rep-
resentation of the evolution of the studies over time, which is one of the advanced 
variables of this research.

 To build the Literature Map, the innovations presented in the articles of the 
BP were grouped into three dimensions: (i) Management; (ii) Processes; and (iii) 
People. Th us, the type of innovation identifi ed was used as a foundation for build-
ing the Literature Map in these three dimensions.

Aft er performing the Bibliometric Analysis and building the Literature Map, 
the fourth phase of  ProKnow-C, Systemic Analysis, was undertaken. Systemic 
Analysis was defi ned as  the scientifi c process used, with a  theoretical affi  liation 
adopted by the researchers, to analyse a Bibliographic Portfolio of representative 
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articles on a particular research topic, seeking to evidence, according to the estab-
lished worldview, the highlights and opportunities (shortages) of  the identifi ed 
knowledge (Ensslin et al., 2015). 

For this work, the adopted theoretical affi  liation, or established worldview, 
is  closely linked to  the Constructivist paradigm related to  the theme of Perfor-
mance Evaluation (PE) and based on studies such as those of Ensslin et al. (2010) 
and Ensslin et al. (2015). In these studies, PE is understood as a process that builds 
knowledge in the manager/decision-maker about the specifi c context it proposes 
to evaluate based on the manager's/decision-maker's own perception, through ac-
tivities that ordinally and cardinally identify, organize, and measure to integrate 
and visualise the impact of actions and their management. Based on the adopted 
theoretical affi  liation, six lenses are derived and will guide the Systemic Analysis 
of each of the BP articles, guiding the subsequent formulation of research oppor-
tunities (Ensslin et al., 2015; Ensslin et al., 2022). Th e six lenses and their concepts 
are presented in Table 1.

Table 1
Th eoretical affi  liation lenses of performance evaluation

N° LENS WHAT IS SOUGHT

1 Approach Harmonizes the model built (approach and data) with its application?

2 Singularity Recognizes the problem is unique? (Authors, context)

3 Identifi cation 
process

Uses the process to identify the objectives according to the perception 
of the decider?

4 Measurement Th e scales (descriptive nominal) used meet the Th eory of Mensuration 
and its properties (measurability, operationality, homogeneity, ineligibility, 
and allows distinction of best and worst performances?)

5 Integration As for the determination of the constants of integration, how are the questions 
presented to the decider?

6 Management Th e knowledge generated allows the recognition of the current profi le, 
its monitoring, and improvement?

Source: Ensslin et al. (2015, p.1000).

For each of the analysed lenses, it is possible to determine highlights regard-
ing adherence to the adopted worldview and gaps not fi lled by the studies identi-
fi ed in the BP. 

For the analysis of the measurement lens, we chose to perform an integrated 
analysis of two advanced variables (which are part of the bibliometric analysis). 
According to theoretical contributions from the Performance Evaluation area, 
the BP articles were examined according to the characteristics of their measure-
ment instruments. In relation to the article by Melnyk et al. (2014), this study 
appropriated the concept of metric and its constituent elements and evaluated 
the existing metrics in BP studies. In relation to Van Camp and Braet’s (2016) 
article, fl aws in the metric level that the authors mention as the most recurrent 
were investigated.
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Table 2 presents the concepts adopted based on the two studies to carry out 
the advanced bibliometric analysis of the “metric” variable.

Table 2
Advanced bibliometric analysis “Metrics” (measurement lens)

 VARIABLES THEORETICAL 
AFFILIATION HOW WAS THE ANALYSIS PERFORMED?

Metrics Melnyk et al. 
(2014)

Presents performance measures (yes; no)

Presents ordinal scale (yes; no; does not apply)

Presents cardinal scale (yes; no; does not apply)

Presents pattern of reference (yes; no; does not apply)

Presents numeric score and/or fi nal evaluation (yes; no; does not apply)

Failures 
at the 
metric level

Van Camp 
and Braet 
(2016)

Lacks clear, unique, and transparent defi nition (yes; no)

Import of the metrics from a company (or norm) to another (yes; some; no)

Selected due to accessibility/availability of data collection (yes; some; no)

Unbalanced quantity between dimensions (yes; no; does not apply)

Dominant focus on fi nancial metrics (yes; no; does not apply)

Unbalanced relationship between qualitative and quantitative metrics 
(yes; no; does not apply)

Diffi  culty to measure intangibles (yes; no; does not apply)

Incomplete set of the metrics (yes; no)

Risk of the metrics becoming targets (yes; no)

Lack of robust metrics (possibility of manipulation) (yes; no)

Lack of objective metrics (in which authors consider the primary sources 
as subjective data and secondary sources as objective.) (yes; no)

Uncertainty in the beginning of a project (yes; no; does not apply)

Use of deterministic metrics (yes; no; does not apply)

Source: Prepared by the authors.

It should be  noted that the process of  analysing the articles followed the 
member review protocol defi ned by Creswell (2014), where two of the authors are 
responsible for identifying the aspects raised and other authors are responsible for 
evaluating and validating the fi ndings. 

3. Discussion
3.1 Bibliometric analysis: Basic variables
Initially, as a BP basic variable, it was found that most studies had been done 

in  Europe, especially in  the United Kingdom. Among the 33  works that made 
up  the BP, 15  had been done, partially or  completely, in  the United Kingdom. 
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In some of them, data was collected for researching questionnaires, while others 
ended up accessing some database of the sector itself [20A]. Th is shows that Eu-
ropean countries, especially the UK, are increasingly concerned with innovation 
in the public sector and the evaluation of  this process. Th ere is a  focus on new 
practices, especially those that bring potential savings of resources. Figure 3 illus-
trates in which countries the surveys were conducted and indicates, by size, where 
the highest concentrations were found.

None of the BP studies had been done specifi cally in Latin American coun-
tries, but one of  the studies had been done in  one of  the UN  member states, 
regarding process innovations, which the localization is  not specifi ed [18A]. 
No other article in the BP mentioned Brazil or other Latin American countries. 
Th is suggests that there may be  a  delay in  studies and scientifi c publications 
on the topic of innovation in the public sector in these countries and that the 
topic needs to be researched in this context. 

Figure 3: Countries where the studies were conducted.
Source: Developed by the authors based on Bibliographic Portfolio.

Also, the second basic variable was analysed related to  the author’s pro-
ductivity in BP. Figure 4 follows the same pattern as the previous one, indicating 
through the sizes which authors appeared more oft en and also the collaboration 
networks, demonstrating in clusters the research groups responsible for BP studies.

As a result of the authors' analyses, it was evidenced that the literature on the 
theme does not have authors that stand out in several articles in the BP nor are 
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there networks of authors; rather, there is an authorship dispersion. As for high-
lights, Richard M. Walker was the author of  two works [24A, 25A] with diff er-
ent co-authors, with eight years between publications. He is a professor of Public 
Management at the Department of Public Policy, University of Hong Kong, and 
has published several papers on the public sector and the relationship between in-
novation and organizational performance.

 

Figure 4: BP Authors.
Source: Developed by the authors based on Bibliographic Portfolio.

Torsten Oliver Salge and Antonio Vera have two mutual research studies 
in PB [19A, 20A]: one in 2009 and another one in 2012, both in the health sector. 
Salge is a professor and co-director of the Institute of Technology and Innovation 
Management and his most cited publications are related to the benefi ts of innova-
tion in the public sector and also to hospital innovation. Antonio Vera is a profes-
sor of Organizational Management and Human Resources, and some of his most 
recognized work is on innovation in the public sector and the effi  ciency of hospital 
innovation. Th e two professors belong to diff erent universities in Germany and 
they are partners in their main publications. Th ey also have several works in the 
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fi eld, which means that they are successful authors in the fi eld of innovation in the 
management of public hospital organizations.

Finally, the network composed of Nitza Schwabsky, Aviv Shoham, Eran Vi-
goda-Gadot and Ayalla Ruvio [7A, 17A] is a collaboration between the University 
of Haifa located in Israel and the State University of Michigan in the United States. 
Th e studies were published in 2008 and 2012. Among the authors, Eran Vigoda-
Gadot, who is  a professor of Administration and Public Management in  Israel, 
is the author with the greatest interest in the public sector.

Th e analysis and research on the academic trajectory of the mentioned au-
thors demonstrates that the researchers are active in  this fi eld, which justifi es 
a  larger number of  studies in BP and can contribute signifi cantly to  the topic 
studied.

3.2 Bibliometric analysis: Advanced variable – Temporal Evolution
Th e representative literature fragment, selected by  the operationalization 

of ProKnow-C, began in 2000 and ended in 2022. Figure 5 shows the temporal 
evolution of the theme based on 33 selected articles. It is important to highlight 
this because this is a qualitative research; thus, this evolution was built according 
to the authors’ perceptions and interpretations of this study about the theme. 

At the beginning of the time horizon, it was observed that the focus of the 
research work was on how to measure innovation based on the way it was evalu-
ated in  the private sector. Th e authors of  the current study point out that the 
indicators used in  the studies can be considered inappropriate to evaluate in-
novation in the public sector due to: (i) the diff erences between the private and 
public sectors; and (ii) the purpose of measuring intangible aspects now that will 
still occur [9B, 17A, 25A]. 

Beginning in 2002, it was found that the innovation treatment was related 
to new attitudes in governance and changes in decision making, besides to prob-
lematize the scarcity of studies on this type of innovation [16B]. Also, the studies 
took a new look at entrepreneurship in the public sector, such as the entrepre-
neurial stance linked to creativity, fl exibility, and willingness to adopt new ideas, 
which allows innovation to be evaluated through the employees’ entrepreneur-
ship [3A, 23A].

Figure 5. Temporal evolution.
Source: Developed by the authors based on Bibliographic Portfolio.
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For the period from 2008 to  2013, the articles demonstrated that focus 
is  on management beyond the implementation of  innovations in  the public 
sector. Examples include the implementation of e-governance [6A, 18A], ac-
tivities that generate innovation and the implementation of new management 
practices [24A, 20A], the introduction of Lean practices [5A], and the discus-
sion on risk management, which is a new view on the impact of risk on public 
innovation [4A]. 

Already from 2013 to  2019, there was still a  focus on  new management 
practices and process innovation; however, more attention was paid to identi-
fying barriers, facilitators, and indicators to  evaluate innovation in  literature 
aimed at  the public sector, reducing the use of practices based on  the private 
sector as was evident in the early 2000s [1A, 7A, 10A, 11A]. Currently, the lit-
erature is not only focused on measuring innovation, but also seeks to identify 
other factors relevant to management and to conduct the evaluation in a way 
that it can serve as an instrument to support the management processes of or-
ganizations.

Finally, between 2019 and 2022, the focus of  the papers was on  improv-
ing employee engagement and the organization's ability to innovate, using new 
technologies and practices as  a  tool. Examples include the implementation 
of teleworking to engage employees more in their activities, which was a wide-
spread practice from 2020 onwards due to  the COVID-19 pandemic [26A]. 
Still, there is the adoption of Artifi cial Intelligence [27] and IoT [30A], where 
intelligence is  created by  the combination of  knowledge management [28A] 
and people, technology and the innovative capacity of the organization [29A, 
31, 32A, 33A]. 

3.3 Literature map
Aim ing to present the topic to the scientific community synthetically and 

visually, the Literature Map, shown in Figure 6, was built based on the read-
ing, analysis, and categorization of 33 articles contained in the BP in the di-
mensions of  Management, Processes, and People. Among these dimensions, 
4  papers fit in  Management innovations, 8  in Process innovations, and 6  in 
People-related innovations. Also, 15  papers fit in  the intersection between 
the three dimensions and are directly related to the measurement/assessment 
of innovation.

Th us, for the building of the Literature map, the dimensions, the aspects (in 
bold) were identifi ed by the article code and the year of publication – and rami-
fi cations were found within these aspects. Th e ramifi cations were found in two 
themes : (i) measurement or evaluation of innovation; and (ii) electronic gov-
ernment.

In addition to  the type of  innovation, the map was developed accord-
ing to what was evaluated within each dimension, even if  it was not exactly 
the innovation. For example, in the People dimension, one of the aspects was 
Performance Evaluation [9B] since, in  this study, the evaluation of  people's 
performance as an innovation to evaluate the organization’s performance was 
considered.
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Figure 6: Literature map of studies on evaluation of innovation in the public 
sector.
Source: Prepared by the authors.

It is noteworthy that in this research as well as in the analysed articles, inno-
vation was considered according to the context in which it was inserted. Th ere-
fore, Lean techniques were introduced as innovation in 2011 [5A], even though 
it was no  longer a novelty in  the manufacturing sector. Today, the techniques 
of lean production can also be found in health, civil construction, agriculture, 
and other sectors. Th e same can be mentioned about Artifi cial Interconnection 
applications [27] and the use of IoT [30A] that is widespread in the industrial 
segment, but is still perceived as a novelty in the public sector.

Even though innovation measurement and evaluation practices are directly 
linked to management innovations, they represent the intersection between the 
three dimensions under consideration and the central objective of  this study, 
which is the reason they are located at the heart of the Figure 6. Some of these 
articles show how to perform innovation measurement and how to defi ne indi-
cators and metrics, while others not only make a proposition but also conduct 
the evaluation. Regarding approaches to classifi cation and measurement, three 
articles [10A, 17A, 25A] reaffi  rmed the discussions on the measurement of in-
novations, previously signalled with temporal evolution. 

Th e works of the fi rst Portfolio phase [17A, 25A] discuss how this measure-
ment occurred, proposing metrics to evaluate and seek a diff erentiated analysis 
and showing that averages or scores could end up disguising what is happening 
in an organization. For this reason, the use of performance-based indicators was 
not considered to be the most appropriate, as innovation is reactive and criticism 
of low scores could cause a disincentive to try new practices. However, in the last 
phase of the Portfolio [10A], the discussion on how to develop adequate indica-
tors for the public sector remained. In this case, it was represented by a mapping 
of indicators used in the public sector in diff erent countries. 

Th e analysed BP comprises 22 years of literature on innovation evaluation 
in  the public sector. However, during this period, it  was found that there are 
still technical and conceptual questions to be answered: “What should be meas-
ured?” and “How should be measured?”.
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3.4 Systemic analysis
In this section, the analyses made in  the BP articles are presented accord-

ing to the six lenses shown in Table 1 and according to the theoretical affi  liation 
adopted of the Performance Evaluation. It is important to emphasize that, for the 
analysis, only 28 articles from BP were used, as 5 works had no practical applica-
tion, but rather had theoretical value. Except for the Measurement lens, which 
included advanced bibliometric analysis related to metrics, the 33 BP articles from 
were used, as they all discussed this element of measurement.

3.4.1 Lens 1 – Approach
Th e fi rst lens to be analysed concerns the approaches used for the develop-

ment of BP studies. For this, Roy (1993) and Dias and Tsoukiàs (2004) were used 
as references. Th ey divided the approaches into Normativists, Descriptivists (both 
treated as realistic by Roy), Prescriptivists, and Constructivists. Th e harmony be-
tween the development/selection of the evaluation instrument used in the study 
was analysed with the proposition for which it is intended; that is, if it was devel-
oped for an organization’s specifi c purposes or if it was generically performed for 
generalized applications.

Most of  the studies, 22 of them, used a  realistic approach (Roy, 1993) and 
used the literature in the private sector to replicate methods for the public sector. 
Only 6 of the studies used the Prescriptive approach, in which researchers set the 
evaluation criteria based on other studies. In terms of harmony, it was found that 
19 of them, had an approach compatible with the purposes for which they were 
intended, particularly generic ones. However, methods with approaches that were 
incompatible with the purposes for which they were designed; that is, there was 
no harmony between the approach and the application. 

3.4.2 Lens 2 – Singularity
Th e a nalysis with the Singularity lens showed a worrying aspect of the con-

tent and the approach of the studies to the development of indicators to measure 
innovation in the public sector. Although the studies considered that the context 
in which they were applied referred to the public sector, none of them recognized 
the managers and the institution in an ad hoc manner. In other words, the indica-
tors, models, and tools used to evaluate a given public institution did not origi-
nate from institutional strategies and thus did not recognize the specifi city of this 
public context, nor the demands of the manager(s), server(s), and society. Such 
an absence makes subsequent eff ective management impossible. 

It was then noted that the instruments developed in these studies were not con-
cerned with identifying information to administer the context, but only to develop 
the means to describe situations of innovation in the public sector. Th is proves the 
existing research gap related to the consideration of the uniqueness of the context 
and the actors involved in management of innovation for the public sector.

3.4.3 Lens 3 – Process for identifying objectives
For the analysis of the third lens, two questions were defi ned that guided the 

identifi cation of  the aspects and objectives that gave rise to  the indicators (and 
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metrics) of  the instruments that were used to evaluate innovation in the public 
sector, based on the managers' manifestation: i) How do the manager's values and 
preferences interfere with the identifi cation of the aspects and objectives that form 
the metrics and indicators of the evaluation instrument? How were these aspects/
objectives identifi ed? and ii) How does the process of identifying aspects and ob-
jectives deal with the manager's limits of knowledge, and its possible extension, for 
the development of metrics and indicators?

As a result, it is evident that the analysed studies are not concerned with ex-
panding managers’ knowledge during the process of  identifying objectives and 
preferences in the addressed context.

Th e analysis of this third lens highlights the need to consider that the man-
ager is a fundamental actor in the process of identifying the metrics and indicators 
used for evaluation, and it must be recognized that managers’ knowledge expands 
and consolidates with their values and preferences. Among the BP articles, only 
the studies by Agolla and Van Lill (2017) were concerned with considering the 
manager’s understanding to  identify the factors required for innovation evalua-
tion in the public sector. However, this was done in a limited way, without con-
sidering the limitations and possible expansion of knowledge during the process 
of building metrics and indicators. 

Th e result of  this lens analysis points to  the opportunity for research that 
builds indicators that represent the institutional strategy from the perspective 
of public managers who use this instrument, confi guring it as legitimate. 

3.4.4 Lens 4 – Measurement
Th e analysis of the Measurement lens seeks to verify compliance with met-

rics, indicators, and the properties of Measurement Th eory. Th us, a metric must 
necessarily satisfy three basic properties, : (i) to be “measurable”, (ii) to be “opera-
tional”; and (iii) to be “understandable”, according to Keeney (1992, p. 112) and 
Ensslin et al. (2001, p. 160–161). Th e properties are described in Table 3.

Table 3 
Measurement theory properties for metrics

PROPERTY DESCRIPTION

Measurable Th e metric is measurable when it is formed by a number “x” of impact levels 
that detail the possibilities of occurrence in such a way as to eliminate any doubt 
as to what is being analysed at each of the “x” levels and as to the defi nition 
of the aspect/objective that is being analysed/evaluated using this scale.

Operational Th e metric is operational when it is composed of impact levels in which there 
is one and only one level of impact that represents/describes a possibility 
of the action/alternative occurring. Th at is, for the action/alternative analysed there 
is only one level that represents the real consequence of this action/alternative. 

Understandable Th e metric is understandable/intelligible when for the various institution managers, 
the consequence of an action/alternative is understood by all in the same way, 
thus reaching the same measurement. 

Source: Based on notions of Keeney (1992) and Ensslin et al. (2001).



180

Public Administration Issues. 2023. Special Issue I

Th e fi ndings point to defi ciencies related to the disregard of measurement 
properties in  most of  the analysed articles. Only 15% of  the BP  studies built 
scales that met the described properties, demonstrating the lack of commitment 
to the properties of measurement mainly concerns the lack of clarity in the de-
scription of the scales. Th is lack diffi  cult to meet the properties of measurability 
and intelligibility, as well as in the use of qualitative scales for the quantifi cation 
and measurement of objectives. Mathematical operations are found inappropri-
ate to the situation, such as the mean and standard deviation in criteria evalu-
ated according to Likert Scales.

It is emphasized that it  is necessary to consider the attention to measure-
ment properties when developing scales for innovation evaluation in the public 
sector.

 Melnyk et  al. (2014) defi ned metrics and the essential elements of  their 
composition. When categorising the articles, it was observed that, in  the case 
of evaluation of innovation in the public sector, all works had metrics. However, 
the selected studies dealt with metrics of  diff erent shapes and characteristics. 
Th erefore, based on Melnyk et al.’s defi nition (2014), the metrics of the studies 
were analysed to identify the presence of the proposed elements. 

Th e diagnosis of metrics could be performed in 31 articles of the BP, 2 pa-
pers do not use performance metrics, considering that some of  them, despite 
being theoretical, had metrics in their content. Among them, only 1 study had 
an  ordinal scale, a  cardinal scale, and a  reference standard, but did not have 
a fi nal evaluation [3A]. A very critical point in this diagnosis was that the vast 
majority (67%) of the works did not have a cardinal scale, that is, the mathemati-
cal scales (representative of transformation of the qualitative ordinal scale into 
a  mathematical scale). Th e diagnosis also demonstrates the scarcity of  works 
that have a  reference standard, that is, the scale level that is  considered good 
(goal) and the scale level that is  considered bad (Ensslin et  al., 2001; Ensslin 
et al., 2010), referred to as the performance standard by Melnyk et al. (2014) and 
Van Camp and Braet (2016). 

Th e diagnosis shows that there is  no standardization in  how metrics are 
defi ned and developed to evaluate and measure innovation. Th ere is discussion 
about the diffi  culty of defi ning a scale for innovation [23A], which is one of the 
reasons why, to facilitate quantifi cation, metrics related to scientifi c production 
and intellectual property were used [1A, 7A, 15A, 19A, 20A]. Th ere is also a trend 
towards the use of descriptive metrics (qualitative/ordinal), at least in part, such 
as description of the innovation, type, origin, and stakeholders, among others 
[3A, 4A, 6A, 12A, 13A, 18A, 25A]. 

 One of  the ways to  justify the use of  this type of  metric is  the diffi  culty 
of  measuring innovation because it  is intangible. Th is diffi  culty is  one of  the 
13 failures pointed out by Van Camp and Braet (2016). Figure 7 shows how the 
analysis of failures at the metric level of BP works, in which only 1 article did not 
have any of the failures described by Van Camp and Braet (2016) and met all the 
elements proposed by Melnyk et al. (2014) [3A]. Th e diffi  culty in measuring in-
tangibles is the most frequent failure in BP, with 23 cases. Th is diffi  culty in meas-
uring innovation is expected to occur due to its very nature; thus, the measure 
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that will represent this metric must be based on criteria that currently demon-
strate or enable the development of these intangibles, rather than criteria that 
are believed to occur in the future [17A].

Figure 7 Metric failures.
Source: Prepared by the authors.

Th e lack of objective metrics (Van Camp and Braet, 2016) and nomenclature 
should also be considered in this analysis, which occurred in some situations due 
to the inappropriate use of the Likert scale, as there was no defi nition and accurate 
explanation of what each point meant. Such a defi ciency is also evidence of non-
compliance with the operational and comprehensible properties. Th ere is  also 
a lack of explanation for the attribution/calculation of the attractiveness diff erence 
between the points, that is, the absence of a cardinal scale that later prevents ag-
gregation of punctual evaluations. Th is situation occurred in the studies [9B, 11A, 
13A, 20A, 26A, 28A, 32A, 33A]. It can be seen that in the relationship between the 
two discussed failures, one is a consequence of the other. Th e diffi  culty of measur-
ing intangibles leads to failure in defi ning objective metrics and in using appropri-
ate scales.

3.4.5 Lens 5 – Integration
According to  the adopted theoretical affi  liation, evaluation indicators and 

scales (metrics) must be  integrated to allow a holistic and systemic view of  the 
aspects considered necessary within a model.

In this regard, it was verifi ed for the BP articles how the aspects are integrated 
in the worksand if they allow a complete view of an evaluation system or if they 
are just isolated variables. 

Failures at the metric level
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As a  result, only 4  of the BP  articles manifest the connection between the 
evaluation variables, allowing the visualization of  a  global and systemic result 
on  the managed context. Th e low return referring to  the Integration lens char-
acterizes an opportunity to contribute to  the research fi eld, as  the holistic view 
of  a  management process is  fundamental to  support decisions and understand 
a variable refl ection in a global context.

3.4.6 Lens 6 – Management
Finally, the Management lens aims to  verify whether the instruments pre-

sented in the BP studies allow the identifi cation of the current diagnosis (status 
quo) of the analysed situation relating to the established indicators and whether 
there are contributions with actions that aim at developing improvements in the 
management processes. 

Despite presenting a diagnosis of the situation, studies oft en use scales that 
do  not allow for real knowledge of  the context and the meaning of  the results 
obtained. When the studies present the results numerically, they do not present 
reference levels that allow identifying better possibilities. Th ey limit themselves 
to pointing numerical results without a clear scale. For this reason, it is also not 
possible to generate improvement actions to achieve better results and promote 
management support. 

As for the development of improvement actions for the management of in-
novation in the public sector, Edmunds et al. (2019) recommend good practices 
according to previous fi ndings in the literature. More recent studies [26A, 28A, 
29A, 32A, 33A] conclude the discussions with aspects that should be improved, 
but do not indicate the sequence of processes to be applied. We can also mention 
the study by Potnis (2010) that recommends actions to improve the measurement 
methods, but does not address measures to  support business management and 
thus was not considered as improvement actions for management.

Th e results show that there is a gap between instruments and practices used 
to present relevant information to management in the provision of subsidies that 
support and promote the knowledge of managers.

4. Conclusions

Th  is study aimed to understand the approach of the literature regarding public 
sector innovation and the measurement practices used, to seeking new research op-
portunities. Th e use of the ProKnow-C intervention instrument enabled the selec-
tion of a Bibliographic Portfolio of 33 articles from the Scopus and Web of Science 
databases. However, fi ve of  these studies were excluded from the sample as  they 
did not meet the criteria for the systemic analysis. Th us, the systemic analysis was 
conducted on a BP of 28 articles.

In general, it was found that the meaning of innovation has changed over 
the years. Although there have been attempts to  evaluate these innovations, 
these attempts are incipient, especially in defi ning what is considered as an in-
novation, which qualitative scale best represents the innovation in question, and 
how to transform this qualitative (ordinal) scale into a mathematical scale (car-
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dinal) so that a fi nal numerical evaluation can be made. Th is research extends 
our knowledge of eff orts made by many authors to assess innovation in the pub-
lic sector. However, in  terms of  generating information for management and 
alignment to  theoretical contributions from the Performance Evaluation area, 
they are still incipient. 

Th e Systemic Analysis through the six lenses derived from the theoretical af-
fi liation of the authors of the present study enabled the identifi cation of gaps that 
allowed the identifi cation of future directions to fi ll them. 

Table 4 presents the Performance Evaluation lenses and their respective gaps, 
as well as research opportunities.

Table 4 
Summary of gaps and research opportunities

LENS GAPS AND FUTURE DIRECTIONS

Approach Th e development of custom templates is a diff erential for this area of knowledge

Singularity Th e recognition of specifi c problems is identifi ed as a great opportunity 
for developments in the research area. In none of the studies was there 
a consideration of specifi c actors and contexts, which need to be taken into 
account to defi ne a singular evaluation system

Process 
of identifying 
objectives

Due to the non-consideration of environments and singular actors for 
innovation management in the identifi ed works, the process of identifying 
measures is done by the authors of the analysed articles. Th e objectives 
of previous work are replicated, which may not be compatible with specifi c 
situations. It becomes essential to identify objectives closely connected to the 
interests and particularities of a manager responsible for innovation in a public 
sector organization

Measurement Most of the papers disregard the properties expected for the development 
of quantitative indicators that allow the identifi cation of inferior and superior 
performances and that allow the identifi cation of opportunities to improve 
performance. Part of the work uses qualitative measurement scales and 
mistakenly operates mathematical operations to identify the mean and standard 
deviation to build comparative metrics between diff erent organizations

Integration Rarely are studies pointed to the consideration of integrated indicators within 
a system.
According to the adopted theoretical affi  liation, it is expected that an evaluation 
model will take into account diff erent points of view that represent the 
organizational vision for innovation management, integrating them to promote 
a holistic view and present the set to support information to managers of the 
organization and other stakeholders

Management Although most studies present a diagnosis of their metrics, the information 
presented is of little use to discover defi ciencies, potentialities, and to recognize 
actions to improve the performance of indicators. Th e achievement degrees 
of indicators are presented, but reference levels are not developed to identify 
performance below, within, or above what is expected for the organization. 
According to the literature on Performance Evaluation, it is still expected that 
the information promoted by an evaluation system or model will allow the 
achievement of continuous improvement in the evaluated management context. 
In this sense, the promotion of improvement actions is an opportunity related 
to the literature on innovation in the public sector

Source: Prepared by the authors.
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Based on the ProKnow-C instrument, it can be concluded that the literature 
on the evaluation of innovations in the public sector has been driven by the adop-
tion of  methods adapted from the private sector. However, these practices are 
oft en shown to be inappropriate, as they draw on successes interpreted in other 
organizations with divergent contexts which may not deliver the expected results. 
In this sense, we suggest the development of an instrument that is based on the 
unique perceptions and needs of public managers and their specifi c institutions, 
meets the measurement properties, integrates the evaluation result of each indica-
tor holistically, and promotes management support.
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