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Preface

MIRKO VINTAR, GYORGY JENEI, ALLAN ROSENBAUM, WOLFGANG DRECHSLER

The fall of the Berlin Wall in 1989 marked the beginning of a period of very sub-
stantial and, in some instances, highly volatile political, economic and social
change in Central and Eastern Europe and the former Soviet Union. This, and
other subsequent events, triggered a series of waves of transition that led to the
emergence of market economies and democratic institution building in many of
the countries of the region. From the very beginning, these processes were ac-
companied by a steady in-flow into the region of advisers, consultants, bankers,
economists and academics from the West. This, in turn, led to many new forms
of cooperation between East and West in the fields of public administration and
public policy. However, two decades of experience since those historic days have
shown that while in many instances this often highly welcomed cooperation
produced the anticipated positive results, in other instances the outcome of this
cooperation did not go as planned and did not meet the hoped-for expectations.

It was 20 years ago that the Network of Institutes and Schools of Public Ad-
ministration of Central and Eastern Europe (NISPAcee) was established for the
purpose of providing an institutional framework and a professional association
which would serve to encourage the processes of modernization and transfor-
mation of the administrative systems of the region, as well as to encourage the
spread of democratic principles and standards therein. One of the several goals
of NISPAcee was to ensure the free flow of knowledge, ideas, best practices and
successful experience, both among the countries of Central and Eastern Europe
and between East and West more generally. In addition, another central goal
of NISPAcee was to link the practitioner community in the region with the aca-
demic and research community and, in so doing, to connect theory and practice.

In the 20 years since NISPAcee was founded, the transition processes in terms
of the development of political, economic and administrative structures in most
Central and Eastern European countries has proved to be both highly complex
and somewhat unpredictable. Nevertheless, it has been a process that, in many
respects, has been extraordinarily successful and a process to which NISPAcee’s
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member institutions, and the Association as a whole, has in many ways contrib-
uted. While this period of transition has for many Central and Eastern European
countries been almost completed, or at least is in its final stages, many of the
theoretical and practical aspects of these processes and their impact (both posi-
tive and negative) on the social, political, economic and administrative systems
of the individual countries still require in-depth scientific analysis.

The conferences, workshops, publications and training that NISPAcee has pro-
vided to institutions and individuals within the region have served to encourage
greater cooperation both within and among countries, as well as the transfer of
knowledge, ideas and experience between the East and the West. Equally as im-
portant, NISPAcee has played a major role both in helping to provide individuals
with the skills required to engage effectively in local and national policy-making
processes and has through many of its projects served to connect the academic
and the policy-making communities. In so doing, the organization has helped to
build the foundation upon which the modernization and development of admin-
istrative systems throughout the region has been built.

In fact, the impact of NISPAcee has been felt both at the regional and the national
levels. Indeed, one might argue that its impact at the national level has been,
in some cases, even more profound than its impact regionally. For example, in
Poland, numerous people who have played significant roles in NISPAcee, have
risen to very important positions in the Polish government, often based on their
experience as leaders in programs that were both heavily influenced by and very
active in NISPAcee. Individuals who have in the past (and currently) served as
cabinet ministers, led the country’s civil-service system, guided its decentraliza-
tion program and served on its constitutional court all have had important con-
nections to NISPAcee.

Equally important in terms of the Polish experience, has been the impact of
NISPAcee on the higher-education and training institutions which prepare the
future leaders of its government and provide skill enhancement for many of
its public administrators. Particularly notable in this regard has been the coun-
try’s national school of public administration, which has had very close ties to
NISPAcee for most of the past two decades. NISPAcee has also played a very
important role in helping to establish, and served as the model for, the develop-
ment of Poland’s National Public Administration Education Association, which
has become a major force in building the field of public administration in that
country.

Romania is yet another country where the NISPAcee impact has been very pro-
found on both its public-administration education and training sector and its gov-
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ernment. Several individuals who have been active in NISPAcee have held posi-
tions at the highest levels of the Romanian government. They also have played
a significant role in developing the Romanian public-administration association
which has both shaped public-administration education and training in that coun-
try and has helped to strengthen those institutions which have produced individu-
als who have assumed important roles in the government of that country.

Nevertheless, while the impact of NISPAcee in terms of institution-building both
across the region and within individual countries has been profound, the organi-
zation has performed many other important functions over its two-decade his-
tory. One of the most important of these is knowledge transfer into the region.
However, twenty years of experience have shown that the transfer of knowledge
is not, and should not be, simply a “one way street” or a “copy and paste” ap-
proach to governmental reform. It has demonstrated that models and solutions
which have proven to be effective in one country or another cannot simply be
transferred across borders and copied onto other environments. Indeed, 20 years
of highly productive institutional development have demonstrated that while
there are certainly many basic principles that are applicable in almost all situ-
ations, the specific and individual contexts must always be taken into account.

The 20" anniversary of NISPAcee is not only an important milestone for the or-
ganization, but it also provides an excellent opportunity to examine in a more
detailed manner the considerable institutional development that has taken place
within the region, as well as the role that East-West relations have played in these
processes. As the principal organization promoting comprehensive scientific and
professional analysis of these developments in the CEE region, NISPAcee is well
positioned to lead the efforts to provide a clearer and more comprehensive pic-
ture of the processes of transformation that have occurred.

The aim of this book, The Past, Present and the Future of Public Administra-
tion in Central and Eastern Europe, is therefore twofold: 1.) we have tried to
collect and to present to a broader academic and professional audience some
of the most important aspects of the political, administrative, institutional and
social transformation of the CEE countries in the last twenty years, as well as the
role of NISPAcee in these processes, and: 2.) the book is also trying to collect data
and reflections on NISPAcee work, activities and impacts as seen through the
eyes of some of the most important individuals who have been closely involved
in one way or another in these activities, and who personally have contributed
to the NISPAcee success. Some of these people were from the region and were
involved in managing, developing or chairing different working bodies and
groups of NISPAcee over the past two decades. Others are people from around
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the world — representatives of different international organizations, institutions
and/or universities who decisively contributed to the development and interna-
tional recognition of NISPAcee.

The book is divided into three parts. In Part I, we try to analyze and summa-
rize some of the most significant trends and examples of political, societal and
administrative transformation and reform in the region and how NISPAcee has
been addressing and influencing these processes in order to make them more
successful and predictable on the one hand and less painful for the affected socie-
ties on the other. Section I.A is a collection of chapters which from different per-
spectives analyze and depict the transformation of political and administrative
space in the region. In some cases they also focus upon NISPAcee activities which
helped to make these processes more effective by focusing on democratization
and the development of the key political and administrative institutions accord-
ing to accepted democratic standards.

Section I.B is composed of a collection of national reports and case studies from
selected countries or groups of countries in the region. Each chapter seeks to
analyze, summarize and outline the main trajectories and characteristics of the
political and administrative reforms of the last twenty years. Obviously, these
essays, while analytical and politically neutral, do reflect the authors” own views
and may be influenced by their roles in these processes. Section I.C is a collection
of a few short essays on the current economic and fiscal crisis around the world
and its impact in the CEE countries in particular, as well as its possible implica-
tions for the development of public-sector reforms in the future.

Part II of the book is a collection of shorter personal reflections on NISPAcee’s
role and impact on the development of the region in a political and administra-
tive context during the last twenty years and represents a small tribute to the 20"
anniversary of the organization. NISPAcee’s remarkable international profile and
image has been influenced and shaped by a great number of enthusiastic indi-
viduals who devoted a great amount of their precious time to the progress and
recognition of NISPAcee.

Section II.A includes three remarkable speeches presented at the opening ple-
nary of the 20™ NISPAcee Annual Conference, 23-25 May 2012, Ohrid, Republic
of Macedonia. The first, presented by Malkhas Mikeladze, commemorates the
life of his sister, Mzia Mikeladze, the NISPAcee President who passed away in
January 2012, prior to the conference. The second speech was the keynote ad-
dress on the main conference theme: Public Administration East and West: Twenty
Years of Development, presented by Barbara Kudrycka, the Minister of Science and
Higher Education of Poland, who was a former President of NISPAcee and is one
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of the outstanding personalities of the Network. The third speech was presented
by Haiyan Qian, the Director of the Division of Public Administration and De-
velopment Management of the Department of Economic and Social Affairs of the
United Nations, long-time friend of NISPAcee, who, like Mzia Mikeladze, was
taken away from us at far too young an age.

NISPAcee, as we know it today, would not exist without many enthusiastic and
devoted individuals from various parts of the world, especially Western Europe
and the United States. Although officially representing different international
organizations, institutions and universities, in most instances their support and
valuable advice very much exceeded the level of engagement and involvement
expected of their formal positions. Through their personal involvement and sup-
port and in many different ways they contributed to the building of the organi-
zation and its international recognition. Some selected reflections on NISPAcee
from these partners, indeed friends, of the organization are collected in Section
IL.B.

Similarly, Section II.C represents a collection of personal memoires and experi-
ences as related by individuals from NISPAcee member institutions in the region.
These are individuals who were for many years actively involved as members
of the most important governing and working bodies of the organization. They
include individuals who have served as presidents, steering-committee members
and working-group chairs. At the conclusion of Part II, Section I1.D, we have col-
lected some brief presentations of the work and results of NISPAcee’s permanent
working groups.

Part III is a collection of some basic data and facts about NISPAcee, which re-
flects the organization’s extensive reach and its versatile portfolio of activities,
conferences, workshops, projects and publications over the last twenty years.
These materials taken together with the commentaries found in Part II, provide
the reader with a very good sense of the breadth, depth and powerful impact of
the organization’s activities upon public administration in Central and Eastern
Europe.
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Political and Administrative
Transformation: Critical Analysis
and Synthesis of the Last 20 Years
and the Role of NISPAcee






Introduction

GYORGY JENEI

The emergence of a professional community, as well as the governmental and
institutional development of the region of which it is a part, is the topic of Part I
of this book. In Europe and in the United States, a broad range of international
networks concerned with public administration and governance reform — both
global and regional — have recently been developing and NISPAcee has become
a prominent core organization for those specifically concerned with Central and
Eastern Europe (CEE). Thus, as the CEE region has been transforming itself both
governmentally and economically over the past two decades, so too has public
administration education and research in the CEE countries become an integral
part of Euro-Atlantic developments in this regard.

The papers in Part I also serve to demonstrate that NISPAcee has become a major
participant in and supporter of the reform process in the region. NISPAcee activi-
ties and projects have been planned and implemented in a dramatically chang-
ing environment of massive governmental, economic and administrative reforms
and scholars associated with the organization have also, as the papers in Part I
further indicate, documented and assessed these reform efforts. In so doing, they
have addressed many of the key politico/administrative issues in the region. This
has had a significant impact on the various CEE countries as regards the building
of awareness of the necessity of reforms and in the development of comparative
analysis of common principles, good practices and benchmarking for the region.
NISPAcee has also helped to build bridges and networks among academicians
and practitioners in the CEE region and the West. The work of those associated
with NISPAcee has also:

¢ contributed to the smooth accession of several CEE countries to the European
Union

¢ provided description and analysis of the fundamental, long-term changes in
the economic and socio-political environment of the CEE governments

e supported the development of a dynamic stability for public agencies in a
rapidly, sometimes unpredictably, changing environment
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¢ strengthened the institutional capacities of public agencies throughout the
region

e contributed to the encouragement of a shift from a governmental focus upon
task execution to one of solving complicated problems

* helped to create much closer ties between the public sector, the private enter-
prises and the civil society organisations.

As a consequence of its activities, NISPAcee helped to create common agendas
and vocabularies through its series of annual conferences, sub-regional meetings,
and workshops. It has also helped develop joint research agendas and contribut-
ed to the creation of region wide-shared theories, concepts, and methods which
were applied in both the conduct of and the analysis of public policy making in
the various CEE countries.

Today, NISPAcee is an important forum for the exchange of experiences, knowl-
edge and new ideas in the public administration domain in the region. It has
helped support the development of a “convergence” of Central and Eastern Eu-
ropean thinking about the need for government and economic reform, while also
maintaining and strengthening national distinctivenesses at the same time.

The country reports from Central and Eastern Europe that follow clearly demon-
strate that the political-administrative context of each CEE country has affected
the form and content of public administration education there. They further in-
dicate that the general trends in public administration modernisation and ed-
ucation reforms have resulted in models with national differences. In general,
they are different from models from other parts of the world and other parts of
Europe. The common feature of them has been to move away from the pre-We-
berian state-party systems in the direction of legal states, the implementation of
market incentives, and the implementation of administrative principles, such as
openness, transparency, reliability, predictability, accountability, efficiency and
effectiveness.

More recently, scholars associated with NISPAcee have worked to find the prop-
er answers to the challenges caused by the global economic, financial, social and
political crisis. The papers of Part I also suggest that NISPAcee has and must con-
tinue to develop — directly and indirectly — the ability to contribute to the relevant
analysis of the current crisis symptoms and to find new ways of problem solving
not only in the region, but also worldwide.

NISPAcee scholars have learned from the experiences of the modern democracies
as they have avoided the threat of “intellectual colonization” at the same time.
NISPAcee has had a decisive role in public administration education — including
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public law, public economics, public policy and public management — in the re-
gion as it has developed strategic and action oriented partnerships with academi-
cians and practitioners of modern democracies.

The publication of this volume serves to suggest that the first period of this co-
operation is over. The organization and those associated with it, have had many
achievements and learned many lessons as well. New challenges are arising and
new answers are needed. The papers included in this section provide many sug-
gestions regarding new questions which need to be addressed. Among them are:

* the need to institutionalize successful teaching programmes and develop
them as double degree or joint degree programmes, or even into various mul-
tilateral initiatives

¢ the need to move to a model in which there is a greater balance among Eastern
and Western partners. In that regard, it is in the mutual interest of EGPA and
NISPAcee to promote more effective and equal partnerships

¢ the need to develop more cooperative programmes in education and research
which must be tailored to particular regional and national needs. In that re-
gard, cultural differences especially must be recognised.

* the need to place greater emphasis upon emerging problem areas and crucial
and controversial policy issues.

Thus, it is clear that the time has come to begin a second period in terms of
NISPAcee’s relationship with its various partners both within Europe and out-
side of it. The papers in this section serve to document the very real achievements
made during the first two decades in the history of NISPAcee. However, there are
many economic, social, political and administrative issues that continue to exist
within the various countries of the CEE region and it is these problems which
NISPAcee, and the scholars who make up the network, will address in this next
era.
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Overview of NISPAcee and Some of Its Many Faces:

From Hofburg (1992) to Ohrid (2012)
MIRKO VINTAR

1. Introduction

The twentieth anniversary represents an important milestone in the life of a man,
let alone an organisation, and at this festive occasion I shall try to give an account of
this exciting path of NISPAcee in which I had the honour to take part. My version
of the (hi)story will most likely lean towards the genre of personal memoirs rather
than a scientific analysis of NISPAcee development, nevertheless an attempt will be
made to include elements of both. Through these 20 years NISPAcee has evolved
into one of the leading and most influential international associations of institutions
and individuals in the field of public administration, not only within Europe but in
amuch broader context, and thus has gone far beyond the goals initially defined in
its title (Network of Institutes and Schools of Public Administration in Central and
Eastern Europe). Through its broad range of activities NISPAcee has influenced
the development of public administrations in Central and Eastern Europe in many
ways and has contributed to a better transfer of knowledge and experience from
Western Europe and the USA, where the theory and practice of administration
science have a much longer tradition and where the field of public administration
was not subjected to half a century of complete suppression by politics. All these
contributions have had an invaluable impact on the development of administra-
tion in and beyond this region, both in the sense of a state-administration system
and administration as a scientific and specialised discipline.

1.1 The birth of NISPAcee and its first steps

The first and foremost credit goes to Dr. Theo Oehlinger, former Director of
the Austrian Administration Academy, who proposed, during one of the cof-
fee breaks at the IASIA conference in Vienna in July 1992, to organise a similar
event for the CEE region and thus support the process of administrative reform
in those countries. I welcomed the idea and promised to help organise the initial
meeting, which he then really hosted in Vienna in January 1993 and later another
meeting in October of the same year, both at the premises of the Austrian Federal
Administrative Academy. At this second meeting with about 15 participants the
preparations started for a broader gathering in Bratislava with around 30 par-
ticipants from both Eastern and Western Europe (Austria, Germany, Denmark
etc.), where a formal resolution was made to found the NISPAcee international
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organisation in that same year. The foundation took place with three founding
members (Academia Istropolitana, Bratislava, Slovakia, Austrian Federal Ad-
ministrative Academy, Vienna and University of Ljubljana, Slovenia), and a joint
decision was made that the headquarters of the new organisation was to be in
Bratislava, where a secretary’s office was set up. The first official managing board
was formed simultaneously, presided over by Alena Brunovska, now deceased,
who is to be credited for the fast execution of administrative procedures and a
fast registration of NISPAcee under Slovak law.

From then on NISPAcee grew quickly and within a few years established itself
as a respectable international player in the field of administration, outgrowing
similar organisations not only by size but primarily by the multitude of its activi-
ties, including annual conferences, numerous projects and publishing books and
journals. This fast expansion and successful development can be attributed to
several key factors, which should be given acknowledgment at this important an-
niversary. The first element of success was the setting up of a strong and profes-
sional secretariat, primarily due to the first president, Alena Brunovska. Another
important factor was the fact that strong support in terms of knowledge and
experience was offered from the very beginnings from our Western colleagues.
During this initial period the support of the Austrian Administrative Academy,
as well as our sibling organisation EGPA, was absolutely crucial. Last but not
least, some of our key sponsors deserve to be mentioned here, in particular the
Open Society Fund and LGI.

1.2 The goals of this paper

In the remainder of this paper we attempt to reach beyond the level of “family”
chronicle at the occasion of a birthday celebration and focus on an analysis of
NISPAcee actions through the past 20 years, more specifically by analysing its
main activities (conferences, WGs and projects). Our aim is to shed light on the
questions below:

1. Which were the main challenges in the administrations of CEE countries in
the beginning of the 90s, and which of these challenges benefited most from
expert knowledge and transfer of experience from Western Europe?

2. How did NISPAcee respond to these challenges, which issues were addressed
within the scope of its functions, and were these responses adequate and
prompt?

3. Can the contemporary state of affairs in the administrations of CEE countries
serve as a basis for assessing our efforts and what conclusions can be drawn
for the future?
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2. The politico-administrative context into which NISPAcee was
born and the main courses of action

After the fall of the Berlin Wall and at the beginning of the “transition”, a pro-
cess which brought to many citizens of the region more negative than positive
consequences, the administrations of both new and newly reformed countries
were faced with entirely novel, and yet very different circumstances. Some new
countries emerging from the former Soviet Union had to start developing their
administrative systems from scratch, because the Soviet Union was a very cen-
tralised country with a centrally-planned economy where all major decisions
were made in Moscow. The so-called Communist Bloc countries had to establish
fully functional administrative systems, but they were to a large extent incapable
of managing the transition from a totalitarian system — where a single party was
making all the decisions and had full control over the entire public sector — to
a Western-type democracy, and even less of dealing with the complex process
of transforming the centrally-planned national economy into a market economy
with primarily private ownership. In this respect the transition was least painful,
at least at its beginning, in the countries of former Yugoslavia, which had been a
federation granting a relatively high level of autonomy to its member republics,
so that they already had their own administrative systems which had established
to some extent a semi-market economy with a substantial share of private owner-
ship, especially in agriculture.

The key changes in all of these administrative systems involved two main pro-
cesses:

1. The process of transition into a democratic society where executive power is
in the hands of democratically elected representatives and is exerted by some
democratic standards;

2. The process of implementing a market economy and fast privatisation of com-
panies formerly owned by the state.

In most countries of the region both of these processes were the source of nu-
merous difficulties with lasting consequences, but the greatest damage was most
likely caused by critical errors committed in the second area: economic damage,
uncontrolled appropriation and redistribution of national wealth. NISPAcee was
founded at a time when in most countries these transitional processes only just
started, but it was already becoming clear that the state administrations were
unable to cope with the enormous tasks they were facing without a fundamental
administrative reform, yet for such a reform there was little know-how and even
less experience. As is stated in the OECD report (OECD 2005):
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For CEE countries, the starting positions, the challenges, the capac-
ity to change, and the initial objectives were quite different from
most of the Western European countries, except, for example, Por-
tugal, or Spain.

It was therefore crucial to establish the channels and instruments necessary to
transfer this knowledge from the West to the East, whereby a mechanical copying
of Western solutions, often vigorously defended by visiting advisors, could bring
more harm than relief, especially if applied uniformly to the extremely diverse
countries in this region. There were almost no local experts with suitable admin-
istrative education who could adapt the know-how from abroad and apply it
to their own administrative environment and culture. Public administration as
an academic or scientific discipline was underdeveloped or non-existent in most
countries; similarly there were little or no contacts or channels of co-operation
between the countries within the region. Jak Jabes (Jabes 2008) points out in his
introduction of NISPAcee:

Aguainst a zeitgeist that wanted to cooperate only with the western
European countries, NISPAcee was founded to reinforce the view
that transition countries had much more to share among each other,
and borrow from each other than from the West to advance educa-
tional initiatives in the public administration field.

In 1991, there were but a handful of educational institutes between Trieste and
Vladivostok dedicated to the education and training of public servants.

2.1 Main areas and forms of action

At the time of the creation of NISPAcee there were already several other similar
international organisations which could serve as a model, in particular EGPA
(European Group of Public Administration) in Europe and NASPAA (National
Association of Schools of Public Affairs and Administration) in the USA. How-
ever, given this specific situation it was only natural that NISPAcee adopted a
wide range of aims from the very beginning:

¢ Establishing networks and channels for a transfer of know-how and experi-
ence between W-E and E-E;

* Developing the administrative discipline and science with a focus on public-
sector reforms;

* Developing the institutions and systems of administration and those pertain-
ing to a state of law;
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* Raising the awareness of academics and practitioners about the key concepts
and models of public governance (public policy);

* Developing conceptual approaches and standards of efficiency and quality in
the public sector;

¢ Developing basic administrative principles, values and code of ethics;

¢ Developing systems of education and training for public servants.

When NISPAcee was launched in 1994 its capacity to address enormous problems
with which national administrations in the CEE countries were struggling was,
for understandable reasons, very weak. Despite a number of very enthusiastic
professionals and academics from the region and several very supporting West-
ern organisations (Austrian Federal Academy, OECD-SIGMA etc.) who devoted
a considerable amount of their strength and knowledge to the development of
the new-born network, it was very difficult to start as support was desperately
needed on so many fronts. But most of these initial problems were overcome
very quickly and successfully which was demonstrated through the fast-growing
number of activities and their complexity.

Hence the vitality and impact of NISPAcee can be measured by the multitude of
its activities aimed at enhancing the development of the public sector in the CEE
region and beyond. How successful NISPAcee was over the last twenty years in
these terms can be concluded from the numbers presented in Table 1.

Table 1
Overview of NISPAcee activities/events
Activity/Event ohtlz::ll.l::?ee;:efs
Annual Conferences 20
International Summer Schools/Workshops 10
Training Courses 25
Working Groups (within annual conferences) 26
Publications (conference/summer school proceedings, selected papers) 22
Teaching and Training Materials 29
NISPAcee Scientific Journal V Volumes
Development Projects 13

One of NISPAcee’s main activities is organising an annual conference. This tradi-
tion started with the Bled Conference in 1995, which coincided with the begin-
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ning of fulfilling one of its main goals — developing administrative theory and
practice in PA as well as PA as an academic discipline, all of which had been al-
most completely neglected in most countries of the region during the communist
era. In the mid-nineties PA started to emerge at universities and institutes as an
independent field of research and study, in part definitely also due to NISPAcee
efforts. These annual conferences soon became an important forum for experts
and researchers of the region and gradually attracted academic colleagues from
Western Europe and the USA as well. This facilitated and accelerated the transfer
of knowledge and experience between East and West, which was particularly
crucial in the first few transitional years. Administrative models and approaches,
however, cannot be blindly transposed from one environment to the next, and
this awareness contributed to an intensification of contacts between transitional
states and their respective administrative experts themselves.

Very soon NISPAcee also initiated the organisation of international summer
schools, which were intended primarily for the education and training of junior
teachers and researchers in the key areas of the public sector. Table 1 shows that
these summer events were organised approximately every two years.

2.2 Some indicative milestones

For the first few years, NISPAcee conferences were organised into sections with-
out standing working committees, because the sections were called each year on
a specific topic. However, as early as 1999 the concept of “permanent working
groups” was introduced, pursuing the idea that a certain topic is to be researched
and developed over several years, which would give room for more in-depth
analyses on the one hand and highly specialised and interconnected teams on
the other. The concept of permanent working groups is familiar to many other
international scientific and expert associations and certainly brings higher stand-
ards in the quality of analysis, research methodology and — most importantly —
results. By introducing permanent WGs NISPAcee certainly committed itself to a
higher level of quality. We can argue that the introduction of permanent working
groups and the very fast growth of them in terms of their number as well as qual-
ity of research represented one of the first important milestones in the develop-
ment of the organisation.

This mode of operation soon prevailed and became the preferred method of or-
ganising work within annual conferences. The WGs are normally appointed for
3 years, sometimes for a longer period. To this day there have been 26 working
groups, investigating nearly every important topic concerning public-sector de-
velopment within the region and beyond. The number of WGs operating at the
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same time started at 2-3 and gradually progressed to 8—10; this limit is partly
related to the capacities of conference venues.

The next symbolic milestone in the progress of NISPAcee annual conferences
was reached in 2004, when instead of the traditional conference proceedings, a
volume of selected papers was issued as a book. This was a proof of NISPAcee’s
impact with growing numbers of submissions each year, but even more signifi-
cantly it raised the bar of quality for the papers selected for publication.

From its very beginnings, the belief was strong within NISPAcee that high-qual-
ity publications addressing authentic problems of the countries and administra-
tion in the region were crucial for scientific and academic development. The ful-
filment of this goal, however, was not entirely smooth. The first obstacle turned
out to be the language; despite the fact that for most countries in the region there
was no better lingua franca than English, this choice presented a considerable
communication problem at first. The second issue concerned the quality and
range of available scientific and specialised literature. In retrospect the past 20
years of publications in this field give testimony of an impressive development
not only in terms of the range and diversity of research, but primarily in terms of
scientific quality and methodological soundness of research approaches. By 2008
these activities have reached a level of maturity which resulted in the launch of
the NISPAcee Journal of Public Administration and Policy; this important step marks
the third milestone in the life of NISPAcee.

In summary, in the twenty years since its foundation NISPAcee has been con-
tinuously growing with respect to its membership, conference participants, pub-
lication and other activities and, most importantly, quality. It soon reached the
influence of other — much older — similar organisations in Europe, in particular
EGPA (European Group of Public Administration), which initially served as a
role model, but particularly in terms of quality of academic debate within its
working groups, EGPA was later outperformed by NISPAcee in many respects,
particularly in the diversity of its activities and projects.

3. An analysis of the main NISPAcee activities

In the remainder of this paper we try to analyse the main activities of NISPAcee
with the aim of evaluating its responses to the pressing problems the transitional
countries were facing while seeking solutions for managing the reforms of the
public sector. These challenges were all the more demanding due to the fact that
there was no solid base of past experience they could rely on, nor could they
completely trust the recipes offered by Western experts.
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3.1 NISPAcee through the lens of annual conferences and main conference
themes

The chief products of NISPAcee’s yearly activities were annual conferences. They
provided a forum to present research results, exchange experiences and good
practices as well as meet like-minded experts and academics working on similar
issues. From the start, the basic principle was to organise each conference in close
co-operation with a local host, who would be involved in programme issues and
would choose a particular local topic or theme which would be of interest to oth-
er participants and help broaden their horizons. The choice of venue is therefore
important for several reasons: On the one hand the organisation is expanding its
area of influence into the country hosting the conference, and on the other hand
it gets a detailed and genuine insight into the processes and problems of public
administration in the host country.

An assessment of the success of NISPAcee in fulfilling its mission through the
annual conferences shall be made on the basis of two parameters:

¢ The geographical coverage of the region through the selection of conference
venues;

* A substantive analysis of the research topics and problems chosen as “main
conference themes” or as focal topics among the “permanent working
groups”.

As the name NISPAcee itself suggests, the organisation was founded with
the purpose of contributing to a faster and better development as well as to a
smoother tackling of transitional problems in Central and Eastern Europe. Figure
1 clearly shows that the venues of NISPAcee’s annual conferences covered the
region of Central Europe very well from the very beginning, while the countries
of the former Soviet Union — with the exception of the Baltic States — and the
region of the Western Balkans were underrepresented. Fortunately this injustice
is now being repaired, as NISPAcee has had a series of conferences in the Balkan
region in the last couple of years (Montenegro: 2009, Bulgaria: 2011, Macedonia:
2012, Serbia: 2013). One of the strategic tasks in the near future is to intensify the
activities towards the East, in particular to Middle Asia and the Caucasus region.
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Figure 1

Geographical coverage of CEE by the NISPAcee annual conferences

In terms of the number of participants it seems that over the last few years
NISPAcee reached numbers between 250 and 300 participants, which seems to be
its natural scope and the goal for the future conferences (Figure 2).

The substantive analysis of NISPAcee conferences will be focused on the top-
ics addressed through the selection of NISPAcee conference “main themes” and
through the established working groups since 1999 when the first two WGs were
established. We have been trying to select the main concepts which appear to be
in the focus of NISPAcee’s research and study activities in the past twenty years,
and design them into a kind of semantic grids.
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Figure 2
Growing number of participants at the NISPAcee annual conferences

400

3.2 NISPAcee through the lens of selected “conference main themes”

The selected topic for the “Conference main theme” every year is trying to shed
light on an important topic, issue, challenge or problem around which organisers
are trying to draw debate and attention of the academic and professional com-
munity before, during and after the conference. The nodes in the semantic grid
presented in Figure 3 are pointing at the topics which were addressed and high-
lighted over the past one and a half decades. Although on a very abstract level,
our observation can lead to the conclusion that NISPAcee, through the selection
of conference main themes, very well followed the historical trajectory of political
and administrative development in the region and stimulated debate around the
topics which were very important for professionalisation of PA as a profession
and as an important sub-system of the society.
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Figure 3

4

Concepts and topics addressed through NISPAcee “conference main themes’
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3.3 NISPAcee through the lens of established and operating WGs

When we are looking back and trying to evaluate NISPAcee’s activities, the most
important question would probably be: did NISPAcee do the right things and at
the right time? Namely we know that over the last twenty years the challenges
which governments in the region were confronting were changing all the time.
During the early stages of transition in most countries very basic problems of
making systems work within completely new political and economic frame-
works were at the forefront, thus reforms of existing administrative structures
and principles were of the utmost priority. Later on more refined topics and spe-
cific areas were put on the governmental agendas. In that respect we decided to
analyse NISPAcee conferences via their main activities, i.e. established and oper-
ating working groups and their research areas and topics. To date NISPAcee es-
tablished 26 different permanent WGs, a number which does not give us enough
room to do an in-depth analysis of their scope, research and results, although
it would be good to do it some time in the future. Again we took a much easier
route and looked specifically at their core focus.
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We selected the main concepts surfacing through the names of WGs and ordered
them into a semantic grid. After semantic and substantive analysis we concluded
that most of the concepts analysed and researched can be grouped into two clus-
ters. In the first cluster, which is presented in Figure 4, we included WGs which
were in the majority and which, through their scope and work, were addressing
PA reforms issues in one way or another. The rest of the WGs and their research
focus can be grouped into the cluster of topics addressing policies, efficiency and
quality of services in PA (Figure 5).

3.3.1 NISPAcee focus on PA reforms

As Tony Verheijen described it in one of the very early comparative analysis of
East/West experiences (Verheijen 1997): “... the reshaping of the public adminis-
tration/public management and the redefinition of its role in the state as well as
society proved to be a very complex and demanding task for most of the states
and their governments.” In many CEE countries politicians were very eager to
look for models and solutions implemented in the “Western countries”. Never-
theless in the same period many “Western” governments (and some others like
New Zealand and Australia) were also implementing more or less radical reforms
influenced mainly by the New Public Management (NPM) doctrine. Hence NPM
principles appeared to be a very promising leading line along which public-ad-
ministration reforms should have been developed in CEE countries, in particular
since at that time there were very few empirical studies available concerning the
“good” and also the “bad” impacts of NPM. Particularly, rapid “privatisation” of
largely state-owned companies and services in the former communist countries
looked very appealing for the new governments. In this “reforming atmosphere”,
which was in the air in the nineties, it was only logical that NISPAcee began very
early to establish WGs focusing on comparative studies of these reforming agen-
das in the region. A brief overview over the WGs'’ topics in this cluster and their
logical structure reveals that content-wise and time-wise NISPAcee very well di-
rected its work on the most relevant PA reform issues since 1999, when the first
WG has been launched.
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Figure 4
NISPAcee WGs’ topics addressing Administrative Reform issues
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3.3.2 NISPAcee WGs addressing policies, efficiency and quality issues

As David Coombes says “... the main concern of “public management’ in West
European states seems to be efficiency, even in an especially narrow sense, eco-
nomic efficiency” (Coombes 1997). Hence it seems logical that other aspects which
have been pointedly addressed through main NISPAcee activities were related to
public policies, efficiency, effectiveness and quality of public services. Since the
beginning a number of WGs were established and run focusing on those issues
(Figure 5). Later on this focus was even broadened, and WGs dealing with topics
like e-government and administrative burden were introduced.

Figure 5
NISPAcee WGs’ topics addressing policies, efficiency and quality issues
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4, Conclusions

The huge amount of activities and projects through which NISPAcee has been
involved in the development of PA in the region over the last twenty years would
require much more comprehensive analysis in order to give us a solid ground for
evaluation of its impact. Our improvised substantive analysis of these activities
and selected topics leads us to the conclusion that NISPAcee (sometimes prob-
ably more intuitively than systematically) steered research and debate on all key
open politico/administrative issues of the recent past without big detours from
the main stream of events and development. We can say that NISPAcee has been
addressing more or less the right topics at the right time and through all these
activities NISPAcee established itself as an important forum for exchange of ex-
periences, knowledge and new ideas in the PA/PM domain in the region. Even if
we had a kind of “time machine” and if we were able to return back into the past
for twenty years and start the whole process again, I do not think that there are
many things which would require a much different approach or different timing.

Of course, NISPAcee did not try to deliver recipes since there has been an un-
derstanding from the very beginning that the principle “one size fits all” would
cause more harm than benefits. NISPAcee’s primary foci were on building aware-
ness on the necessity of reforms, comparative analysis of common principles,
good practices, benchmarking and on building bridges and networks between
the institutions and experts in the region and West-East. All these contributed
to a better transfer of knowledge and expertise among the main stakeholders
in the countries and between them. In the second half of the nineties practically
all Central European countries became candidate countries for accession to the
EU, which sped up the reform processes and contributed to setting up special
reform agendas in those countries. We can argue that NISPAcee considerably
contributed through its activities to a smooth accession of eight countries from
CE to the EU.

NISPAcee directly and indirectly contributed a great deal in building institutions
needed for faster development of PA as a professional and as an academic dis-
cipline. If we had only a handful of schools, institutes and programmes in PA
in the whole region at the beginning of the nineties, today we have dozens of
them, many already accredited and working according to the highest European
standards.

However, in light of the deep financial and economic crisis, roaring public debts
and budget deficits which serve to many governments in the region as an excuse
for austerity measures against the public sector and the social welfare state in
general, it seems that some basic PA principles and rules of conduct are again
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at stake. In this new situation the mission of NISPAcee may become even more
important in the future than it was in the past twenty years.
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Transition and Transformation:

The Last 20 Years and the Role of NISPAcee
GYORGY JENEI

Introduction

(Transition and Transformation)

The Network of Institutes and Schools of Public Administration in Central and
Eastern Europe (NISPAcee) was establised in 1994 in response to the needs com-
ing to light with the immense political, economic and social transformation in the
Central and Eastern European region.

In 1990 Lord Dahrendorf raised the following questions on the transition: “What
does it all mean, and where is it going to lead ? Are we not witnessing a process of
dissolution without anything taking the place of the old and admittledly dismal
structures?”

These questions were raised in his work entitled “Reflections on the Revolution
in Europe”, written in the form of a letter, dated April 1990, “intended to have
been sent to a gentleman in Warsaw.” A model for his writing was Edmund
Burke, who, in a similar letter in 1790, “intended to have been sent to a gentleman
in Paris,” articulated his opinions concerning the French Revolution.

The envisaged ideal schedule of transition to democracy develops according to
Dahrendorf as follows: first comes the problem of constitution, a new political
order has to be found, without arbitrariness and on the basis of “Rule of Law”. It
can be established in 6 months. Then “normal” politics bursts in, and economic
reform must be executable within this environment. It can take 6 years. The key,
however, the lengthiest process, according to Dahrendorf is the third problem:
the emergence of civil society:

“The third condition of the road to freedom is to provide the social foundations
which transform the constitution and the economy from fair-weather into all-
weather institutions capable of withstanding the storms generated within and
without, and sixty years are barely enough to lay these foundations.” (Dahren-
dorf 1990, 100)

And this process needs 60 years. Dahrendorf’s formula has basically proved to
be relevant in the past two decades, and we are now in the middle of a special
transition.
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In this process all the essential components have been transformed, the economic
and political system, the system of public education, health care and social policy
etc.

In other words the mainstream process in the region consists of a series of trans-
formations, and the final result is the transition. NISPAcee has been connected to
one of the transformations: the politico-administrative transformation

But you can identify exceptional countries in the region where the transition was
not combined with transformation.

In these cases transition has a simplified meaning and transformations are super-
ficial. Sometimes it means that money goes from the pockets of the old elite to the
pockets of the new elite.

On the other hand in the mainstream countries of our region substantial politico-
administrative transformation was accomplished and has not been finished yet.

NISPAcee has contributed to a unique transformation without any historical
precedents. It means that NISPAcee has had to cope with unique challenges of
the changing politico-administrative requirements.

1. Unique politico-administrative challenges in the NISPAcee
region and the first bridging function of NISPAcee

1.1 The starting point

In the Western world the “Rechtsstaat”, and the traditional Weberian public-ad-
ministration system were the starting points in the 1990s.

At the same time in Central and Eastern Europe — on the other hand - the starting
point was a state-party or party-state system in totalitarian or in authoritarian
versions.

The history of Central and Eastern Europe swarms with turning points. Follow-
ing World War II - it is an interesting historical coincidence — Europe was severed
along the Elba-Saale and the Leitha Rivers, following the borders of the Carolin-
gian Empire, which existed more than a thousand years ago.

In the 1980s the communist world was haunted by a ghost, it was the ghost of
democracy; in Central and Eastern Europe socialism reached the final point of

its historical existence; central planning and totalitarian state control came to be
defeated.

What was this so-called “existing socialism”?
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According to Raymond Aron it was a loop instead of a progress. But it is perhaps
best expressed by the Hungarian joke which looks upon existing socialism as the
longest and most painful transition from capitalism to capitalism. Anyway, it did
not have much to do with social ideals, instead it was bureaucratic tyranny with
a new elite and privileged class, under the veil of a new religion, the religion of
“historical progress”.

In 1990 the “historical progress” of Central and Eastern Europe ended up in a
dead-end street. For the model had been built on the short-term utilisation of the
energies of production, and thus it could not be maintained in the long run since
it disrupted the social relationships and devoured the social energies.

The efforts to maintain the model met with social resistance, which could only be
restricted with the help of political-ideological and power constraints.

The year 1990 terminated the dictatorships referred to as socialism.

All those events opened up new opportunities for the countries of the Central
and Eastern European region: to catch up with Europe, to find the way to Europe,
and the list of luring metaphors could be continued.

1.2 The transitional framework

(Organic transition in the mainstream and functional transition in CEE region)

Historically, there are two types of systematic transitions to a market economy.
The first is a long process of an essentially market-led, evolutionary type of tran-
sition — we can call it the “organic” type. This was the road followed by Great
Britain, the first industrial nation, and later followed by the United States, France,
Germany, the Netherlands, Belgium and the Scandinavian countries. In this type
of transition, the state did not play a dominant role; rather it merely facilitated
growth and supported the economy.

However the above-mentioned countries represented an attracting model for
the NISPAcee region, but the output and productivity standards of the organic
model were tested over more than a century of economic progress. NISPAcee
countries could not get closer to these standards and therefore they were forced
to go another way, because the civil societies and the market forces were weak
in these countries. This type was a functional, state-led transition, in which the
role of the state is decisive, especially in the beginning. It creates the overall legal
and economic framework for the transition and also serves as a major economic
agent. However, even though the role of the state in functional transitions is criti-
cal, the state does not usurp the place of the private economy and the civil society
(Feinstein et al. 1990)
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In this functional transition NISPAcee countries started from a highly unfavour-
able position compared to the organic type. They had to begin the transition with
the state in the dominant position, to answer to an external constraint. They had
no other choice. Countries in the NISPAcee region could not follow the organic
type with the following systemic changes in the direction of market capitalism:

* transition from a feudal economy and society initiated in the second half of
the 19 century by Tsar Alexander II and his ministers in Russia and by the
leaders of Meiji Restoration in Japan;

* the return from fascism and state control to their previous market-led system
by West Germany, Italy and Japan after defeat in World War II;

* transition from autarchy and state control in Spain after 1959.

But the transition could not be completed with the central position of the state.
The role of the private enterprises and the civil society should increase, and the
precondition of the completed transition is when the civil society is in the domi-
nant position.

It means: nowadays the crucial precondition of the transition is that the role of
civil society should increase further until it will replace the state in the long run.

To summarise: the basic characteristics of the transitional process in the CEE
countries were substantially different from Western Europe.

1.3 Political framework

(Mainstream pattern and CEE pattern)

In the mainstream developments of the democratic political system there were
three main stages:

¢ direct democracy;
* representative democracy;
® post-parliamentary, so-called participative democracy.

At the very beginning the need for direct and active involvement of citizens was
stressed. The widespread political participation of the citizens was the most im-
portant criterion of the democratic political system.

In the second stage the role of regular competitive elections was emphasised, as
Schumpeter defined democracy as “that institutional arrangement for arriving
at political decisions in which individuals acquire the power to decide by means
of a competitive struggle for the people’s vote” (Schumpeter 1947, 269). It is the
description of the model of indirect democracy.
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Recently the mainstream pattern of democracy has reached the third, so-called
“post-parliamentary”, or participative stage. It means that the role of pressure
groups has been increased. The organised groups of the civil society — as consum-
ers, tenants, parents or patients — required from the parties and governments to
take into consideration their advice. The very essence of the third stage is that
public policies are developed and implemented in negotiation between govern-
ment agencies and pressure groups organised into policy communities.

In this model of democracy the role of social groups is much greater than in a rep-
resentative democracy. In these participative democracies pressure groups have
grown up alongside the formal institutions of government and political system.
They have developed a bargaining power, and governments and parties have
had to seek the consent of and cooperation with these pressure groups.

But the democratic political system in the CEE region has been frozen in the stage
of a representative democracy now. I would add that a special version of rep-
resentative democracy has been implemented. In this version the party leaders
are supposed to be charismatic and democracy reduced for the citizens regular
participation in the voting process. And nothing else!

There are two problems with this version. Firstly strong social groups do not
accept it. The public opinion polls show a frightening decline in the personal
prestige of the politicians. Very limited confidence exists in the political institu-
tions and in the public agencies anymore. (Exceptions are a few local politicians,
among them even city mayors, as well.) This level of mistrust endangers the sta-
bility of the democratic system.

In a comparative perspective we can raise the question: What model of democ-
racy has emerged in the NISPAcee region?

Definitely it could not be described with the terms of participative democracy.
The very essence of this model of democracy is the widespread political partici-
pation, the direct and active involvement of citizens as decision makers in public-
policy-making. CEE models do not meet these criteria, because the institutional
mechanisms of participative involvement either have not been set up (mecha-
nisms of civil dialogue) or they are established, but they do not function in the
day-to-day practice of policy making (mechanisms of social dialogue).

CEE models were somewhat similar to the representative democracy when regu-
lar competitive elections are the core of the political system. But with a deviation.
The parties are not only competitors, but they created a polarisation in the com-
petition, which resulted in a fragmentation in the party system and a lack of trust
toward the state and a mutual one inside the society.
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It is deadlock situation. The integrative political organisations, the pressure
groups and the civil-society organisations are not able to force the parties moving
out from this deadlock of fragmentation. The democracy here has an unbalanced
institutional background. The centrifugal forces (parties) have essentially more
strength then the centripetal, integrative forces (trade-unions, pressure groups,
civil-society organisations). Even sometimes these centripetal, integrative forces
only imitate their socio-political functions, because some of them were created by
parties and therefore they are extended arms of various parties. (It is the Trockyst
version of the involvement of civil society organisations)

1.4 Public administration framework

(Mainstream pattern and CEE pattern)

The mainstream public-administration reforms has had three stages: (It is out-
lined in the book of Pollitt and Bouckaert 2004)

The three stages are as follows:

o the first stage was the traditional Weberian model with the dominance of hi-
erarchical mechanisms;

* then the different functions of policy-making were uncoupled, involvement
of various actors in public-service provision (private enterprises and civil-
society organisations) and an increasing role of market mechanisms have be-
come widespread;

¢ in the third stage horizontal integration was added to the hierarchical and
market integration, struggling with the danger of fragmentation.

Most of the EU countries are in the third stage now, but the coordinative mecha-
nisms are not always able to counterbalance the impact of market-type mecha-
nisms and hierarchical vertical integration.

What about the NISPAcee region?

Firstly the starting point was different. It was not the traditional Weberian model,
but a pre-Weberian model, a state-party and party-state system.

In the first place there were essential changes in the functions of the state. The
functions of a typical socialist state were abandoned, and new functions had
evolved. These fundamental changes regarding the functions can be character-
ised as follows:
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FUNCTIONS OF THE STATE

Before the transition After the transition
Organising the economy Providing the legal framework
Cultural-educative Less emphasis on ideology
Integration of the society Restoration of the civil society

There were essential changes in the day-to-day work of the state. Its tools for
functioning have changed. The process can be illustrated as follows:

Before transition After transition
Instruments of “etatism” Social-market mechanisms
Personal with political-ideological loyalty Civil service requirements
Democratic centralism Power distribution horizontally and vertically
Party solution Legal and economic regulations

(Konig 1992)

Secondly in the mainstream countries market integration was built upon the hi-
erarchical integration of the “Rechtsstaat”. They moved away from the domi-
nance of hierarchical integration. It was a sequential process.

On the other hand in the NISPAcee region the process was not sequential, but
parallel. The introduction of market mechanisms began when the legal-institu-
tional framework of the “Rechtsstaat” had not been completely established yet.

It resulted in a “vicious cycle”. The legal institutional framework could not pro-
vide institutional stability for the application of market mechanisms. On the
other hand the impact of market mechanisms strengthened the instability of the
legal-institutional framework.

1.5 Public management framework

(Mainstream pattern and CEE pattern)

The mainstream public management reforms are the combinations of three con-
tracts.

They were as follows:

e Creating contractual-based relationships between the regulative and service-
provider functions of the governments providing the ability for public agen-
cies to compete. The governments had to separate service-delivery and com-
pliance functions from the policy-focused departments that housed them —
separate steering from rowing. Second, they had to give service-delivery and
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compliance agencies much more flexibility and autonomy. And third they
had to hold those agencies accountable for results, through performance con-
tracts.

¢ Contracting out for creating competition and for the improvement of quality
of public services. It required departments to bring in private-sector help in
analysing the most promising areas for privatisation and contracting, and it
gave them an incentive to privatise by allowing them to keep any savings
achieved.

e Legitimising public services by Citizens’ Charter; either they are market-
type oriented as in Great Britain or “Rechtsstaat” (Rule of Law) oriented as
in France. The social groups cared about far more than efficiency. Citizens
wanted public services to be effective: they wanted the subways and com-
muter trains to run on time, the mail to arrive in one day and their children to
receive a quality education.

To force agencies to look beyond efficiency — to produce quality services for their
customers — the government needed a new strategy. It needed to make agencies
directly accountable to their customers. The answer was the Citizen’s Charter.

What about the NISPAcee region?

Our region has had an incomplete trajectory in an international perspective.
From the three different contracts (contractual based relationship between the
regulative and service-delivery functions; contracting-out for quality improve-
ment; Citizen’s Charter) only contracting-out was applied in practice.

The steering and rowing functions were not uncoupled. The day-to-day actions
of the public agencies were not based on contracts between regulation and ser-
vice provision. Only a performance appraisal system has been prepared without
creating the opportunity for correct performance measurement.

The consequence was that public agencies could not compete in the badly regu-
lated market of service delivery with private enterprises. Contracting-out, public
procurement, Public-Private Partnerships are applied in the tool-kit of the gov-
ernment, but they did not generate competition because of the political patron-
age. Sometimes the state monopoly was being replaced with a private monopoly.

No transparent mechanisms of accountability were built up for civil monitoring.
Citizens were not empowered. No Citizen’s Charter could be seen on the horizon.
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1.6 Politicians and civil servants

(Mainstream pattern and CEE pattern)

In the last century the mainstream pattern —according to Max Weber — was domi-
nated by two twin trends: in the first place by the emergence of modern bureau-
cracy — a growing state apparatus, led by technically trained, professional career
administrators —, on the other hand by the rise of a new class of professional
politicians, whose influence was based on political parties and the suffrage of
millions of ordinary citizens (Aberbach et al. 1981).

In this trend the first stage was characterised by a clear separation of the tasks:
Politicians make decisions, bureaucrats implement them. In the second stage bu-
reaucrats began to influence the content and the timing of the decisions based on
factual, “administrative rationality”, which was different from evaluative, “po-
litical rationality”.

In the third stage the impact of bureaucrats had been further increased. The dif-
ference is that “whereas politicians articulate broad, diffuse interests of unor-
ganised individuals, bureaucrats mediate narrow, focused interests of organised
clienteles. In this interpretation of the division of labour, politicians are passion-
ate, partisan, idealistic, even ideological; bureaucrats are, by contrast, prudent,
centrist, practical, pragmatic” (Aberbach et al. 1981, 9).

The fourth stage has just recently integrated politics with administration. The
resultis a “pure hybrid”, in which a high rate of personal circulation between the
political and administrative ladders is experienced.

The mainstream trend is quite clear. The roles of politicians and bureaucrats have
been converging; it suggests an increasing overlap between the roles of bureau-
crats and politicians.

The sequence of these four stages does not exist in CEE. These stages could not be
separated in the NISPAcee region. Instead special combinations of the four stages
could be observed in the various countries of the region.

A serious problem is that in the current situation in the NISPAcee region the
relation between politics and administration is instable and over-politicised. It
is also relevant what Verheijen and Rabrenovic pointed out on the CEE level,
which is quoted by Meyer-Sahling (2008, 2): “The prevailing pattern in (post-
communist) states is still one of the top echelons of the civil service changing
with each election or, in worse cases with each government reshuffles” (Verheijen
and Rabrenovic 2001, 410-426).
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Politicisation of public administration is also characteristic for Western democra-
cies (Goetz 2001), but in a comparative perspective our regional practice is differ-
ent from the prevailing modes of politicisation in Western democracies (Meyer-
Sahling 2008).The author argues that the main differences are as follows:

* personnel turnover is essentially higher than the international standards after
every election;

* new appointees have been recruited from outside, mainly based on their po-
litical affiliation rather than from the public agencies;

* governments appoint officials who are “returnees”, as Meyer-Sahling argues,
“in the sense that they work in senior administrative ranks under govern-
ments of the same political couleur, leave when a government is formed by
parties of the opposite political spectrum, but return to senior ranks with
“their bloc of parties’ after having bridged the out-of-office period in the pri-
vate sector, academia or at a political party” (Meyer-Sahling 2008, 10).

In our region a partisan politicisation has emerged, which is different from the
other modes of politicisation, namely the non-politicisation, and the bounded
politicisation. This mode is the heritage of the authoritarian system, where the
politicisation of public administration was strong and dominant. It had been a
one-party system, in which the career paths were merged among the leading po-
sitions of the party, of the public administration and of the economic enterprises.

This party dominance survived the authoritarian system, but in a modified form.
In the new multi-party systems the “ancient mode” of politicisation has been
preserved, and it was taken over by the newly established parties as well.

1.7 The Euro-atlantic world and the CEE region

(The development of cooperation)

Before 1990 public administration was dominated by formal, legalistic approach-
es in the CEE region — in the framework of party states in various countries, and
in many countries there was not even an expression for “public policy”.

After 1990 public-administration education and research had to meet the needs
of a society based on market economy, liberal multi-party democracy and the
rule of law.

NISPAcee promoted the development of new, multidisciplinary public-policy
and management teaching programmes and of new research projects. There was
a basic need to have access to Western social science and practical experienc-
es and NISPAcee established East-West personal contacts, organised meetings,
workshops and conferences.
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In the 1990s NISPAcee became a well-known, appreciated actor in East-West co-

operation in the CEE region. NISPAcee had a supportive role in

* Developing new public-administration, public-policy or public-management
programmes at universities based on various models at Western institutions;

* Making available and accessible to Eastern partners the Western public-ad-
ministration literature, including research methods ranging from highly theo-
retical to highly applied;

* Creating curricula and teaching materials to provide the content of the pro-
grammes based on European and American models;

* Fostering cooperative research programmes, including joint conference pa-
pers, articles, edited volumes and research grants;

¢ Organising and sponsoring domestic and overseas internship programmes;

¢ Developing educational resources and technologies, particularly in libraries
and computers;

e Faculty development activities including language skills, research methods,
course development and research activities;

¢ Faculty and student exchanges between Eastern and Western partners.

(Berg et al. 2002)

NISPAcee contributed to the development of the hierarchy of cooperative rela-
tionships between East and West. It consisted of the following stages:

The very beginning was Exchange of Contacts and Information: meetings, con-
tacts and the mutual exchange of information. They were useful since partners
may not be well informed about the needs and interests of one another.

The second stage was Systematic Exchange of Knowledge and Experience: As
partners got to know each other better, the relationship could expand to mean-
ingful dialogues, visits, initial exchanges, and the exploration of scholarly coop-
eration.

The third stage was Joint Action: The third level of cooperative relationship was
marked by the beginning of identifiable projects and activities. The product could
be a library, a teaching programme, internships, formalising exchange relation-
ships and developing research activities.

The fourth stage was Mutual Co-operation: As the collaboration became more
extensive and regular, a truly mutually co-operative relationship could exist. It is
characterised by coordinated activities and programmes based on strategies that
were agreed upon and met the needs and interests of both partners.
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The final stage was Institutionalised Partnership: Finally, the highest level of co-
operation is institutionalised partnership where the relationships were on-going
and continuing, not dependent on particular individuals at either end. Perhaps
the most important characteristic of these relationships was that they are self-
sustaining in terms of funding and organisation on both ends (Berg et al. 2002).

Nowadays NISPAcee is an important and prestigious actor in all five stages of
cooperation. NISPAcee is always ready to help in the initial phase of exchange
of contacts and information. But NISPAcee is active on the highest stage creating
bilateral and multilateral institutionalised partnerships as well.

In the so-called “knowledge transfer” process NISPAcee has climbed up the lad-
der of cooperative relationships.

Moving away from exchange of experiences toward institutional partnerships
was a selection process at the same time.

The participants of this annual conference are the results of the selection. Persons
misusing or misunderstanding the objectives of the cooperation are not here any-
more. Who remembers the “heroic time” when money seekers or experts with
the “Stone of Wisdom”, with “Panacea Magna” tried to influence the events. And
when Eastern partners wanted to get and steal the money. To illustrate this I re-
call the cases collected by Frits Van Den Berg. My favourite case is when the fax
machine turned to be a chicken. It was eaten by the recipients and — no wonder
— it was looked for by the donors in vain. (van den Berg et al. 2002)

By now we have learned that a mechanic transfer of knowledge from West to
East is impossible. In the CEE region we should learn from the Western experi-
ences, but we could only learn from them when we have sovereign knowledge of
our own economic, political, cultural and administrative circumstances. It is the
precondition of integrating and applying the Western results and experiences in
order to use them in our special type of transitions and not to repeat the mistakes
committed by the West in the past.

From the very beginning we recognised in the NISPAcee region the competition
among the various models coming from the West. We got recommendations and
advice for the creation of a classical Weberian model, but the impact of New Pub-
lic Management or a Neo-Weberian orientation, an later on of a New Governance
approach, were significant as well.

This diversity of impacts created fruitful and substantial discussions in NISPAcee,
and we had ongoing debates on the applicability of various models or the combi-
nation of different models even now.
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At its conferences NISPAcee promoted, by use of different projects, the substan-
tial understanding of the various models and supported the academicians and
scholars in the CEE region in the initiation of recommendations for their own
countries on

¢ which sequence of models is relevant;
e which combination of models could be applicable.

But perhaps the greatest problem of the transferability of knowledge and experi-
ence from West to East and in East-East relations is the broader question of cul-
tural relativism. The application of existing knowledge to Eastern nations must
take into account their particular economic, political, social, and cultural factors,
but that has not always been the case. Perhaps the least effective orientation was
what might be called the “paratrooper” approach: well-meaning Western experts
landing with all the problems diagnosed and solutions at hand. Examples of co-
operation in which Western partners tried to act directly rather than through
their Eastern partners failed to produce positive long-term results, and often al-
ienated both sides.

On the other hand, some Eastern partners held the naive view that it would sim-
ply be possible to copy the West. In some CEE countries, for instance, political
parties spoke about following the German “Soziale Marktwirtschaft”, unaware
of the extent to which it was rooted in very special economic and political circum-
stances. Participants on both sides must have an understanding of the unique-
ness of their own situation and strive to distinguish between areas of knowledge
and experiences that are more applicable or less applicable to Central and East-
ern Europe and the nations of the former Soviet Union. Successful co-operation
at all levels must be built on a recognition of some limits of transferability and
the importance of adapting theory and practice to new situations. Policy analysis
needs to think in history without being bound to the past. Co-operation should
recognise cultural and historical differences, but not to the extent that it stifles
innovation or ignores instances where Western experiences and knowledge can
be adapted.

And by now it turned out that East-West cooperation is a reciprocal relationship.
CEE scholars have to learn from the Western experiences, but this cooperation
offers benefits to the Western partners, as well

* [t can broaden narrow perspectives that can be found in Europe and the Unit-
ed States.

¢ It can allow Western scholars to test the scope of generalisation concerning
concepts and theories developed in the US or Europe.
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¢ It can expand the sensitivity of Western partners to cultural values and his-
torical factors in policy-making and bureaucratic reform. (Berg et al. 2002)

2. Growing differences among countries in the CEE region and the
second bridging function of NISPAcee

In the very beginning the region was labelled with the term “Soviet Bloc”. It is
true that the attempts at homogenising the Soviet-Russian Empire were insepa-
rable from “existing socialism”. To what extent this was artificial, to what extent
the organic roots were missing, to what extent this was an external envelopment
or a pressing clasp on the body of the individual national societies is best shown
by the rapidity with which the countries of the region wishing to become inde-
pendent put an end to this political system: they did so in a matter of seconds like
a snake when it “sheds its skin”.

There was life beneath the concrete shelter, the veins of community life had re-
mained fit for life and able to survive, i.e. the historical experiment of creating
“homo sovieticus” instead of “homo sapiens” proved to be impossible, and it
failed.

But there were essential differences in starting conditions, political, economic
levels of development among various countries and their readiness to overcome
transition problems.

It meant that exchange of experiences was required in the development of new
public administration, public policy and public management programmes at
universities, and at national and/or regional academies.

East-East cooperation was needed, and NISPAcee provided a multinational, insti-
tutional and professional framework for these activities from the very beginning.

Since then an increasing diversity has emerged in the NISPAcee region in the
progress of transition.

Such diversity refers to the level and pace of transition, and it is related to the
following factors:

o differences in the political systems, which vary from functioning democracies
through instable democracies to enlightened absolutism;

¢ differences in the economic systems, which vary from the highly liberal regu-
lated market economies to centralised economies with a high degree of gov-
ernment involvement and control;

e differences in the development of civil society;
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¢ differences in the aspirations and understanding of the national elites in the
country regarding the type of political, economic system and civil society they
wish to have;

¢ differences in the relationship to the European Union; one group of coun-
tries has become member states of the European Union; the second group of
countries has the chance to obtain membership in the foreseeable future; a
third group has the chance of associate membership and the perspective of
the fourth group is a relationship based on an agreement;

» differences in the relationship to the United States of America; one group of
countries is allied to the US in the economic, political and military spheres;
a second group has the ambition to develop an alliance with the US; a third
group has the ambition to keep its distance from the US.

(NISPAcee Strategy for 2012-2015, 2012)

European Union membership has had special importance for the new member
states in the CEE region. It meant that these countries have become parts of the
European Administrative Space. However, our national administrative systems
differ from each other, but we have agreed upon a common definition of admin-
istrative law as being the set of rules and principles applying to the organisation
and management of public administration and to the relations between admin-
istration and citizens (Ziller 1999). The main administrative principles are as fol-
lows:

e reliability and predictability (legal certainty);

* openness and transparency;

* accountability;

* efficiency and effectiveness.

These are the reasons why NISPAcee has had to evolve a second, extremely im-
portant, multilateral bridging role in

* bringing together Eastern European scholars from various countries for con-
ducting comparative analyses on regional issues and problems;

* establishing contacts among Eastern European scholars and scholars among
Central Europe, Caucasus and the Western Balkans

o facilitating the transfer of knowledge toward Russia, Ukraine, Belarus, Mol-
davia and Central Asia. (NISPAcee Strategy for 2012-2015, 2012)

By now NISPAcee has developed the two bridging functions and has achieved a
tremendous contribution to the transition in the Central and Eastern European
region, has become a recognised regional organisation and is considered a major
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actor and partner in the region in the field of public-administration research and
education for all the relevant European as well as worldwide organisations.

NISPAcee could make convincing progress in the implementation of its major
functions in networking, in facilitating training and education, in fostering re-
search, in developing consultancy and in supporting advocacy.

Two decades ago, we hoped that within two decades, we could put the national
and local communities at the centre, replacing the position of the state, and with
this shift, we would complete the transition. We did not have in mind any kind
of neutralisation or sterilisation of national interests, values or worldviews, nor
were we thinking of societies of robots with a highly developed technology, nor
did we visualise a certain type of new internationalism, under which the nations
could be tightly squeezed. Contrary to that, our conviction was that in this chang-
ing world, each nation has to find its new identity and new ways of cooperation.

This task has not been completed yet. We have been facing an increasing level of
international terrorism, with dangers of various waves of a worldwide financial
and economic crisis and unexpectedly great social burdens on communities and
individuals. These problems cannot be solved with short-term measures in the
framework of a four-year “business cycle”. We need a strategic solution. The re-
quirements of this strategy are clear: To create viable communities — among the
nations — in which the people are free to dispose of their own lives in politics, in
their workplaces, at home. Only tolerant and pluralistic societies may provide
the key to overcoming a state dividing the regions, drowning all progressive ini-
tiatives in abject hatred and unfruitful arrogance.

Academicians and practitioners in Central and Eastern Europe are rowing in the
same boat. The weather is stormy. Politicians, even nations could be sacrificed.
Growing tensions, clashes, even wars could be forecast. We must not loose our
faces. Our common past obliges us, members of NISPAcee, to strengthen our em-
pathy toward each other, to strengthen our solidarity, our professional integrity,
and our commitment to look for new ways and opportunities in the application
and improvement of knowledge transfer and exchange of experiences.
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Islamic Public Administration -

The Missing Dimension in NISPAcee Research?
WOLFGANG DRECHSLER

1. The NISPAcee Region and Islam

If one looks at a map of the NISPAcee region — essentially the former “Second
World” - one notices that a large part of it consists of countries we may call “Is-
lamic” in the sense that they have a Muslim majority and thus a Muslim heritage
and context as well, never mind how secular or not they currently are:

This part includes, as of now, ten countries, covering an enormous land mass, for
the most part in the south of the region:

Albania

Azerbaijan

Bosnia and Herzegovina (or at least the Federation)
Kazakhstan

Kosovo

Kyrgyzstan

Tajikistan

Turkmenistan

O 0NN

. Turkey
10 Uzbekistan

Excepting Turkey, which is a special and new case for NISPAcee,' these are the
countries of Central Asia (see Hiro 2009; Golden 2011) and the Muslim ones of
the (Western) Balkans. Many other NISPAcee countries were influenced or in-
deed administered by Islamic empires for centuries, even half millennia, as well.

1 Turkey, the only non-second-world country among the NISPAcee countries, is a very new addition
—in fact, it was only admitted in Ohrid itself at the NISPAcee business meeting on 23 May 2012, 24
hours before this paper was delivered, due to the importance of that country for the region.
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One could think, therefore, that studying the legacy, context and practice of Islam-
ic Public Administration (PA) in the region would be a major topic of NISPAcee
research. But in fact, so far, this is not the case — rather, with very few exceptions
(e.g. Urinboyev 2011), there is almost no research on Islamic PA at all, as looking
at the proceedings, the publications and the journal will attest.? If it happens, then
usually the Islamic times and institutions, indeed the entire context, are seen as
obstacles to modern PA and to Europeanization, as stumbling blocks on the way
to good PA; usually, they are cavalierly dismissed in a footnote. In the current es-
say, I will argue that this may not be the best way of looking at the issue and that
this attitude may cause both scholarly and policy problems for the countries in
question. Rather, I will claim that Islamic PA may be neither a negative presence
in the region, nor necessarily a negative legacy at all.

This claim, at this point in time and in the present context, has to be and will be
made in a truly essayistic manner, not in a fully scholarly one, and annotations
will be rather sparse, usually more intended to point to further reading rather
than to mirror the scholarly discourse on the statements in question or to back up
specific claims (excepting quotes of course). Further, my intention is to outline
the desirability of a research program, not the program itself, let alone its pos-
sible results. And many of the propositions on the way may easily be dismissed
if one disagrees with them. My point is merely that if one does agree, the conse-
quences are rather obvious as well.

2. Islamic PA?

But first of all, is there such a thing as Islamic PA at all? There is, after all, no PA
system comparable to what the sharia is for law. (Cf. Kadri 2011) Is Islam impor-
tant enough an element, a variable of the countries in question, that it significant-
ly determines their context, including PA? (On Islam in general, see Armstrong
2000 as the classic introduction) Aren’t there too many varieties of Islam, so that
one could not really speak of one Islam, but of many? This debate went on, and
still does so, in all areas of inquiry regarding Islam, and it was — like many theo-
retical debates, such as the one around Postmodernism — probably first raised
among art historians. And there, one largely came to the conclusion, in the words
of Anna Ballian, that

2 The argument of this essay is not that there is no research on Islamic PA in the NISPAcee region —
there may be some in the local languages — but that there is none in the crucially important context
of NISPAcee, its conferences and publications, which is arguably the main gateway to Global PA
for most of the countries concerned. The most important NISPAcee publications can be accessed at
http://www.nispa.sk/press.php; they are all in English. This is also the reason, if not the excuse, to
stick to English-language sources in this essay as much as possible.
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It can be reasonably argued that the arts of the Muslim peoples
contain many common features which justify the continuing use
of the label by the academic world, without in any way minimising
the importance of local variations and national traditions. (Ballian
2006, 34)

Inversely, the argument can nicely be taken from a December 1934 Berlin lecture,
in which one of the greatest experts on Islamic art of his time, Ernst Kiihnel,
pointed this feature out, from a Nazi background, as a deficit of Islam:

Without a doubt, a world view [like Islam], which dominated so
strongly, was little suited to let racial and vélkische peculiarities
have an impact, and that was perhaps its greatest weakness. Islam
forced the life of the mind, the morals and customs of the differ-
ent people into an amazingly uniform shape and blurred as much
as possible national delineations amongst its confessors. (Kiihnel
1935, 62)

One can generally tell whether a Mosque is a Mosque — never mind how lo-
cal styles have influenced the basic form, and never mind that the general men-
tal image educated people have is that of the Mimar Sinan-type mosque. (See
Necipoglu 2010)

Taken beyond art, one could generalize that Islam is, in all its profound variety,
stable at the core and that for centuries, one textual basis — the Quran — has served
as a strongly unifying principle. To this, for governance and PA as well as for
many other spheres of life, must be added the Hadith (the canonized sayings and
reports about the opinions of the Prophet) and, for our context at least, maybe
also the teachings of Ali (AlTibn Abi Talib), the fourth Caliph and last of the Rashi-
dun (rightly-guided Caliphs), on whose basis Behrooz Kalantari has constructed
an ideal Islamic PA paradigm. (1998)

On the governance level, the one salient feature of Islam is the incredibly quick
expansion of Islamic rule (and religious conversion and political conquest were
closely connected for the first centuries and beyond), faster than any other large
religion ever before, and this led to the issue of how to manage such a large area.
The answer (in contrast to the Chinese one) was via decentralization, via the crea-
tion of client governments and, arguably and crucially, often via not asking for
the maximum of obedience, revenues, loyalty and so on, but for the functional,
just good-enough minimum. (Cf. Barkey 2008, Hanioglu 2008)

In general, an important claim would be that the people in the Islamic countries
themselves would very likely overwhelmingly say that Islam — Islam as such,
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whatever their own tradition — matters, and it matters very much — often to the
chagrin of Western observers who want to bring Western-style democracy to Is-
lamic countries and then note that election victories go to Islamic parties, not to
people who think as they themselves do. (Cf. Lerch 2012)

A hypothesis would thus be that Islam — being such a strong determinant of con-
text, of the world in which people live and the systems that they build there and
that emerge® — has had, and still has, a non-incidental, indeed important and ac-
tually crucial impact on how the public sphere is organized and even managed,
and thus that one of the most important variables for PA —not only governance —
in Islamic countries is Islam, not just the national tradition, even if (albeit less so)
the society in question is quite secular. National traditions, national history may
be important, but the most recent research in PA has precisely suggested that we
are not sure at all how legacies actually manifest themselves in PA, and that it is
more a matter of how history is taken up and, yes, constructed and utilized. (See
Painter and Peters 2011; cf. with care Sindbaeck and Hartmuth 2011)

3. Is Global PA Western PA writ large?

But is (good) PA not totally globalized by now? Can there be such a thing as
good Islamic PA today — even if PA can be Islamic — that is different from global
PA, and is global PA not Western PA? That has surely been the general — if often
tacit — universal assumption, and it still is: Global is Western®, and global is good,
and the improvement of PA means to modernize it, which means to Westernize
it. In Europe, the trajectory of European Union (EU) membership and EU re-
quirements, alleged and otherwise (the “European Administrative Space”), have
pretty much obliterated any debate about whether there are alternative forms of
PA — and this shows, for instance, in NISPAcee publications on the Western Bal-
kans. (See even Nikolov 2013 in this volume)

And why would this be a problem? It is not a problem if the mainstream is sup-
posed to be right by definition, but that actually is not a mainstream view. It

3 Tunderstand context here as Lebenswelt, life world in the sense of the existence of the human person
in a phenomenological, Continental-idealist or semiotical sense, as “the sum of non-inheritable in-
formation” (Lotman 1971, 167) in which the individual persons, and then by extension the groups
of persons, live by their own, however evolving and latent, self-definition, and through which they
operate — what defines people is what they let define them. To speak with Nicolai Hartmann (who
talks about Geist, which arguably is the manifestation of context), “Nobody invents his own lan-
guage, creates his own science; the individual, rather, grows into what is existing, he takes it over
from the common sphere, which offers it to him.” (1949, 460; for a general philosophical discussion
of this question, see Drechsler 1997, 67-69.)

4 With “West” and “Western”, I mean in this PA-centered context Europe as embodied in the core
EU, North America, and Australia and New Zealand, with their combination of the Greco-Christian
legacy, a science-based rationalistic Enlightenment framework and, of course, Capitalism.
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would be a problem, for instance, if the suggestion that modernization means
Westernization actually delegitimizes the former in those societies and contexts
in which Westernization is at least an ambiguous concept for many. In that case,
and that is my suggestion, to show that improvement of PA does not mean West-
ernization, in other words, that modernization is not necessarily Westernization,
would be a major accomplishment. But this goes well beyond the ideological
level®, on to the empirical-epistemological one: It may be that countries which do
not follow the Western model are not laggards but rather pursue their own path.
A nice parallel would be the European countries which, according to Pollitt and
Bouckaert, did not follow the New Public Management (NPM), because they fol-
lowed their own, perhaps even (in my opinion certainly) better model, that of the
Neo-Weberian State (NWS). (See Pollitt and Bouckaert 2004, 99-100) And then,
policy recommendations (preferably linked with financial incentives) to move
towards Western PA benchmarks might be not only misguided, but they may
turn out to be counterproductive.®

This may have seemed more bizarre to argue ten, even five years ago than it does
now. Since then, however, two phenomena have weakened the assuredness in
and of the West, even Europe, that their solution is the global one, wherever one
goes, and in PA as well. One of them is the global financial crisis, which has called
the Western system into question both as regards setup and performance, includ-
ing PA (see Drechsler 2011), and the other is the rise of China, with a potentially
different and successful mode of governance and, as I would argue, also of PA.
(See Drechsler 2014; Fukuyama 2011, esp. 17-18; Bell 2010; Jacques 2011) at the
very least, we could speak, as has recently been very elegantly suggested for East
Asia, of global or Western trends and paradigms that might be interpreted in a
strongly regional way. (See Cheung 2012)

So this would suggest, and I would, too, that there is such a thing as Non-Western PA
(NWPA), and that this can be good PA, not an aberration or an atavism. Wheth-
er one agrees with that or not depends, among other things, on what model of
global PA one has, how one judges the situation, and what one means by NWPA.

In order to clarify the situation a bit, I would (preliminarily, of course) propose
three possible models of trajectories to Good PA: Western, Multicultural and
Contextual.

5 Itisnot the point of this essay to argue about the potential of such an argument for the integration of
Muslim minorities in Western countries with regard to the citizen-state relation, but it has often been
pointed out to me that such a potential might exist, and if it does, given the urgency and prominence
of the issue, that would also be an interesting opportunity to at least discuss.

6 This, interestingly enough, is the implication, but not the point, of Acemoglu and Robinson (2012) as
well.
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The first one would mean that there is one good way of PA, that good and global
PA are the same and, by tacit extension, that either is also identical with Western
PA. All other traditions, including the Chinese and Islamic ones, would have to
eventually converge into the development trajectory of Global PA or else be not
just different but worse.

One may or may not, in this context, allow minor contextual variations, but in
principle, the idea is that we know what good PA is, that good PA is universal,
that by and large this is Western PA, and that this will remain so for the times to
come. (Public Administration Review 2010, in spite of much sophistication, basical-
ly makes this point.) This, as I would argue, is the mainstream view, purported,
at least tacitly, not only by the usual suspects of globalizing Westernization such
as the World Bank (see Peet 2003; Hopper 2007), but also by more sensitive and
development-minded institutions, also in the NISPAcee context.

If one does not buy into this narrative, or at least would like to question it, then
the second model would seem the obvious counter-alternative. This, which we
may call Multicultural PA, would imply that there is no such thing as ideal PA
and that ideal PA depends entirely on culture and context, never mind on which
level, and that the ways there are entirely context-dependent, as well, and gener-
ally not linked to any other.

Multicultural PA has the advantage of being politically correct in many contexts;
it is prima facie a good alternative to the erroneous simplicities of Global PA.
However, the problems with this approach are manifold as well, notably that,
as any NWPA research will quickly show, there are both problems and solutions
that are germane to PA, no matter where one looks, and that solutions may be
sometimes different across time and space but sometimes very similar indeed.
Kalantari has stressed this aspect of ideal Islamic PA. (1998)

As an alternative, the third model, the contextual one, would say that there is
something like Good PA, although it is an amorphous form and a moving target.
Some solutions in Good PA are similar at all or most times (e.g. managerial ones),
some are different (e.g. state-citizen relations); what is good PA in one context
does not have to be in another; it depends on the circumstances. The key to reach-
ing Good PA is to realize where one is coming from at the moment and to be in
synch with that, and that means, to realize the context. Of course, one can look at
other systems and adapt from there, but that would be policy learning, not policy
transfer. (See Randma-Liiv and Kruusenberg 2013)
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The key variable for context, PA and otherwise, in Islamic countries — or a key
variable, to meet even the fiercest skeptics half way — surely is Islam.”

4. Ottoman PA

But if this is the case, what is the substance of Islamic PA? On the governance lev-
el, we may point, for starters, to two classic thinkers and texts from Central Asia,
Alfarabi s— i s 1 i) (872-950), “The Second Teacher” (the first being
Aristotle) and his Mabadi’ ara’ ahl al-madina al-fadila (The Perfect State/ The Good
City) (2001), and the Nizam al-Mulk 4a/ s SLaleli w5k (1018-1092) and his
Siyasatnama (The Book of State Art/of Governance) (1960). While Alfarabi is a perfect
symbol of the compatibility of quintessentially Western, here Greek, philosophy
and its independent conjuncture with Islam, the Nizam al-Mulk presents us with
a specific, workable and very different concept of governance that may be as
different from the usual Western recommendations for improving the govern-
ance of the Central Asian and Middle Eastern countries as it may be superior in
realism and applicability. One example is the strong emphasis on the absolute
non-delegatability of the responsibility for those over whom one rules. (1960,
II, IV, VI) This was often seen as a key feature of Islamic PA, even classically in
the West, for many centuries, although today it is generally forgotten. (Cf. Hebel
in Stolleis 2003, 81-85) Alfarabi, on the other hand, shows more how one can
reach common goals while not necessarily presenting certain goals as Western,
but rather, Islamic. (2001)3

For the purpose of this essay, however, I will now focus on the Ottoman Empire.
For many reasons: Because of its centrality for much of the NISPAcee region,
especially in its Western Muslim part; its sophistication in PA and public policy,
especially on the practical level; because its successor, modern Turkey, is becom-
ing, or actually has become, the powerhouse in the former Imperial region again
(see just Aras 2012; Walker 2011); and also because today’s radical Islamicism is
to a large extent based on a fundamentalist movement against the mainstream
Ottomans. (See Kadri 2011, 123-125; Finkel 2007, 411-412) Not least importantly:
to reevaluate Ottoman legacies and Ottoman PA in this region is probably the

7 Another argument for one global PA often is that there cannot be any national or regional specificities
in the day and age of Facebook, Twitter and Skype — of a world that has become the McLuhanian
Global Village. What speaks against this is, however, the observation that the Web 2.0 has not only
not harmed Islam and Islamic governance, even Islamicist movements, but is actually used by them
to a very successful degree. If anything, it has led to more pan-Islamism. The “Arab Spring” and its
current development is probably the clearest instance of this effect. Cf. e.g. http://arabworldincontext.
weebly.com/projects.html, but see also http://www.economist.com/node/21560541, http://www.
welt.de/debatte/article109575524/Besiegen-Internet-und-Smartphone-die-Islamisten.html.

8 Along exactly these lines, the first Arab Human Development Report (UNDP 2002) uses, for instance,
Islamic thought throughout to justify development based on UN assumptions.
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most contested approach one could take, much more controversial — for vari-
ous reasons, including the EU trajectory and all it brings with itself — than con-
sidering the importance of Islam in Central Asia could ever be. (Cf. Sindbaeck
and Hartmuth 2011) The question of whether there is Islamic PA and especially
whether it is a good or bad legacy largely evolves, in the current context, around
it. In other words, Ottoman PA as Islamic PA is, in both the Islamic and non-
Muslim countries of the South-Western part of the NISPAcee region, a central PA
narrative that is about history, but not historical at all.

Especially in the last decade or two, the Ottoman Empire has been reassessed as
“not so bad” in many ways, quite to the contrary of the clichés that various lega-
cies — self-interested, more often than not — have so far promulgated. (An excel-
lent, non-post-colonial introduction to Ottoman history is Finkel 2007) And these
reassessments, not often but certainly occasionally, have included governance. In
addition, shifts in how we see governance and PA generally — the latter a swiftly
moving target, as the rise and demise of NPM has just demonstrated so impres-
sively (see Drechsler and Kattel 2009) — have also contributed to new possibilities
of how to see Osmanian rule and administration. Merilee Grindle’s concept of
Good-enough Governance (Grindle 2004; 2007) is one of the most important ones
in this context, underlining that very often, governance is about achieving mini-
mal workability of a system against the odds of heavy policy constraints, rather
than achieving “Western standards” (“getting to Denmark”; see Fukuyama 2011,
14), assuming that those are actually desirable.

Amongst the best recent works specifically about Ottoman governance are M.
Siikrii Hanioglu’s work on the late Ottoman empire (see only 2008), which trac-
es very well the overall success of 19%-century Ottoman governance and also
deals with PA, or Karen Barkey’s excellent studies, such as those of the inclu-
sion of brigands into the state, unthinkable in Europe at that time (1997)°, and of
the complex governance of and living-together in the Empire generally. (2008)
Brown (1996) discussed the specific legacy, i.a., in the Balkans, attempting some
neutral and thus more positive reassessment.

As regards Ottoman PA on the public-management level, this has, as regards the
center, by now often been described not as a haphazard, corrupt institutionalized
failure, but as a “super-Weberian” structure. Suffice it here to cite Metin Heper’s
standard essay on the subject, stating that

9 “[T]he Ottoman state centralized mostly through negotiation and incorporation of bandit armies
that were largely the product of state consolidation in the first place. The French state engendered a
strong center-periphery dislocation, followed by the rebellions of peasants and landlords, with both
disaffected groups losing income or autonomy. The Ottoman state, on the other hand, was able to
manipulate most classes in society and divert them from rebellion.” (Barkey 1997, 230)
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Not unlike the political experience of continental Western European
polities, the Ottomans, too, had a distinctive center, or state, with
its own normative system. In the Ottoman case, however, the center
was far more autonomous ... While in continental Europe the nor-
mative system of the center including that of the bureaucracy was to
some extent interpenetrated by aristocratic and middle-class values,
in the Ottoman Empire the bureaucratic elite were “devoted exclu-
sively to the secular interests of the state” (Inalcik ...); it has been
claimed that “they represented no group or class interest, not even
their own” (Berkes ...). It also follows that the Ottoman polity was
a bureaucratic polity and not a patrimonial regime ... In Turkey
democratization of the polity was not an upshot of increased pres-
sures from the weighty social groups; democratization was rather
engineered by the state elite themselves. (Heper 2001, 1020)

And this was in several respects highly successful — Sevket Pamulk, in his impor-
tant study of The Ottoman Empire and European Capitalism, 1820-1913, underlines
in conclusion as its one specific feature “the relative strength of the central bu-
reaucracy vis-a-vis both the European powers and the internal classes such as
merchants and landlords.” (2010 [1987], 147)

Ottoman PA was constantly under reform, too — constantly modernizing since
the late 18" century (see Findley 1980; Heper 2001, see esp. 1021-1022) — and
perhaps the case study for such an effort under such circumstances. Even Timur
Kuran, one of the most prominent recent critics of Islam as an obstacle to Mid-
dle East modernization (meaning Westernization; see 2011, 4-5, 12-13, 279-281;
301-302), admits:

Middle Eastern administrative history offers abundant examples of
adaptation to new circumstances. ... To be sure, enough flexibility
existed to keep dynasties in power for centuries. When the Otto-
man state succumbed to European imperialism at the end of World
War I, it was in its 622" year. Such longevity could not have been
achieved through policies chained to the past. (2011, 18)

The Westernizing variant of this modernization effort, in its core time of the
mid-19™ century known as the Tanzimat reforms and even the Tanzimat era
(1839-1876), was, however, also a reaction to Western direct and indirect pres-
sure, which partially contributed to its illegitimacy (Ansary 2009, 285-288) — but
in this aspect, as well, this is a history that seems to deserve our full attention.
(Cf. Reinkowski 2005, 286-288) To see Hamidism (1876-1908), the governance
reforms and reactions to outside and inside pressure by the last powerful Sultan,
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Abdiilhamid II., as a less Western but more contextual form of modernization
(see Hanioglu 2008, 123-129; Finkel 2007, 488-501) is one of the more recent
trends in Ottoman governance reevaluation and, I think, very likely correct. (Ex-
amples include the refocus on the Sultan’s role as Caliph, the dexterous use of
media and communication technology, the emphasis on personal loyalty and the
purposeful creation of the ideology of Ottomanism; see already, e.g., Haslip 1973
[1958], passim; generally, cf. Reinkowski 2005, 14-29)

These new aspects of the Ottoman Empire, however, have not made it yet to PA
history, let alone PA studies generally, in the NISPAcee region. (Scholarly work
dealing with PA history is extremely rare in the NISPAcee context to begin with.)
To the contrary: Basically, as mentioned already, in Central and Eastern Europe
(CEE), Islamic, and that means here Ottoman, PA is always seen as a necessarily
bad legacy, because the fight against the Ottomans is an — often the central —
identity-creating myth of many CEE countries. This is, of course, much less so for
the countries with a Muslim majority (which is one of the reasons why I focus on
those in the current essay), who, however, are usually made to feel bad about it,
but surely the entire self-told story of much of the Balkans, and even beyond, is
the successful struggle against the Ottomans for freedom. Differences in adminis-
trative and life quality are still excused today by saying that one part was Western
and the other one Turkish. (Cf. Sindbaeck and Hartmuth 2011, 1) Anecdotally,
and certainly flippantly and insensitively, one could say that every other Balkan
town square shows generic mustachioed, fur-capped heroes on horseback, cast
in bronze, who fought against the Turkish oppression — never mind that one may
often describe their fight for independence as the attempts of the local elites who
ruled for the Ottomans already to get even more power and dominance over their
subjects for themselves than they had before (they built the monuments, too). It
was these local elites and especially the Orthodox Church who fought hardest
the attempts of the Tanzimat reformers to do away with group differentiation
and establish a direct link for every citizen to the central authority in Istanbul.
(Hanioglu 2008, esp. 75-76)

There is, thus, still today what is generally called a leyenda negra concerning the
Ottoman Empire, generalized from the black legend against Spain and its con-
quests in Latin America (Juderias 2003 [1919]) — not without reason, but certainly
politically motivated. One does not need to whitewash the historical record of
the Spanish Empire and to deny that much of the black legend is quite on target
(as Adam Gopnik has recently underlined regarding the Inquisition; see Gopnik
2012b), in order to appreciate, especially from the governance and PA perspec-
tive, a more nuanced picture. This may be drawn from research such as the recent
debunking exercise by Dobado-Gonzales and Garcia-Montero (2012), pointing
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out, by empirically looking at the size and well-being of Latin Americans over the
centuries, that problems did not start with Bourbon Spanish colonial times but
rather with national independence, or Pietschmann’s older study (1972) docu-
menting the Spanish drive to improve PA in the colonies and to treat equally the
inhabitants of colonies and motherland in 18%-century Spain (302-308; see also
the relevant chapters in Paquette 2009) — just as the Tanzimat leaders tried.

And in fact, the Ottoman conquests on and of the Balkans, even by the partici-
pants themselves — we have the magnificent memoirs by Evliya Celebi (2011)
or those by Hasan Aga (1976) — do not present a pretty picture as far as deal-
ing with the local population is concerned, certainly not by 21%-century Western
standards. And if we look at the great Greek-Albanian ruler Ali Pasha of Ioan-
nina, horrible despot that he was (the old sensationalist and biased account by
Ibrahim-Manzour-Efendi 1914 is excellent as an example), and never mind his
immense economic success in the region that may make much of his area look
better, comparatively speaking, than almost ever since (Ruci 2002, e.g., is typi-
cally only available in Albanian), we may indeed relegate Ottoman history to the
trash bin of terror regimes of the past.

But can we in the West, with all its great Enlightenment legacies, really be so tri-
umphalist? It was Foucault who, in the first part of his famous study of the prison
system, reminded or even told his audience that public punishment in Europe up
to the 18™ century was hardly less cruel than Ottoman practices. (1975, cf. 9-12)
And even regarding the core of the West today, the USA, Adam Gopnik has re-
cently stated that regular features of the prison system “will surely strike our
descendants as chillingly sadistic, incomprehensible on the part of people who
thought themselves civilized.” (2012a) In the NISPAcee region, right in our times,
the high point of torture and mass murder to an unfathomable degree, evoked
by the place name of Srebrenica, was not committed by the Muslim side. Atrocity
accounting and you-tooism lead nowhere, of course, and I am not saying that the
Ottoman Empire was “nice”; but seeing the leyenda negra around its Balkan rule,
to say that it was less evil than is generally narrated is actually important.

5. What does it all mean?

And why would this be important? From the reassessment of the Ottoman Em-
pire, we may get closer to appreciating that it had and has a legacy in governance
and PA that may be different from, but not necessarily worse than, others in the
region, and this eventually may give us, and especially the Muslim-majority Bal-
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kan countries, a freer hand to deal with the possibilities of PA development, with
its potential success, in the region today."

Again, the question of our current context is, do we arrive more easily at Good PA
if we realize that there are different contexts and thus different ways thither ? If we fail
certain places, as is so often the case, for not living up to the standards of mod-
ern, globalized European PA, is this necessarily the problem of the countries, or
may it also be the problem of asking the wrong questions and thus setting the
wrong targets? It may be that it is better to improve governance, and PA, on the
level and by the standards and according to the context that exist, rather than
presenting unattainable goals (some of which, at least in PA, are highly volatile —
privatization, say — and some others quite questionable as well — transparency as
an absolute goal may come to mind; see now Han 2012). But even if we go for the
(“good”) Western Global values — do we in certain contexts reach them more eas-
ily if we take the path that fits the context, and that means also the narrative that
does? Should we not at least look whether the same values are perhaps global
but not exclusively Western, and whether they could just not be promulgated in
a way that is more easily swallowable? (Cf. Steiner et al. 2007, 517-540; Maier
1997, 48-50)

Of course, such a way of thinking comes with high costs attached. It does go
against the principles of the European Administrative Space (about which see
Hofmann 2008); it does go against the mindset that still, even and especially from
a liberal rather than a right-wing perspective, defines Europe almost as “non-
Turkey.” (See only Bockenforde 2011) And that is the tradition, of course: Europe
is, more often than not, historically defined by the struggle against the Turks, and
against Islam generally, and the “othering” goes on with a vengeance: A recent
study by quite serious scholars bears the amazing — and not at all ironic - title,
Ottomans into Europeans: State and Institution-Building in South-East Europe. (van
Meurs and Mungiu-Pippidi 2010)"" The Ottomans are still the “quintessentially
other”, and Muslims, it often seems, as well.

10 This perspective is somewhat missing from neo-revisionist works such as Sindbaeck and Hartmuth
(2011), which apparently set out to confirm, in spite of some considerable sophistication, the “guilt”
of the Ottoman Empire in the Balkans (6), or from Reinkowski (2005), who concludes his source-rich
book on Ottoman reforms by wanting to forbid, via fiat it seems (not to say par ordre du mufti), the
view of Ottoman adaptation and amalgamation as something positive. (292) But see the excellent
case study of Albania by Endresen (2011) in the same book, which shows how the Ottoman discourse
can and does legitimize even “Western progress” or modernization. (2011, 48-50)

11 It is interesting as well that the term “Southern Europe” for the same time still exclusively refers to
the area that goes as far East as Italy; see for instance Paquette 2009.
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In addition, Istanbul may be the largest, most dynamic and most innovative city
in Europe again, and actually one of the three largest municipalities in the world™
(a fact rarely realized in the West), but Turkish PA today is not Ottoman at all — it
is currently dominated, by and large, by old-fashioned NPM (Filkins 2012, esp.
43; Tugal 2009, 55-56; Sezen 2011, esp. 339), and among Westernizing intellec-
tuals, Kemalite modernizers, and even AKP activists, to praise the government
aspects of the Ottoman Empire, let alone Hamidism, including PA, usually meets
with incredulity at best."

There is one ironic yet profound effect, however, of the approach to define Eu-
rope, and by extension the West, by excluding it from and contrasting it to Tur-
key, the Ottoman Empire and Islam: If this is so, then surely it is much more
likely that there is indeed something like Non-Western and especially Islamic PA,
because there must then be something specifically Western, rather than global, in
our current system.'*

What does remain very weak in the current essay — if on purpose — is the exact
description of what really makes PA Islamic on the practical public-management
level, rather than on the governance one, which is quite clear.'® The main critique
would still be that there is no such thing. But my purpose with this essay is not
to present a clear catalogue, maybe even a table, of Western, Islamic and perhaps
also Chinese PA, but to suggest this as a research program, especially for the
NISPAcee context. But I would argue, admittedly with a certain dose of pessi-
mism towards Western solutions, that the more or less forced Westernization
of Islamic countries, and people, in PA and otherwise, has not exactly met with
much success. Very significantly, current Turkey has become an exception only
after matching Islam with Westernism. (See Lerch 2012)

De-Ottomanization has not led to so much advance of “the Good Life in the Good
State”, neither presently nor even historically — World War I was not exactly

12 Because most statistics on population are neither complete nor consistent regarding the underlying
definition of municipality, it is in this case perhaps most promising to rely, for once, on the crowd-
sourced ranking given by Wikipedia, where Istanbul is currently listed as the second largest city
proper in the world; http://en.wikipedia.org/wiki/List_of_cities_proper_by_population.

13 On the reassessment of the Ottoman history in Turkey today, cf. Bilefsky 2012.

14 The reply to those who want to keep Turkey out of the EU is, of course, primarily: Do we have a
choice? In other words, the preservation of the European Social Model, which is financed by more
money than the European Union should have if one looks at global distribution, can only be achieved
if enough is produced to make the extra profit needed for that, and Europe is doing less and less well
in this regard, while Turkey is doing better and better — even disregarding the demographics for a
moment. Cf. Bilefsky 2011.

15 One could, perhaps, mention at the moment the idea that government is never “A Machine That
Would Go of Itself” (Kammen 1993); the focus on minimal rather than maximal solutions; the
emphasis on the family, not the individual, as the key basic unit; the impossibility of the delegation
of responsibility; and so on. Cf. generally again Kalantari 1998.
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avoided by Bosnia and later Herzegovina being taken away from the Osmanian
Empire and being annexed by the Austro-Hungarian one. (And see Okey 2008)
As Karen Barkey concluded her book on the empire,

in using local notables as the basis of indirect rule, the center also
recognized and reinforced their distinctiveness, bolstering later
claims for more independence. The seeds of empire were also the
seeds of its transformation.

Is the conundrum of large-scale rule, or at least controlled co-exist-
ence, unsolvable? For the Ottomans, finally, it was, but only after
centuries ... So, the questions remain for us now, calling out from
the minarets of an empire that once coordinated and enriched a wide
array of difference that we have yet to see again. (Barkey 2008, 296)

The Ottoman Empire may be a historical specificity and much of its governance
and PA not Islamic but specifically Ottoman, but in CEE, Islamic and Ottoman
very often mean the same thing. In addition to detailing the specifics of Islamic
PA, a careful analysis of the relation of “Islamic” and “Ottoman” will be of great
significance.

To sum up and repeat, the question for policy-relevant PA history may be that
of constructing a potentially convincing narrative and not of “what really hap-
pened”, especially if the currently paradigmatic narrative creates many problems
indeed. Along Grindle’s lines, it may be more pragmatic and realistic at least,
maybe also more ethical and promising in the long run, to pick people and coun-
tries up where they are, and not where one would want them to be. To look into
Ottoman PA specifically and Islamic PA generally and to see whether this is a
context upon and through which governance and PA can be improved, and that
is modernized; whether this is a story that can legitimately be told, and not less
legitimately than the tales of the “Journey to the West”, seems to be an agenda
that is promising, potentially beneficial and thus necessary to be discussed. And
that, crucially, is the case also empirically-epistemologically, because I cannot
understand an NWS country if I judge it by NPM standards, nor — or so the argu-
ment would go — an Islamic one if I judge it by Western ones.

If NISPAcee is (re-)emphasizing the Balkans, Turkey, and Central Asia, then it
would probably be a very good idea, both institutionally and for PA scholars
from and interested in the region, to both consider the reassessment (or recon-
sider the assessment) of Ottoman PA and to add the meta-variable of Islamic PA
to the equations of PA research wherever this is applicable.
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Political, Economic and Administrative Reform in
Central and Eastern Europe: Much Accomplished, but

What Have we Learned?
ALLAN ROSENBAUM

The past three decades have witnessed quite extraordinary changes in both na-
tional government and economic systems in many countries throughout the
world. In some places, change has been highly dramatic; as in some parts of
Latin America, almost all of Central and Eastern Europe, a few parts of Africa
and more recently, the Middle East. In other instances — the United States, some
Western European countries and other parts of Africa — change has been less
dramatic, but nevertheless significant. In this chapter, we shall briefly examine
the changes that have taken place in Central and Eastern Europe (CEE) over the
course of the past three decades as a means to gain a better understanding of the
processes of reform which have facilitated the changes that have, in more than a
few instances, profoundly affected the lives of tens of millions of people.

In order to better understand the consequences of change, and the processes by
which it has been achieved, it is useful to begin by specifying what have been
the major areas of reform in the CEE region. Generally speaking, most efforts
at reform occurring over the past three decades fall into one of three categories:
political-institutional reform, economic reform and/or administrative reform.
The first two types of reform, political-institutional and economic, obviously in-
volve the more dramatic, and thus the more easily visible, changes in a society.
However, administrative reform, while less dramatic, is nevertheless frequently
central to consolidating the more visible, broader political-institutional and eco-
nomic reforms.

1. Central and Eastern Europe: What has been achieved?

Certainly no region of the world has seen more dramatic changes over the past
quarter-century than Central and Eastern Europe. The region has witnessed mas-
sive governmental and economic reform, as well as considerable administrative
reform. With the collapse of the Soviet Union, almost every country in the region
initiated significant and wide-ranging reforms over the course of the past two
decades. Most notable of the many developments in this regard has been the
movement from single-party-dominated socialist planned economies to laissez-
faire capitalist economic systems with competitive, multiparty elections. The
political-institutional and economic reforms that have characterized almost the
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entirety of this region have in many instances been accompanied by significant
administrative reforms which in varying degrees are both the product of and
have facilitated the economic and political changes that have occurred.

Without question, the most dramatic and significant set of reforms to take place
in the region has focused on national economic systems. In all but a few instanc-
es, dramatic, major economic reform was undertaken. In some cases, the reforms
were rapid and involved literally the overnight transformation of the entire econ-
omy and, to some extent, whole social systems as well. While the more rapid and
dramatic economic change, “shock therapy”, as it came to be known, was most
intensely utilized in Russia, elements of it were common throughout much of the
CEE region. However, in many instances in the region, the reforms, while very
significant, were carried out more gradually. The result has been, in many cases,
very positive. Massive economic development has occurred throughout the re-
gion, and the standard of living for many of the citizens of the CEE countries has
risen dramatically. However, without question, many have been left behind, as
income inequality has grown significantly.

As the ruling governments of the CEE region either collapsed or were pushed out
of power, many political-institutional reforms, often designed to disperse power
and authority within what had been traditionally very highly centralized govern-
ments managed by a tightly controlled party apparatus, were initiated. In some
cases, these developments were home-grown and based upon the reassertion of
traditions and practices which had previously existed. In other instances, these
developments were encouraged and supported by the international community
through multilateral organizations and agencies or the activities of individual
national-government aid agencies (Rosenbaum and Svensson 2002). But in al-
most all instances, the relevant reforms were designed to disperse political, eco-
nomic and administrative power in countries where, as Klaus Goetz has noted,
“The organization of state power under communism ... was based on the explicit
rejection of the idea of a separation of powers” (Goetz 2001).

The combination of a tradition in many countries of a high degree of centrali-
zation, and regimes that had become increasingly authoritarian, had produced
political-institutional (and economic) stagnation and a quite extraordinary de-
gree of centralization. The resulting situation, as Goetz has further noted, was
one in which:

a unified state administration comprising all tiers of the state ap-
paratus, with strong hierarchical controls and subordination; the
intertwining of party democracy and state administration, with the
former having directive authority over the latter; a general disregard
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for the rule of law, so that party decisions took precedence over le-
gal norms; a personnel system that relied on politicized cadres and
a party-controlled nomenclatura; the reluctance to acknowledge a
separate public service identity; and an emphasis on economic plan-
ning and social control as central administrative functions (Goelz
2001).

Political-institutional reforms have taken many different forms in the various
countries of the region. However, there have been three areas in which the great-
est degree of activity has taken place. While differing in nature, in each case,
the reform initiative has been driven by the underlying goal of facilitating the
dispersal of power and authority within countries where governance had been
historically highly centralized through the dominance of the communist party.
The three principal areas of political-institution reform include the strengthening
of legislative bodies; the encouraging of decentralization through the developing
of local government and the enhancement of civil society (Rosenbaum 2009).

Almost every country in the region has undertaken significant efforts at adminis-
trative reform of various kinds. This has ranged from restructuring government
departments and agencies to the introduction of new civil-service systems and,
with that, significant efforts to retrain government administrators. At the same
time, efforts to develop a new generation of professional public administrators
has, in turn, led to the establishment of new training institutions in almost all of
the countries of the region and the introduction of public-administration educa-
tion into university curricula (Newland 1996).

Nevertheless, while almost the entirety of Central and Eastern Europe has seen
significant reform efforts, there has certainly been a good deal of variation among
the countries of the region in terms of the adoption of reforms. At one end of the
continuum is a country like Poland which dramatically reformed its economy
and its political institutions. It not only opened up its economy, but it restructured
many of its political institutions with a particular emphasis upon decentraliza-
tion. This, in turn, was followed by significant efforts at civil-service reform and
the introduction of a variety of other administrative reform efforts. The country
also witnessed the establishment of many public-administration education and
training programs in both its private and public higher-education institutions. It
has also witnessed the establishment of tens of thousands of non-governmental
organizations.

While the reform efforts in Poland are more typical for the region, nevertheless,
at the other end of the continuum is a country like Belarus, which has undertaken
only the most limited reforms of its political institutions and its economic system.
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Typical of the more slowly reforming states of the region is Ukraine where the
process of democratization and the introduction of capitalist economic institu-
tions have moved forward, but rather haltingly. For example, while the Ukrain-
ian Parliament is certainly a stronger institution today than it was two decades
ago, the executive branch still dominates the government and is the principal
shaper of public policy. Similarly, regional and local governments have begun
to emerge but they do continue to be dominated by the national government in
Ukraine (Kolisnichenko and Rosenbaum). Likewise, while there has been some
emergence of civil society, it has been quite limited by comparison to many of the
countries in the region.

2. What have we learned (or relearned)?

The reform initiatives that have taken place during the course of the past 30 years,
have been, as the discussion above suggests, very extraordinary ones. They have
been the subject of many different types of analyses by scholars from many dis-
ciplines. Some have looked at specific institutions or processes, others at specific
countries, but few have taken a comprehensive overview and thus, while much
has been written about the transitions and reforms that have occurred, there are
still many unanswered questions regarding what we have learned or, in some
cases, relearned. Consequently, for the remainder of this chapter, we shall seek
to lay out at a dozen different insights that can be observed, or lessons that can
be learned, as one assesses the transition processes that have characterized the
past three decades in Central and Eastern Europe and, in many cases, are still
underway.

1. There is no definitive model, or single best strategy, for bringing about the
change of an authoritarian or dictatorial regime to a more pluralist or demo-
cratic one. While scholars have recognized that we did not know a lot about
how certain reform processes worked in many parts of the world, we did
believe that we understood both what might precipitate, and what was neces-
sary to facilitate, major regime reform or transformation. Three decades ago,
it was assumed that major political-institutional and economic transitions
would have to be driven by negotiated pacts between reformers and the old-
guard regimes (Bunce 2003). For this reason, in many instances, those who
might wish to promote regime reform argued that it was important not to
encourage large-scale public political mobilization on behalf of political or
economic change.

Indeed, the established wisdom was that the key to bringing about successful
transitions from authoritarian regimes to more pluralistic ones was through
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elite political bargaining which would produce agreements or “pacts” that
would lead to the establishment of more democratic regimes (Gunther et al.
1995; Encarnacion 2011; O’Donnell 1973). Experience in some cases in Latin
America (Chile) and several of the countries of Central and Eastern Europe
(including Poland, Romania, Slovenia and the Baltic States) has suggested
that other approaches to achieving political-institutional reform are equally
valid and, in some situations, more appropriate and effective (Bunce 2003).
In several instances in the CEE experience, the bringing-about of political and
economic reform was very much driven by mass popular mobilization which
led to very strong opposition to the existing regime, which, in turn, put pres-
sure on it to negotiate with its opposition. In some cases, the mobilization of
opposition to the existing regime clearly led to an enhanced willingness of its
leadership to negotiate a pacted transition. In other instances, mass popular
mobilization led to the collapse of the existing regime.

. Political and economic systems often change must faster than the individual
institutions and administrative structures of which they are composed. Virtu-
ally all of the Central and Eastern European countries changed their politi-
cal institutions and their economic systems very dramatically and, in some
instances, quite rapidly. However, in many cases their efforts to change the
specific individual institutions which together were part of their broader po-
litical-institutional and economic systems resulted in much frustration and,
in some cases, total failure. Countries like the Czech Republic, Poland and
Slovakia, for example, were able to create viable, and in some cases very vi-
brant, democracies with remarkable rapidity. On the other hand, each of them
has had great difficulty trying to bring about any number of specific admin-
istrative reforms. Particularly notable in this respect was the lack of success
in most countries in bringing about civil-service reform. (O’'Dwyer 2002). In
other cases, legislative branches had difficulty gaining real autonomy or the
capacity to actually exercise much policy-shaping influence and/or civil soci-
ety was very slow to develop.

. In many cases, reform initiatives of all types (political-institutional, economic
and administrative) are driven by ideology and political preference and not
so much by evidence and knowledge. This can be seen both in terms of the
experience of countries that have engaged in major political-institutional re-
form and in those countries where reform has been much less grand in scope
and intent. For example, as Cdlin Hintea and Marius Constantin Profiroiu
have pointed out in a review of the reform process in Romania, those political-
institutional and administrative changes which were the product of analysis
and the measured judgment of experts were the first to be abandoned by a
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new government (Hintea and Profiroiu 2012). In contrast, those reform initia-
tives that were based upon the political ideology and/or needs of individual
actors were the ones that were sustained and effectively implemented.

Similarly, as Gene Brewer and Ed Kellough have suggested in their wide-
ranging study of the administrative-reform movement in the United States,
there was little or no empirical evidence suggesting that the strategies that
were implemented through such major initiatives, at the national level, as the
Clinton-era National Performance Review and, at the sub-national or local
level, the many reform initiatives of state and municipal governments, would
be effective (Brewer and Kellough 2011). Rather, these reforms, which includ-
ed in some cases significant changes in long-standing civil-service systems,
major privatization and deregulation initiatives and the like, were driven al-
most entirely by the ideological preferences and beliefs of those leading the
reforms efforts.

. Despite seeming similarity in political and economic systems, there was much

more diversity among the countries within the CEE region than was perceived
to be the case. There was a tendency, especially on the part of observers in the
West during the cold-war era, to view Central and Eastern Europe as a kind of
monolithic entity dominated by the Soviet Union. The reality was very differ-
ent. In fact, there were very significant differences among many of the coun-
tries of the region. In part, this was due to the pre-communist history of many
of the countries of Central and Eastern Europe and, in part, it was due to the
very real variations that existed in terms of the nature of the various com-
munist regimes. The reality was that there was far more variation among the
Central and Eastern European countries that were a part of the Soviet orbit
than is recognized even today.

Nevertheless, today, it is evident that countries like Romania and Yugoslavia
were very different both politically and in their economic organization. Even,
for example, in the preparation of party/government officials, the nomenclat-
ura, there was, as Chester Newland noted, considerable diversity among the
former Soviet-bloc countries (Newland 1996). Recognition of this reality, in
turn, is a significant factor in better understanding what has happened since
the transition has taken place in that region. The results of the political and
economic reforms have been different in the various countries of the region, in
part because the local culture and history was very different, and that culture
and history has a strong impact on the present.

. In the case of economic reform (perhaps unlike the cases of political-institu-

tional and administrative reform), the notion of “shock therapy,” which drove
many of those involved in the reform efforts of two decades ago, did not work

Z O{ veary



Pouiical, Economic AND ADMINISTRATIVE REFORM IN CENTRAL AND EASTERN EUROPE: MUCH ACCOMPLISHED, BUT WHAT HAVE WE. ..

very well. Russia is the most obvious example. There, American economists,
among others, strongly advocated and were able to convince local authorities
to engage in the “shock therapy” of dramatic and abrupt reform of economic
institutions. The results, as are now known, were to send the Russian econo-
my crashing and lead to the rise of oligarchic capitalists who used their ties
to the old regime to dramatically enhance their personal wealth at the cost of
the broader society. The more recent experience of Argentina in 2001 further
confirms the fact that such approaches are still being tried with equally dev-
astating results.

Much different were the experiences of countries like Poland and East Ger-
many, where institutional change, particularly in the economic sphere, was
brought about somewhat more slowly and gradually. In many instances, for
a number of years, especially in Poland, state-owned enterprises continued to
exist side by side with the newly established private sector. Obviously, in the
case of East Germany, the institutional change was very much assisted by the
continuing economic and fiscal support provided by West Germany.

. The change of individual institutions within a system often takes much time
and frequently comes about in quite different ways, depending upon the lo-
cal history and culture. As noted above, many of the countries of Central and
Eastern Europe have sought to reform various administrative processes, most
notably their civil-service systems and have not succeeded very effectively.
The US example in terms of seeking to achieve a viable civil-service system
is highly illustrative as regards the time required to consolidate institutional
change. That nation’s first civil-service law was passed in the 1880s. However,
it was not until the 1930s, fifty years later, that half of the national govern-
ment’s employees were covered by civil-service protection, and it was not un-
til the 1960s that almost all were. Many state and local-government employees
were not brought into civil-service systems until the 1980s.

. Institutional change can be facilitated by opportunities to learn about new
policy alternatives, and consequently, exposure to other experiences is ben-
eficial for those seeking to guide reform efforts. Particularly informative in
this regard has been the notable political success of former communist parties
in many of the Central and Eastern European countries as they proceeded to
transform themselves into social democratic parties. In many cases, this trans-
formation has been facilitated by the reaching-out of their leadership to West-
ern European social democratic parties and seeking their support, technical
assistance and encouragement in the development of the successor parties to
the once dominant communist parties (Paterson and Sloam 2005).
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The effort to draw upon Western experience was by no means limited simply
to political-party reform. Indeed, it was equally relevant in terms of trying
to bring about administrative reform of post-communist regime institutions
and policies. As Meyer-Sahling has commented, “It was common for admin-
istrative reformers to go policy shopping in Western Europe. In most coun-
tries (CEE), policy inspiration from abroad was actively sought during the
transition period and influenced constitutional designs and administrative
reforms” (Meyer-Sahling 2009).

. The internal character and nature of the political party which comes to power

after a transition has taken place does make a difference in terms of the type of
public-administration practice that is put in place. While past administrative
experience and traditions certainly do influence the direction of administra-
tive reforms in new democracies, nevertheless, the inclinations of the political
party in power in the aftermath of the democratic transition can play a very
important role.

A classic case of this is seen in Poland’s efforts at developing a civil-service
system. Whenever the country’s communist successor party has been in pow-
er, the emphasis in terms of qualifying to enter Poland’s civil-service system
has been dramatically different from when the anticommunist opposition
party has been in power. When the communist successor party is in power,
the main requirement to enter the civil-service system has been seven years of
governmental experience (a qualification which many of the individuals in-
volved in the anticommunist opposition movement obviously did not have).
In contrast, when the principal anticommunist party was in control of the gov-
ernment, the experience requirement to enter the civil service was replaced
with the requirement of knowledge of a second language, preferably Western
(a criterion that many of its adherents could easily meet and which at least
some involved in the communist regime could not).

. The quality of legislation passed both before and after the transition can have

a significant impact. For example, in many of the countries making the transi-
tion to democratic governance, the legislation establishing the civil-service
systems was loosely and/or poorly drafted either by intent or chance, and
this significantly inhibited the development of those systems. Not surpris-
ingly, local elites have in many instances taken advantage of such situations
to facilitate their traditional institutional interests in political patronage and
the amassing of resources needed to strengthen party and personal political
organizations.

In most instances, the weakness of the legislation involved is not simply a
function of limited competence or lack of precision and specificity. As Theo-
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dore J. Lowi noted in a highly regarded study of American politics, in most in-
stances where legislation was ambiguously or imprecisely written, it was not
from oversight or incompetence, but rather the need to maintain ambiguity
either in order to achieve consensus among parties that disagreed on specifics
or in order to facilitate the intended manipulation of the statute in question
as it was being implemented (Lowi 1969). Most assuredly, the same has been
true in Europe as Arolda Elbasani has noted:

The governing actors, reluctant to renounce the power of control-
ling the state have preferred partial compliance — which consists
of paying allegiance to the broad principles of a modern adminis-
tration, but permits de facto control over the state either through
incomplete laws or manipulation of laws during the process of im-
plementation (Elbasani 2009).

10. Significant political-institutional and administrative change is almost always

11.
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a product of both internal and external factors. On the one hand existing prac-
tices, as well as long-standing traditions, have had considerable impact in vir-
tually every country making major economic and political transitions. On the
other hand, in many instances, external factors such as pressure from interna-
tional multilateral financial organizations have had their impact on policy de-
velopment. This was particularly the case in the major democratic transitions
which took place in Latin America during the eighties and early nineties. It
was also, perhaps to a lesser extent, true of the transitions which took place in
Central and Eastern Europe. In addition, there was also the very considerable
influence of the European Union which, both through its very substantial aid
program and the lure of Union accession, played an extraordinarily important
and influential role in promoting political-institutional and economic reform.

The impact of multiple factors in shaping or reshaping important institu-
tions in Central and Eastern Europe was particularly evident in terms of the
considerable efforts in many countries to achieve civil-service reform and the
restructuring of public-personnel systems more generally. As Meyer-Sahling
has noted: “The legacy of the past, the mode of transition and the constella-
tion of actors after the first free elections, shaped the personnel policy and
civil service reform dynamics in the immediate period after the change of
regime” (Meyer-Sahling 2004).

Incentives can be a powerful positive force — but only up to a point. The most
obvious illustration of this involved the desire of many of the transitioning
countries of Central and Eastern Europe to enter the European Union (EU).
Many very major reforms in all sectors of society — political, economic, admin-
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3.

istrative — were driven by that desire. Indeed, those CEE countries entering
the EU had, as part of the process of qualifying to enter, to adopt a wide array
of reforms which came to almost 80,000 pages in total as presented in the “ac-
quis communautaire.” These reforms ranged from rewriting local agriculture
policy to developing new requirements for national banking systems. How-
ever, as the example of at least a couple of the countries that did enter the EU
illustrates, once in the Union there was an inclination to back away from some
of the reforms. Certainly this has been the case as regards civil-service reform
in places like Slovakia and Poland.

Nevertheless, as was noted at the outset, the transitions that have taken place
in Central and Eastern Europe have been quite extraordinary. They have cer-
tainly changed the nature of the region’s political and economic systems. In
some cases, it is even arguable that they have begun to modestly change the
culture of the countries involved. Clearly, the desire to enter the European
Union on the part of both the countries that have done so and those that wish
to do so, has been an extraordinarily powerful force for the bringing-about
and, in many cases, the consolidation of change.

All transitions have their costs and, in most cases, some negative consequences
as well. Throughout Central and Eastern Europe, one witnesses a significant
growth in inequality and the emergence of growing underclasses. This has
been especially the case in rural areas, where the impact of the new economies
has been not nearly as great as has been the case in the larger cities of the Cen-
tral and Eastern European countries. But it has also been true in urban areas
which have seen the emergence of the same type of underclass that has long
characterized Western European and US cities. Similarly, as has been the case
in many parts of the world, and especially in places like the United States and
Great Britain, the past two decades have witnessed a dramatic increase in the
degree of inequality to be found in Central and Eastern Europe. In part this is
the product of global economic trends, but in part it is also the consequence of
the collapse of many of the social safety-net systems which existed in Central
and Eastern Europe.

Conclusion

The principal concern of this chapter is reflected in the second half of its title.

“What Have We Learned?” The short answer to that question is much, but there

is still much yet to learn. In terms of changes in political institutions, economic

systems and administrative relationships, quite a bit has been achieved in the

CEE region. Indeed, few regions of the world have witnessed such extraordinary
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changes in political, economic or administrative systems in such a short time, nor
carried it off so well, as have the CEE countries. Nevertheless, in terms of what
we have learned about the processes by which these achievements have been
made, things seem rather less clear. However, certainly we do know more about,
and understand better, the complexity of the processes of reform than we did two
or three decades ago.

Interestingly, in terms of these reform initiatives, there appears to be some rela-
tionship between the degree of consequence and significance of the change and
the ease with which it has occurred. That is to say that in terms of the three ar-
eas of reform upon which we have focused here, clearly the greatest degree of
change/reform has taken place as regards political and economic institutions.
This is obviously the area of activity which has attracted the most engagement
and the greatest attention of the population in the CEE region. Significantly less
change and/or reform has occurred in the area of administrative relationships.

Much of the political-institutional change/reform which has occurred has focused
on the decentralization and dispersal of governmental and economic power and
authority. Towards this end, numerous political institutions in many countries
have gone through a period of growth, development and strengthening. In gen-
eral, this has appeared to have, at least thus far, very positive consequences for
the countries and societies involved. The region’s economic reform activities of-
ten also focused on a decentralization of power and authority, have been equally
as dramatic and wide-ranging and, many observers would conclude, have been
the most successful of all reform efforts.

In terms of what we have learned about the processes of governmental and in-
stitutional reform and how we can facilitate such activity or at least enable the
process of change to be carried out most effectively, the picture, while becom-
ing more focused, is still not totally clear. We have certainly learned that these
processes are complicated and while, in many instances, it may appear that
change/reform has been dramatic, old traditions and patterns of behavior cer-
tainly do not immediately disappear. In part, this is because, while systems may
change in dramatic and highly visible ways, many of the individual institutions
which are a part of them resist change even in times of turbulence and, when they
do change, often do so in the most deliberate manner. In many respects, in any
review of the past few decades of government reform in the CEE countries, it is
hard not to come away without a greater appreciation of the truism that the more
things change the more they remain the same.
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Explaining the Incidence of Administrative Reform in

Eastern Europe
TATIANA KOSTADINOVA, MILENA I. NESHKOVA

“In the third wave of democratization, the old assumptions that in-
stitutional change must be completed in the initial stage have been
falsified.” (von Beyme 2001, 24)

Introduction

After the fall of the Communist regimes, institutional reform was placed high
on the agenda of democratic transformation in all Central and Eastern Euro-
pean countries. Yet while constitutional changes and the institutionalization of
property rights came relatively early in the transition everywhere, reforming the
public-administration sector was postponed in many places for about a decade.
This “neglect” of institution building, especially with regard to crafting rules that
would transform the old state machine into a modern and effective bureaucratic
apparatus, is a concern shared by an increasing number of scholars and practi-
tioners (Eatwell et al. 1997). Opponents of the “shock therapy” approach to mar-
ketization, for instance, assign the guilt for the tremendous social costs of rapid
restructuring to the lack of supporting institutions, such as labor and consumer
laws, and of strategies enhancing administrative capacity (Haynes and Husan
2002). So far, the interest of transitologists has been attracted more by the nega-
tive effects of delayed administrative reform than by the puzzling question of
why some countries chose to modernize their bureaucracy earlier than others.
Some research identifies past legacies as shaping different trajectories of reform,
but inconsistencies in the predicted outcomes show there is need for a more thor-
ough investigation. Are the historical constraints of the Eastern European tran-
sition the main reason for differences in the timing of reform, or do post-1989
political choices and social tensions also offer relevant explanations? Revealing
the sources of protracted institutional reform would contribute significantly to
the current understanding of democratic transition after Communism.

This paper analyzes the factors that determined the adoption of new civil-service
legislation in thirteen post-Communist countries in the period between 1989 and
2002. We start by defining the nature of public-administration reform in a post-
Communist setting, the kind of changes it involves, and how it has been studied.
In the next section we draw upon existent studies on institutions and institu-
tional change, and develop a theoretical framework of reform from a rational-
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choice perspective. Our approach is based on an understanding that institutions
guide the behavior of participants in the political life of a country by offering
opportunities and imposing constraints. We believe that changing the status quo
is costly but might also be beneficial under certain circumstances, and that the
latter drives elites in deciding upon altering the existent rules. In our model the
final decision for reform is motivated by such rational calculations, formed under
both domestic and external pressures. In the last two sections of the paper, we
test the propositions derived from theory with empirical data through an event-
history analysis. Specifically, we use a Cox proportional hazard model, which
determines the probability for a country to adopt a reform given its initial char-
acteristics and its evolution over time.

What reform and what do we know about it?

Institutional reform in post-Communist states is a broad and complex concept.
Therefore, from the start we need to define what kind of transformation the
study will be analyzing. This will ensure more accurate observation of the timing
of reform occurrence and will help establish the challenges faced by institutional
engineers. Thus, for the purposes of this study we define reform as the adoption
of a new civil service act which introduces the principles of depoliticization and
professionalization as fundamental rules of appointment, promotion and award.
That this would be a major break with the Communist past is a fact recognized by
most of the literature on bureaucratic reform in Eastern Europe (e.g. Bossaert and
Demmbke 2003, Meyer-Sahling 2004, Neshkova and Kostadinova 2012). Defined
this way, reform means a shift from the non-transparent, ideological, one-party-
dominated bureaucratic apparatus toward modern, merit-based administrations,
which are professional and independent from political pressure.

Although all post-Communist countries have undergone fresh civil service re-
forms, as Table 1 shows, there is considerable variation in the timing of reform in-
troduction. For example, Hungary, which is widely considered a front-runner in
terms of institutional reconstruction, passed its civil-service law as early as 1992
(Gajduschek 2007, Goetz 2001, Meyer-Sahling 2004, 2009). Estonia and Lithuania
adopted new civil-service legislation by the mid 1990s; other countries, such as
Bulgaria and Romania, passed their civil-service acts in 1999 (Grzymala-Busse
2007). Surprisingly, one of the most successfully democratizing countries in the
region, the Czech Republic, was very slow in passing civil-service legislation.
Although several successive drafts of the bill had been circulating in the Czech
parliament since 1993 (Goetz 2001), civil-service legislation was not adopted until
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2002 (Grzymala-Busse 2007). What might have caused this variation in the timing
of the decision to reform?

Table 1
Timing of Reform Adoption

Country Adoption
Albania 1999
Bulgaria 1999
Croatia 2001
Czech Republic 2002
Estonia 1995
Hungary 1992
Latvia 1994
Lithuania 1993
Macedonia 2000
Poland 1996
Romania 1999
Slovakia 2001
Slovenia 1992

Sources: Grzymala-Busse (2007) and country reports of
the United Nations Public Administration Network (UN-
PAN). Available at http://www.unpan.org.

Extant research on post-1989 Eastern Europe links institutional reform, as part of
the broader transitional process, to the context of regime change (e.g. Linz and
Stepan 1996, Meyer-Sahling 2004, Vachudova 2005, Hale 2007). At the core of this
approach is the notion of past legacies, i.e. structures and relationships inherited
from Communism, which place countries on different paths of development and
pre-determine the success of democratization. In a comprehensive study of dem-
ocratic consolidation in Latin America, Southern and Eastern Europe, Linz and
Stepan (1996, 63) associate the success of reform to the presence of a “bureaucra-
cy acceptable and serviceable to democratic government” and the extent of po-
litical penetration of the previous administration. Emphasizing the role of elites,
Meyer-Sahling (2004) and Munck and Leff (1997) connect politicians’ strategies at
the start of transition to the institutional rules adopted later. Meyer-Sahling, who
specifically studies civil-service reform, explains the dynamics of institutional
innovation through political trust and the attitudes of senior bureaucrats under
different scenarios of elite continuity. Vachudova (2005) has a slightly different
take; she focuses on the anti-Communist opposition (created before 1989) and
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identifies its strength as the factor which sets a liberal pattern of successful politi-
cal and economic transformation.

The “past legacies” theoretical approach offers helpful insights, but also raises
questions. First, the typologies developed in most of these studies do not agree
on the classification of some of the cases, and consequently on the predictions
that can be derived about institutional change. For example, Bulgaria and Ro-
mania either fall in one group of “revolution from above” (Munck and Leff 1997,
Meyer-Sahling 2004), where there are no incentives for real reform, or in separate
categories of previous non-democratic systems (Linz and Stepan 1996), assigning
different prospects for bureaucracy modernization to the two nations. Similar
inconsistencies can be found with regard to Poland and Hungary. Second, some
theoretical constructs focus exclusively on a particular part of the elite, including
incumbents’ preferences and choices by Meyer-Sahling (2004) and the strength
of the anti-Communist opposition by Vachudova (2005), and discount the influ-
ence of other political actors. This leads to the classification of Czechoslovakia
in the group of the early reformers (Vachudova 2005), which might be true in
many other areas but not with regard to civil service reform. Being one of the last
countries in the region to regulate its administration, the Czech case is clearly
one of a laggard. In this sense, Grzymala-Busse’s (2007) approach that pays equal
attention to both governing and opposition elites is much more promising for
understanding the peculiarities of occurrence of administrative reform.

Moreover, extant research shows that applying the same frameworks to explain
the adoption of various institutional changes may not prove effective (Munck
and Leff 1997, Beyme 2001). Superimposing different layers of institutional re-
form in Eastern Europe, one cannot but notice an interesting pattern of distinct
priorities in countries where transition started abruptly and in countries with
a more gradual, negotiated transition. In what Beyme (2001, 7) describes as a
“paradox,” broader democratic support for change in some places resulted in
less radical constitutional reform, while countries with weaker civil societies
produced entirely new basic laws. Interestingly, the Polish and Hungarian elites
were not in a hurry to adopt distinctly new constitutional drafts but passed legis-
lation for transformation of the civil service shortly after the transition started. In
both countries, some constitutional changes had already been passed in the years
preceding 1989. In contrast, in Czechoslovakia, Bulgaria and Romania, political
elites who prevailed in the first phase of the transition were quick in designing
new constitutions but reluctant to adopt administrative reform that would re-
duce their own control over the allocation of state resources.
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Drawing upon these considerations, we start to develop a theoretical model that
incorporates internal and external factors that affect elites” incentives to under-
take administrative reform. Under what conditions will politicians decide to alter
the status quo? We believe that both the characteristics of the elites in power and
in opposition are important, as are the domestic context and the international
environment. The constellation of all this leads to particular elite decisions about
whether or not to change the way bureaucracy functions.

The costs and benefits of institutional reform

Political institutions are social constructs which produce distributional benefits,
i.e., they make some players in the political game better-off (Magalhaes 1999).
Politicians are well aware of this, as shown by numerous studies examining the
battles in which elites engage every time new legislation is being crafted (Benoit
and Schiemann 2001). As Douglass North (1990) succinctly put it, institutions
determine opportunities for exchange by reducing the transaction costs for par-
ticipants. Rational actors may take advantage of these chances and impose legal
constraints on free-riding behavior to reduce uncertainty among contracting par-
ties. In this sense, institutions create a stable environment for exchange, or provi-
sion of public goods in the case of bureaucracies, by contributing to the efficiency
of the product and its distribution.

Because institutions establish a certain structure of exchange that has distribu-
tional effects, the idea of changing them is loaded with concerns about possible
own losses and rivals’ gains. Along these lines, scholars propose that the reform
of existing rules becomes possible only when those who have the power to in-
troduce it perceive change as more advantageous than preserving the status quo
(North 1990, 8). During democratic transition, circumstances change the relative
prices of management and enforcement under current institutional arrange-
ments. The need to initiate reform will most likely result in alteration when elites
realize that the costs of keeping the old framework are too high and not worth
the uncertain and/or progressively diminishing gains. When such a perception
occurs, institutional change is brought to the agenda for negotiation of its terms
by dominant political actors. The urgency of replacing existing rules with a new
set of rules is what makes a transitional institutional choice different from re-
form in consolidated democracies (Benoit and Schiemann 2001). Nested within
the broader game of fundamental institutional transformation, the changing of
particular institutions becomes inevitable and just a matter of time.

The intensity of the struggle over institutionalization of new structures depends
on the distance between the positions and the relative power of the politically
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relevant actors (North 1990, 101). These characteristics vary across countries and
over time; therefore, the outcomes will be different despite the urgency for insti-
tutional innovation under transition. Because change is costly, elites will agree to
initiate reform only after they recognize that a critical number of their constitu-
ents stand for change (North 1990, 138). The opposite also holds: because insti-
tutions shape opportunities for gains, politicians will oppose deviations from
the status quo if followers who are important to them are unwilling to accept
changes involving more rigid and binding commitments.

The games of institutional change during transition take a route of “protract-
ed” alteration, where the opposition constantly struggles to “peel off layers of
authoritarian control step by step” (Schedler 2002). The asymmetry of control
over resources between ex-Communists and their democratic rivals translates
into different choices, as shown in studies on constitutional and electoral reform
(Zielonka 2001, Birch et al. 2003). At the onset of transition the incumbents have
a procedural advantage in determining the terms of competition, while their op-
ponents’ strength is in being perceived as an antipode of the past and the carrier
of innovation. Less costly, and hence more likely, are changes in basic laws (con-
stitutions and electoral systems) that have a direct impact on political transfor-
mation. State structures and their operations, in contrast, remain a potential re-
source for governing elites to extract rents and satisfy their support base (Ganev
2007, Grzymala-Busse 2007). Reforming the public sector may be perceived as
beneficial by politicians when their electoral fortunes are uncertain and the costs
of leaving an unreformed bureaucracy in the hands of political opponents rise.
Only after the costs of keeping administrative rules unchanged become over-
whelmingly high, so that a large mass of constituents suffer losses, would politi-
cians agree to launch reforms. This outcome is more likely for later stages of the
transition, when the structure of democratic competition consolidates and the
need to complete institutional reform intensifies.

A Model of Public Administration Reform

Under what particular circumstances would post-Communist elites reach a de-
cision to reform their state administrations? The discussion above points to the
importance of perceived opportunities and costs of reform in the decision calcu-
lus of elites. In this regard, the pay-off structure for separate actors involved in
institutional engineering is different, and their preferences are conditioned by
the political context.

In our theoretical model, decisions for change and over the new rules are taken
by elites who face a strategic situation loaded with demands for more transpar-
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ent and responsive policies. The intensity of these requests and the urgency with
which they need to be addressed vary by context. In general, reform may become
an issue when the existing institutions are seen by ruling coalitions as increasing-
ly inefficient in performing their main function, i.e. providing the public good.
In such instances, incumbents would initiate reform to improve bureaucratic
performance and to carry out successfully their policy programs. However, the
ruling party may find it more beneficial to retain the old rules if the latter allow
great opportunities for expropriation of state resources. This is exactly the case
in the post-Communist transitions, which in the early 1990s started a process of
economic restructuring that opened opportunities for hidden privatization, il-
legal election campaign funding and partisan allocation of public contracts. An
unreformed bureaucracy, staffed with politically loyal administrators, is a great
resource that politicians in power prefer to keep as long as possible. The cost of
losing it by replacing political appointment with a merit-based mechanism, free
of conflict of interest, seems well too high. Therefore, when governing coalitions
concentrate a lot of power in their hands, they will be in a position to prevent
reform.

But incumbents make these economic decisions under conditions where they are
challenged by other political and social actors. Pressures for reform from the do-
mestic and the international environment may re-shape incumbents’ preferenc-
es, despite the expected immediate gains from access to state resources through a
politicized administrative machine. The strongest impact comes from the opposi-
tion, which, if competitive and likely to win the next election, would benefit from
a politically loyal bureaucracy the same way as those currently in government.
As previously argued, state re-building after Communism is more likely under
conditions of “robust competition”, where there is a political force that exists as
a viable “governing alternative” (Grzymala-Busse 2007, 11).

Another source of pressure for reform is civil society. Strong public support for
democratization and modernization of the institutions of power may potentially
enhance the elites’ decision to initiate reform. While civil society in Eastern Eu-
rope is widely known as underdeveloped and weak, especially at the start of
transition, the public has demonstrated interest in politics and readiness to vote
incumbents out of power. Mobilized popular interest in depoliticization of the
inherited bureaucratic apparatus (also accused of corrupt behavior) is too costly
for politicians to ignore.

Finally, pressure for administrative reform may also come from abroad. A large
body of literature relates institutional reforms in post-Communist countries to
the external pressure from international institutions and mainly from the Eu-
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ropean Union (e.g. Lippert, Umbach and Wessels 2001, Dimitrova 2002, 2005,
Vachudova 2005). Rational-choice theory offers a compelling explanation of the
behavior of post-Communist states. Within this perspective, countries comply
because they seek to maximize their benefits. In other words, countries accept to
reform because the costs of not doing so would jeopardize expected returns from
membership. As Moravcsik and Vachudova (2003, 43) describe, “East European
states take part in the laborious accession process because EU membership brings
tremendous economic and geopolitical benefits — particularly as compared to un-
certain and potentially catastrophic costs of being left behind as others move
forward.” In the absence of external pressure, however, these countries would
either delay, or weaken, or not change at all, their administrations (Grzymala-
Busse 2007). Indeed, Bulgaria, Romania, Latvia and Slovakia had not implement-
ed any civil-service reforms until the late 1990s, when such institutional change
became an explicit requirement for acquiring membership.

In sum, because accession is strongly desired by the post-Communist countries,
the EU has a chance to influence reform through the accession-conditionality
mechanism (Vachudova 2005). National governments that have not modernized
their bureaucracies earlier cannot afford it to ignore Brussels” conditions. In the
calculation of reform initiation, the costs of losing EU membership and access
to the European structural funds may overwhelm the domestic gains associated
with keeping the status quo.

Four central hypotheses can be derived from the above arguments:

H: Higher concentration of power in the hands of transitional incumbents

makes the initiation of administrative reform less likely.

H,: The existence of a viable political opposition that has the potential to win the

next election makes administrative reform more likely.

H.: Strong pressure from society for democratization makes administrative re-
form more likely.

H,: External pressure from the EU for transformation as a condition for future
accession makes administrative reform more likely.

1 Vachudova (2005) uses the terms “passive” and “active” leverage to describe the evolution in the
EU’s influence over politics in the candidate states for membership. In the first phase of “passive”
leverage, the early and mid-1990s, the Western governments “did not care about improving the
public administration ... in East European states” (110). After enlargement to the East became part
of Brussels” agenda and progress towards reform was a required condition, the EU could exercise
“active” leverage.
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Research Design

To test empirically the above hypotheses about the incidence of administration
reform, we employ data from thirteen post-Communist countries — Albania, Bul-
garia, Croatia, the Czech Republic, Estonia, Hungary, Latvia, Lithuania, Mac-
edonia, Poland, Romania, Slovakia and Slovenia. We track each country from the
first year it was “at risk” of adopting a reform to the time of the actual event. This
type of longitudinal analysis allows us to confirm the factors that impact the deci-
sion to pursue administrative reform, given a country’s initial characteristics and
its evolution over time. The data set for our analysis is a pooled cross-sectional
time series, where the observations are country-years. More specifically, the data
consist of one observation for each year the country is at risk of adopting a reform
and one observation for the year the country adopts a reform. The dependent
variable, REFORM, is coded as a dummy indicating whether the country adopts
the new policy in that year. It assumes a value of one for the year of adoption
and zero otherwise. A country enters the data set in the first year when enacting
reform is considered feasible. Since the Communist regimes in CEE started col-
lapsing in 1989, observations on most countries in our sample start with 1990.
The time series of countries that were once part of federations, such as Croatia,
Macedonia and the three Baltic republics, begin with the first year they gained
independence. Observations for each cross-section end when that state passes a
law to reform the administrative system inherited from the Communist era.

We start the analysis by developing a model testing our four hypotheses. Vari-
able names and descriptions, as well as data sources are provided in the Appen-
dix. We model the expectation put forward in H, through a variable measuring
the concentration of power in the hands of the winning party. ABSMAJOR takes
the value of one when the ruling party has more than 50 percent of parliamen-
tary seats, and zero otherwise. We expect a negative association between this
factor and reform, in the sense that an incumbent party with much power has the
capacity to keep the status quo, thus the probability of adopting a civil-service
law is lower. The expectation about the effect of political competition (H,) is op-
erationalized by using the margin of victory from the last parliamentary elec-
tions. MARGIN is measured as the difference between the percentages of votes
received by the first and the second parties. We expect to observe a positive cor-
relation between competition and the adoption of reform. In other words, as the
margin between the first and second party increases, the probability that the rul-
ing elite will pursue administrative reform should decrease.

Strong civil society, as posited in H,, is expected to affect positively reform prob-
ability. We operationalize the strength of civil society by the number of non-gov-
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ernmental organizations in a country. Data for NGO come from the Yearbook of
International Organizations, which publishes the counts each year in its Guide
to Global Civil Society Networks. EU accession status is also expected to impact
positively the decision to adopt a reform. Moreover, after 1997 the administrative
requirement became an independent source of conditionality for membership.
The expected influence of the EU is operationalized as country-accession status.
The variable ACCESSTATUS has four categories: zero is assigned to the stage at
which no formal association exists between a country and the Union; a value of
one reflects the existence of an association agreement; a value of two is assigned
to years with applicant status, and a value of three means that the country is in
negotiations and has candidate status. For the years covered by the data set, only
the Czech Republic and Slovakia reached candidate status and received the high-
est possible value of this variable.

We also test the explanatory power of the past-legacies theories. We consider
three main explanations discussed in the literature that relate the probability of
adopting a new civil-service law to the characteristics that the state inherited
from its past (see Meyer-Sahling 2009 for a detailed review). In the first explana-
tion the mode of transition, more specifically the outcome of the first democratic
election, predetermines a state’s trajectory to reform. Ganev (2007) argues that
the results of the first democratic vote have had long-term implications for the
speed and forms of state reconstruction. According to him, the separation be-
tween the party and state was delayed in countries where the ex-Communist
party won the first democratic election, and institutional reconstruction was
essentially slowed down. In contrast, countries where the opposition won the
founding election were quicker in breaking up with the past and rebuilding the
state institutions. If this argument is correct, we should find higher probability of
administrative reform adoption in countries where the first elections were won
by the opposition. To test this expectation, we include in the data set an indicator
variable, WINNER, which scores one if the opposition prevailed in the first elec-
tions, and zero otherwise.

Another legacy theory relates the rate of reform to the levels of detotalitarianiza-
tion of bureaucracy before 1989 (Linz and Stepan 1996). According to this per-
spective, countries with more detotalitarianization will have higher probability
of reforming their administrations sooner. Within this classification, countries
like Poland, Hungary, Slovenia and the three Baltic Republics score high while
countries like Albania and Romania are at the bottom. DETOTAL accounts for
this variation in our model. Finally, some authors explain the trajectory of admin-
istrative development in CEE countries by focusing on legacies from the periods
preceding the Communist regime. Verheijen (1999) considers the administrative
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systems of the Russian and the Ottoman empires to be worse at fostering profes-
sionalism compared to those coming from the Habsburg tradition. To test the
effect of imperial legacies, we employ a variable IMPERLEGACY. It is coded one
for countries whose administrations share features of a common Habsburg past,
and zero for countries whose administrations were shaped by the Russian and
Ottoman traditions.

To take into account the extent of democratization and national wealth of the
countries in the sample, we introduce two controls. DEMOCRACY accounts for
the possible impact of democratization, in particular respect for citizen freedoms
and civil liberties and equality before the law. Such democratic environments
are considered more favorable to institutional innovation, and thus they are ex-
pected to increase the probability of reform adoption. Since we measure the level
of democracy through the Freedom House rankings, higher values indicate less
freedom. Our democracy variable is expected to be negatively correlated with the
reform variable. GDP/POP is the control for national economic development. We
do not have a prior expectation about the direction of this variable. It is measured
as country GDP per capita in constant US dollars of 2005.

Theory meets data

The four central hypotheses are tested using a Cox proportional hazard model.
This semi-parametric estimation technique is essentially designed to address is-
sues such as censoring and non-normality, which usually plague time-to-event
analysis like ours. Moreover, it is relaxed from various strict distributional as-
sumptions on the way the reforms occur over time, usually imposed by other
parametric techniques. A positive coefficient on a variable in the hazard model
implies that higher values are associated with a higher hazard rate and thus a
lower expected time to event. The hazard ratio, in turn, reveals how much the
hazard (relative risk) of reform adoption increases for a unit change in the in-
dependent variable. To ease the interpretation of our results, we focus on the
hazard ratios derived from our models rather than the estimated coefficients. The
critical value for hazard ratios is 1: a hazard ratio greater than 1 means increase in
the rate of reform, while a hazard ratio less than 1 suggests a decrease in the rate
of reform in the countries in our sample.
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Table 2
Cox Proportional Hazard Models for Time to Reform Adoption

Predictor Model (1) Model (2)
ABSMAJOR -2.767**
(1.255)
MARGIN 0.087*
(0.046)
NGO -0.0001
(0.0008)
ACCESSTATUS -1.453***
(0.526)
WINNER -3.345
(2.666)
DETOTAL 1.874***
(0.724)
IMPERLEGACY 2.638**
(1.096)
GDP/POP -0.0003** -0.0005
(0.0001) (0.0003)
DEMOCRACY -0.906** -0.153
(0.427) (0.381)
N 78 79
WALD z° 35.98*** 40.45***

Notes: The models provide coefficients from Cox proportional hazard models
with time varying covariates based on all variables; robust clustered standard er-
rors in parentheses. The dependent variable is time to reform.

*p<0.10, ** p <0.05, *** p < 0.01

We present the results of the hazard-model estimation in Table 2. Our data pro-
vide support for H, conditioning the probability of reform occurrence on the
concentration of power in the hands of winners. If the winning party attains a
majority victory in the parliamentarian election, the rate of reform slows down
by 94 %. Both the hazard rate and the estimated coefficient are significant at the
five-percent level. An opposite effect is observed, however, in regards to political
competition. The margin of the victory is associated with a hazard rate of 1.09,
which indicates an increase in the rate of reform by 9 %. The last effect, however,
is only significant at the 0.1 level. Our third hypothesis relates the incidence of
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reform to the strength of civil society, but the test fails to detect any statistical link
between the number of NGOs and the occurrence of reform: the hazard rate for
this variable is indistinguishable from one.?

With regard to the fourth hypothesis, the data show strong statistical association
between a country’s accession status and the incidence rate of administrative re-
form. However, the effect runs contrary to what theory predicts. The hazard rate
and the estimated coefficient are significant at the .01 level. The hazard ratio of
almost 0.24 suggests that the rate of reform decreases by 76 % (100 %-24 %) when
the access status of a candidate country changes by one unit, that is, when a coun-
try becomes an applicant after being just a participant in an association agree-
ment. Finally, both of our controls are significantly associated with the reform.
As expected, higher levels of democracy create favorable conditions for reform
adoption. Since we operationalized the level of democracy through the Freedom
House ranking, where higher values indicate less freedom, the negative sign of
the parameter of this variable is in the expected direction. The GDP variable also
shows negative correlation with reform.

Our second model tests the explanatory power of the past-legacies theories. In
particular, we relate the rate of reform across our countries to the winner of the
first democratic elections, the extent of detotalitarianization of pre-1989 bureau-
cracy, and imperial traditions inherited from the pre-Communist era. The data
fail to support the explanation conditioning the rate of reform occurrence on the
outcome of the first elections after the collapse of Communism. They do, how-
ever, provide some support for the detotalitarianization thesis. The rate of reform
increases almost five times for each unit change in this variable. Thus, countries
like Poland or Hungary have a significantly higher hazard of undertaking their
civil-service reforms than countries like Albania and Romania. The test of the im-
perial legacy explanation offers some useful insights about the post-Communist
administrative development. The data show that countries that inherited com-
mon features from the Habsburg type of administration have a greater hazard of
undertaking reforms compared to countries whose administrations were shaped
along the Russian or the Ottoman imperial traditions. As in our previous model,
both our controls are associated with lower rates of reform. However, their coeffi-
cients and hazard rates do not attain statistical significance at conventional levels.

2 We also employ an alternative measure to assess the effect of civil-society strength on a country’s
hazard (probability) of adopting a new civil-service law. The variable measures NGO membership
density for each nation as the number of memberships in NGOs per 1 million population. The
alternative specification yields similar results.

2 0/ veqry

PART| | SECTION A

[
o
w



PART| | SECTION A

-
<)
s

THE PAST, PRESENT AND THE FUTURE OF PUBLIC ADMINISTRATION IN CENTRAL AND EASTERN EUROPE

Discussion and conclusions

Our results suggest that although past legacies still have some impact on the
administrative development in post-Communist countries, they are not the only
reason why some countries undertake their administrative reform earlier in the
transition process than others. The analysis shows that political factors, such as
the presence of a big electoral winner, strongly affect the probability that coun-
tries will reform their administrative systems. A high concentration of power
significantly slows down the rate of reforms. This finding confirms that if a win-
ning party (no matter its ideology) enjoys parliamentary majority, it has little
incentives to reform the bureaucracy. Just the opposite, it has greater incentives
to keep the bureaucracy politically dependent, controllable, and less transparent.

Contrary to the theoretical expectations, our data reveal that progress in EU ac-
cession may weaken incentives for civil-service reform in candidate countries.
We suspect that this result is driven by cases such as the Czech Republic and
Slovakia; both countries moved rather fast through the accession procedure, but
were notoriously slow to reform their administrations. In a sense, this provides
support for the “credible threat” thesis extended by Dimitrova (2005). Accord-
ing to her argument, conditionality works best when the threat of exclusion is
credible. But the threat of exclusion for no compliance with administrative con-
ditionality has been much lower for the Czech Republic and Slovakia, compared
to Bulgaria and Romania. Therefore, it is possible that our result was affected by
the way EU levarage was exercised. Nevertheless, we believe that the issue of late
civil-service reform in some of the successful transitions deserves more attention
and should be explored further.

This paper has begun to uncover the factors that explain the decision of a post-
Communist country to undertake administrative reform and the timing of this
decision within the transition process. Although a more precise and detailed
modeling is needed to understand better the drivers of institutional moderniza-
tion, this analysis allows to conclude that the decision to undertake civil-service
reform involves a rather complex weighting of the costs and benefits associated
with it. So far the legacies of the past provide an incomplete picture of what the
real process might look like.
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APPENDIX
Variables Description and Sources

Coded as 1 when the winning party has more than 50 % of parliamentary seats.
Sources: Birch, Sarah. 2003. Electoral Systems and Political Transformation in Post-

ABSMAJOR Communist Europe. Houndmills: Palgrave; Parties and Elections in Europe (Albania
’96, Croatia *90, Macedonia *90); Wikipedia (Latvia 90, Lithuania *90-1partyseat%,
and Ukraine °90-1partyseat %).
Coded as 0 (none), 1 (association agreement), 2 (applicant), 3 (candidate, in
negotiations).

ACCESSTATUS o
Sources: Vachudova 2005, 97; European Commission, Enlargement at http://
ec.europa.eu/enlargement/index_en.htm

MARGIN Margin = (%vote for 1% party) - (% vote for 2™ party).
Sources: same as for ABSMAJOR
The number of NGOs of conventional type (types A-F in the yearbook’s

NGO categories) for a given country.
Source: Yearbook of International Organizations; Guide to Global Civil Society
Networks

WINNER Coded as 1 if opposition won the first elections, and zero otherwise
The extent of “detotalitarianization” before 1989. Coding: Poland = 5; Hungary,
Estonia, Latvia, Lithuania, and Slovenia = 4; Czech and Slovak Republics = 3;

DETOTAL Bulgaria, Croatia, and Macedonia = 2, and Romania and Albania = 1.
Source: Linz and Stepan 1996
Coded as 1 for countries with administrations along the Habsburg’s traditions,
and zero for countries with administrations shaped by the Russian and the

IMPERLEGACY | 5ttoman traditions.
Source: Verheijen 1999

6DP Country’s GDP per capita World Bank, World Development Indicators Online.
Source: http://www.worldbank.org
Freedom House political rights and civil-liberties indexes.

DEMOCRACY _
Source: www.freedomhouse.org/ratings
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Out of the Box:

CEE and CA Transitions and PA Paradigms
MICHIEL S. DE VRIES

1. Introduction

Research into developments going on in the CEE and CIS region poses an in-
teresting challenge. Not only because it keeps our knowledge updated of what
is going on in this part of the world, but especially because it has severe conse-
quences for our theoretical understanding of change processes. Existing theories
are mainly developed by Western scholars (cf. Kotter 1996, Sabatier 2008; Burke
2010). Public Administration as a scholarly discipline has been, and is still, domi-
nated by Anglo-Saxon and American theorizing with evidence based on and of-
ten even restricted to countries in which data are easily available, e.g. especially
the US and UK, and the scholars are native-English speakers.

The developments that took place and are still going on in CEE and CIS countries
could challenge such theories and provide contrary findings. When conducting
research in this geographic area one could arrive at conclusions that contradict
the hypotheses compared to those deduced from theories dominant in main-
stream Public Administration. This paper elaborates on this issue by presenting
data on long-term trends visible in these countries, and relating them to one an-
other and to the theoretical expectations.

This paper concentrates on the effects of governance, which is a crucial theme in
Public Administration.

Many theories hypothesize that good governance is not just to be seen as a value
in itself and argue that it also is a necessary condition for socio-economic devel-
opment. Good governance is not a goal, but a means which would ensure the
creation of institutions that act as safeguards for returns on investment, diminish
social unrest and diminish public expenditures, especially military expenditures,
and through those generative mechanisms increase economic growth. Further-
more, the motivation to work and invest would profit from a climate in which
individual liberties, information exchange and property rights are maximized.
Although this notion has been disputed, because dictators and authoritarian re-
gimes could be more capable in suppressing social unrest, diminishing public
expenditures, especially in social areas, and can enforce the savings needed for
investments, the dominant idea nowadays is that a free economic market sys-
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tem, together with democratic government, is a necessary condition for socio-
economic development (cf. Kurzman et al. 2002).

As this paper will argue, analyzing the developments in CEE and CIS countries
for the last two decades makes one wonder if this paradigm is corroborated by
the empirical facts. The underlying research question is what it is that good gov-
ernance can accomplish, whether such effects are related to contextual features
and what it is in the context that interferes with government’s accomplishments.

Originally this paper had an ambitious aim, namely to analyze the developments
that took place in Central and Eastern Europe and Central Asia and to judge
the implications thereof for paradigms that dominate in Public Administration.
Within the framework of a paper and given the preliminary outcomes, the analy-
sis has to be limited. It is acknowledged in advance that much more research than
presented below is needed. The goal of the paper thus changed into arguing that
such further analyses can contribute to our understanding of processes of change
and to make a plea to devote more time and energy to such research.

Its main research question is the following: on a macro level, what has been ac-
complished in CEE and CIS countries during the last two decades, to what extent
is this the effect of good governance, and what are the main peculiarities that
could challenge dominant paradigms?

In order to answer that question this paper will give an overview of the develop-
ments that took place in general statistical terms with regard to good governance,
economic growth, human development, inequality and stability and point to the
peculiarities.

The description of the developments is based on international comparative data
gathered by international organizations such as the UN, the World Bank and
NGOs such as Freedom House. Combining these data provides some insights in
the validity of the paradigms dominant in the explanation of transition processes.
The previous sentence deliberately mentioned the word “some” because the va-
lidity and reliability of the data coming from these international organizations
may well be disputed (cf. de Vries 2010).

Furthermore, given the problems with the data and the limited number of in-
dependent cases (nation states) the paper will not present advanced methodol-
ogy such as time-series analysis and pooled-regression analysis. The number of
countries is just too small and the timeframe too short to conduct such analyses.
However, the limited number of data does enable the search for peculiarities and
extreme cases, which seem to contradict the expectations derived from popular
theories.
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This will result in a discussion about the findings at the end of this paper. Before
we come to that, first a brief discussion is needed about the appropriate aggre-
gation level on which the analyses should take place. Can we see the NISPAcee
region as one coherent whole, or do we need to distinguish between regions, or
should we look at an even lower level of aggregation that is the developments of
nation states as such?

2. Aggregated and disaggregated developments

The developments that took place in Central and Eastern Europe and Central
Asia during the last two decades could be seen as one big experiment. For in-
stance the World Bank and UNDP allow users of their database to extract ag-
gregate data for this region as a whole, i.e. “Europe and Central Asia, devel-
oping only”. At first sight there are good reasons to do so. All these countries
moved from centrally steered economies to free market economies, and all these
countries departed from communist systems dominated by the Soviet Union
and moved toward more or less independent democratic countries. From this
perspective one can witness a transition with huge political, economic and so-
cial consequences for the region as a whole. A tremendous economic growth is
seen, as GDP per capita increased on average from $18,233 in 1992 to $27,856 in
2010, an increase of almost 53 %. On average the Human Development Index, a
UNDP composite index measuring average achievement in three basic dimen-
sions of human development — a long and healthy life, knowledge and a decent
standard of living — also steadily increased in CEE and CIS countries from 0.64 in
1980 to 0.68 in 1990 to 0.70 in 2000 and 0.75 in 2010. (http://hdr.undp.org/en/data/
trends/). From an aggregate point of view the developments went smoothly and
a prosperous transition is seen.

One should again note the small modifying word, that is, “on average”. From a
disaggregated perspective, variations are seen, pointing to a possible interpre-
tation of the developments in Central and Eastern Europe and Central Asia as
multiple experiments, in which different regions need to be distinguished, such
as the Baltic States, Central Europe, the Balkans and the CIS countries. There are
again good reasons to do so, because these regions are different in cultural back-
ground, geographic location, their political (in)stability and, as will be argued,
trends in good governance.

Seen from such a regional perspective, no one-size-fits-all development is vis-
ible. In some countries there is still a Soviet-style government with a kind of
superpresidentialism, where reforms mainly pose a paper reality (Turkmenistan,
Kazakhstan), while in other countries serious reforms have taken place (Baltic
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States, Central Europe) and in still other regions the transition was delayed be-
cause of internal conflicts (Balkans). As Freedom House puts it on its website:
“Countries in this region (Central and Eastern Europe and Central Asia, MdV)
range from among the best to among the worst in the world with regard to re-
spect for human rights. Most states in the non-Baltic former Soviet Union rank
at or near the bottom of Freedom House’s ratings for political rights and civil
liberties, while the democracies of Central Europe have established institutions
that generally protect most fundamental rights, despite some recent backsliding.
Georgia, Ukraine, and most countries in the Balkans fall somewhere in between,
and need ongoing monitoring to ensure continued democratic progress.” (http://
www.freedomhouse.org/regions/central-and-eastern-europeeurasia)

A third way to analyze the two-decade developments is to see them as 29 dis-
tinct national experiments, in which there are huge differences even within re-
gions with regard to socio-economic and political developments. Trends in, for
instance, Estonia differ from trends in Lithuania; trends in the Czech Republic
vary from those in Hungary, trends in Slovenia clearly differ from those in other
Balkan states, and even in the Central Asian republics huge differences exist, for
instance with regard to political stability.

From the outside developments within the area and at least within the regions
are seemingly congruent, just as the Japanese have difficulty to distinguish a
Swede from an Italian and Europeans have difficulty in distinguishing Korean
people from the Chinese and Japanese. From an outsider point of view, the com-
munality in developments in CEE and CIS countries is that a lot has changed in
this region and still is changing. If you as a reader think you are knowledgeable
about the public sector in some of these countries, because you visited it twenty
or ten years ago, or even two years ago, you are seriously mistaken, because at
present things might and do look quite differently.

Viewed from such a point of view, the CEE countries have for the last 20 years
been a laboratory, an experimental playground out of which a variety of dif-
ferently arranged public-sector models evolved. Such differences are partly ex-
plained by the difference between the 10 central European countries which be-
came a member of the EU in 2004 and the countries that did not acquire that sta-
tus. However, also within what are now EU countries, huge differences are seen.
Some countries are quite stable, while others are struggling and still others are
returning to old habits, as seen in the political rights provided and curtailed, but
also the social and economic rights. Within the non-EU countries there are huge
differences also: between the Balkan countries and the CIS countries in Central
Asia, but again also within the Balkans and between countries belonging to the
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CIS region. It is not possible to equate Georgia and Ukraine with Kazakhstan and
Turkmenistan, let alone with Kyrgyzstan. One only needs to compare them on
the political rights they grant to their inhabitants.

Probably there is no coherent NISPAcee region but in name, and variation is cer-
tainly to be expected. For the scholar such variation is the point of departure for
conducting research in order to explain this variance, research aimed at confront-
ing theories with realities. The next section will address this by investigating the
relation between political and civil rights and economic growth.

3. Political rights and economic growth

Figure 1 shows the situation regarding good governance in the CIS countries in
2010 according to the World Bank on the dimension of voice and accountability.
This dimension includes a number of indicators measuring various aspects of the
political process, civil liberties, political and human rights, measuring the extent
to which citizens of a country are able to participate in the selection of govern-
ments.

The figure shows that democracy is not yet developed to its fullest in the coun-
tries belonging to this region, to put it mildly. The figure also shows that huge
differences exist, with Moldova, Ukraine and Georgia doing somewhat better,
Belarus, Turkmenistan and Uzbekistan doing somewhat worse, and countries
like Kazakhstan, Kyrgyzstan, Russia and Azerbaijan positioned in between. The
first conclusion to be drawn from such data is that a lot still needs to change in
these countries, before they can be seen as real democratic countries. In-depth
studies on separate countries point to the brutal ways opposition and independ-
ent media are handled and the wide-spread corruption going on. The figure is
not intended to suggest that being at the top of this ranking implies that there is
something called democracy. There may be free elections in these countries, but
the way the opposition is treated still needs to be condemned (cf. Ukraine, where
it seems to be the custom to put the members of previous governments behind
bars). In the middle of the ranking, such as in states as Kazakhstan the situation
is even worse (cf. de Vries and Sobis 2012), and this is certainly the case in the
countries at the bottom of the ranking, such as Uzbekistan and Turkmenistan (cf.
Urinboyev 2011).

Up to this normative point, there will not be much discussion. Such discussion
does arise when investigating the hypothesis that good governance results in
higher economic growth, because in this something peculiar is seen. The coun-
tries with the worst scores on voice and accountability seem to have had the high-
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Table 1
Economic growth (GDP) in selected CIS Countries (source: World Bank)
2001 | 2002 | 2003 | 2004 | 2005 | 2006 | 2007 | 2008 | 2009 | 2010
Moldova 6 8 7 7 8 5 3 8 -6 7
Georgia 5 5 11 6 10 9 12 2 -4 6
Ukraine 9 5 9 12 3 7 8 2 -15 4
Kazakhstan 14 10 9 10 10 11 9 3 1 7
Uzbekistan 4 4 4 8 7 7 10 9 8 9
Turkmenistan 20 16 17 17 13 11 12 15 6 9
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est economic growth since the turn of the century. This clearly contradicts the hy-
pothesis that good governance and economic growth go hand in hand. When we
compare the democracy scores with the economic growth these countries have
realized, this seriously questions whether the general opinion that good govern-
ance results in higher economic growth also applies to this region (See Table 1).

The highest economic growth rates are found in those CIS countries that have the
lowest scores on political and civil rights (i.e. Turkmenistan and Uzbekistan), and
the economies of these countries also seem the most robust, because the growth
of the Gross Domestic Product hardly suffers from the economic and financial
crises of 2008.

Although the scores with regard to the indicator on good governance in Central
European countries belonging to the EU are on average much higher, it does not
make much sense to equalize the developments taking place in Estonia, Poland,
the Czech Republic and Slovenia with the developments taking place nowadays
in Hungary, or to equate the situation in Kosovo and Bosnia with the situation in
Bulgaria and Romania.

The scores on democracy are given in Figure 2. This figure shows that with re-
gard to voice and accountability Estonia has the highest score in 2010, imme-
diately followed by Poland, the Czech Republic, Slovenia and Hungary. At the
bottom, the position of Kosovo and Bosnia-Herzegovina is seen, with countries
like Romania and Croatia positioned in the middle.

Looking at the economic growth in the last decade, however, the economic
growth in Kosovo is exceptional, with Bulgaria doing very well and Estonia do-
ing well in times of prosperity, but having an economy that is hardly robust
against economic crises (see Table 2).

Table 2
Economic growth in selected Central European countries (source: World Bank)

2001 | 2002 | 2003 | 2004 | 2005 | 2006 | 2007 | 2008 | 2009 | 2010

Bulgaria 4 5 6 7 6 7 6 6 -6 0
Kosovo 27 -1 5 3 4 6 6 7 3 4
e | 4| 5 | 4 s s s |75 |2
Romania 6 5 5 8 4 8 6 9 -8 1
Poland 1 1 4 5 4 6 7 5 2 4
Estonia 9 8 8 7 9 11 7 -5 -14 3
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Figure 2
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Source: Kaufmann O., A. Kraay, and M. Mastruzzi (20103, The Worldwide Governance Indicators:
Methodology and Analytical Issues

Note: The governance indicators presented here aggregate the views on the guality of

governance provided by a large number of enterprise, citizen and expert survey respondents
in industrial and developing countries. These data are gathered from a number of survey
institutes, think tanks, non-governmental organizations, and international organizations.
The WGI do not reflect the official views of the World Bank, its Executive
Directors, or the countries they reprezent. The WGI are not wsed by the World Bank Group
to allocate resources.

Although the assumed positive relationship between democratic governance and

economic growth seems more plausible in these countries, this is mainly due to
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the rapid economic growth seen only in Estonia. In Poland, having an almost
equal score on democracy, the economic growth is not exceeding the growth in
countries scoring far worse on governance. Even Bulgaria and Kosovo experi-
ence at least as good economic growth in the latter part of the first decade in the
new millennium. Furthermore, the country seen as most democratic (Estonia)
also seems to be the most vulnerable for economic crises (see the huge negative
growth in 2009).

In general a small but still positive correlation exists for all CEE and CA coun-
tries between economic growth and good governance in times of worldwide
economic prosperity, but this relation reverses in a negative relation in times of
economic crisis (after 2008). In the latter case good governance seems to be bad
for economic growth.

The suggestion is not, in a Hobbesian tradition that one needs to make a plea
for a Leviathan, or to say that a tradeoff exists between good governance and
economic growth (cf. Rao 1984; Haggard 1990; Hewlett 1980) or that in order to
develop economically autocratic government is to be preferred. This is only the
implication of these outcomes if one sees good governance just as a means and
not as a goal in itself.

The developments in Central and Eastern Europe and the CIS countries point to
the fact that the relationship is more complicated than the simple “good govern-
ance results in economic growth” paradigm suggests, making in-depth research
into the developments taking place in these countries all the more necessary.
Such research could result in the conclusion that the figures of the international
organizations are not as valid as presumed (cf. de Vries 2010). It could also result
in the conclusion that there are generative mechanisms which impact on the bi-
variate relationship between good governance and economic growth that are yet
unknown. Such research could even point to the existence of an inverted-U rela-
tionship, in which authoritarian as well as real-democratic regimes do promote
economic growth, and that especially the states in the middle are confronted with
severe difficulties in accomplishing economic growth (cf. Muller 1985, Kurzman
et al. 2002), or that good governance works well in times of prosperity, but has
opposite effects in times of economic crises.

4. Path dependencies, the transition to the free market economy
and prosperity

Another popular theory lies in neo-institutional reasoning and especially the
path-dependency theory within this field (Krasner 1988). The general idea is that
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a specific combination of actors and contexts — in which the context is defined
in terms of institutions — results in specific outcomes. Within such reasoning
path-dependency theory has a central place, arguing that institutional settings
as built in the past have a persistent impact on the institutions as they will be
built and hence determine the outcomes for a long time: “choices made when
an institution is being formed, or when a policy is being initiated, will have a
continuing and largely determining influence ... far into the future” (Peters 1999,
63). Adrian Kay argued: “it [path-dependency theory, MdV] does not provide a
general list of variables that can be used to organize ‘diagnostic and prescriptive
inquiry’; nor does it provide hypotheses about specific links between variables
or particular parameters of those links. Instead, path dependency is an empirical
category, an organizing concept which can be used to label a certain type of tem-
poral process. The application of this label to a phenomenon is a form of explana-
tion; it competes with alternatives — such as the particular political circumstances
pertaining at different times — to provide the best explanation of that phenom-
enon.” (Kay 2005, 554). Path-dependency theories are about the inevitability of
constrained, limited change, because of the existing institutions, which are them-
selves path-dependent. This refers to macro-level institutions, such as the type of
regime and the constitution, the meso level with its rules concerning collective-
choice decision-making and micro-level institutions, regulating individual and
operational decisions. The lasting influence of institutions can be understood by
pointing to the commitments induced by institution-building, and the resulting
predictability of choices; the short-term time horizons of politicians unable to
tackle the existing institutions; the increasing return on investments, and lock-in
effects of change-resistant institutions once established (Pierson 2000). Therefore,
this theory predicts that most changes are not radical changes and stay within
the boundaries set by the institutions and that only severe external shocks can
change the paths.

The basic question is whether path dependency can explain the developments
that occurred in CEE countries and Central Asia during their transformation. In
order to examine this question, this paper proceeds as follows. It concentrates
on outcomes, in this case human development and income inequality. It does
so, because the region was rather homogeneous in these respects at the start of
its transformation. The starting point was rather similar for most countries. Tak-
ing path-dependency theory seriously one would expect that the developments
within the region would be similar, too. Below an empirical analysis is presented
which argues rather differently. In some aspects an increasing divergence be-
tween the countries involved is seen.
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For instance, as argued in the previous section, growth in GDP per capita in the
region was visible, at least until 2008. However, not everyone made profit from
this increase to the same degree. When looking at the income share in GDP of the
lowest 10 % of the population, they got an average 4.57 % of the national income
at the beginning of the 1990s. In this case there were hardly significant differ-
ences between the countries. Whether looking at Lithuania or Kazakhstan, the
income share of the 10 % of the people with the lowest incomes was almost the
same everywhere. In 2008 their share had on average gone down to 3.33 % of the
national income, however with large differences between countries. In Russia,
Kyrgyzstan and Lithuania the share in income of the lowest 10 % of the popula-
tion dropped to 2.53-2.63 %, while the share remained above 4 % in countries
like Kazakhstan, Ukraine and the Slovak Republic.

As for the richest 10 % an opposite trend was visible. Before the fall of the Berlin
Wall they got on average around 20 % of the national income, again with hardly
any variance between countries. Around 2008, just before the crisis, their share
had increased to over one-third of the national income in some of the countries
and on average their share of the national income went up by 7 points, however
again with huge variation between countries. The standard deviation was 0.95 in
the early 1990s while it equals 3.1 around 2010. The increase in their share was
especially visible during the first 10 years of the transition (1990s) and was espe-
cially large in countries like Albania, Armenia, Azerbaijan, Belarus, Bosnia, Bul-
garia, Estonia, Georgia, Moldova, Slovenia, and Tajikistan, while the inequality
increase was much less in countries like, Latvia, Montenegro, Romania, Russia,
Serbia, Slovakia, and Turkmenistan.

Something similar goes, inter alia, for the human development in the countries
involved. This index is a composite of life expectancy, education and standards
of living. Also in this regard we see a starting point in which the situation is
rather similar for the Central and Eastern European countries and on a somewhat
lower level for the Central Asian countries, but we also see huge differences in
progress toward the situation in 2010.
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Table 3
Income share of richest 10 % of population
Country 1987-1989 2000-2001 2006-2008

Albania 19.5 30.4 34,5
Armenia 27.5 334
Azerbaijan 31.6 30
Belarus 19 25.2 29.1
Bosnia-Herzegovina 22.6 29
Bulgaria 18.7 28.2 27.9
Croatia 21.3 25 27.9
Czech Republic 19.5 24.6 27.5
Estonia 19.9 30.6 27.4
Georgia 29.7 27.4
Hungary 22.8 27.3
Kazakhstan 21.3 25.8 26.9
Kyrgyz Republic 19.2 23.8 25.6
Latvia 20.3 22.2 25.4
Macedonia, FYR 20.4 31.5 25.2
Moldova 29.7 24.6
Montenegro 18.1 24.3
Romania 19.5 22.8 23.9
Russian Federation 26.3 235
Serbia 19.2 24.3 23.1
Slovak Republic 20 25.9 22.2
Tajikistan 18.4 28.9
Turkmenistan 20.4 23.1
Uzbekistan 20.9 28.2
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Table 4
Trends in human development
HDI Rank Country 1990 1995 2000 2010
21 Slovenia 0.759 0.805 0.882
27 Czech Republic 0.788 0.816 0.863
34 Estonia 0.717 0.716 0.776 0.832
35 Slovakia 0.747 0.752 0.779 0.832
38 Hungary 0.706 0.737 0.775 0.814
39 Poland 0.727 0.770 0.811
40 Lithuania 0.696 0.749 0.805
43 Latvia 0.693 0.673 0.732 0.802
46 Croatia 0.713 0.748 0.794
50 Romania 0.700 0.687 0.704 0.779
55 Bulgaria 0.698 0.698 0.715 0.768
59 Serbia 0.719 0.764
66 Russian Federation 0.675 0.691 0.751
68 Kazakhstan 0.636 0.657 0.740
70 Albania 0.656 0.651 0.691 0.737
76 Ukraine 0.707 0.665 0.669 0.725
86 Armenia 0.595 0.643 0.714
111 Moldova (Republic of) 0.584 0.586 0.644
126 Kyrgyzstan 0.545 0.577 0.611
127 Tajikistan 0.528 0.527 0.604

Slovenia made the fastest jump, while the situation in Central Asian countries
hardly improved in this respect. Almost all of the latter countries still have an
HDI lower than 0.75, while 9 out of the 10 new EU members now have an HDI
higher than 0.80 (The exception being Bulgaria). Here we do see the usual re-
gional divisions with the Baltic and Central European countries on top, most of
the Balkan countries in the middle and most of the Central Asian countries at the
bottom of the ranking. This is peculiar. Why would the distinguished regions be
internally coherent according to their human development and even with regard
to the positive development therein, while being internally so diverse in terms of
economic growth and income inequality and the developments therein?

It can be doubted whether path-dependency theories could predict the increased
diversity regarding income inequality. Perhaps it could explain the trends in
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human development, that is, the substantive output of government in terms of
health, education and standards of living. The correlation between good govern-
ance, in terms of voice and accountability, and the Human Development Index is
indeed very high (Spearman’s Rho = 0.88, p<.000). Hence, good governance can
be seen as being responsible for good living.

However, not so for income inequality, which pushes the question what it could
be in the institutions that has resulted in such diversity among nations in this
part of the world. What made income inequality in the Slovak Republic stable,
while it increased so much in the Czech Republic, and why has the GINI-index
in Albania exploded, while remaining relatively stable in neighboring Montene-
gro, and how to explain the different paths seen in Azerbaijan, Kazakhstan and
Turkmenistan in this respect?

It takes in-depth research to find out what exactly has happened in those coun-
tries. In this paper it is only possible to find a general explanation. This explana-
tion could be found in the political stability of the countries involved. A simple
correlation points to the fact that political stability is the only WGI indicator,
being significantly associated with income inequality (Spearman’s Rho =-0.33).
Political institutions vary in the way they take care of health, education and
standards of living, but income inequality (the share of the poorest 10 %) goes
hand in hand with political instability, although it is uncertain what determines
what. Political stability might well be seen as the consequence of limited in-
come inequality.

This outcome is rather different and results in a more informative hypothesis
than the one derived from the theory of path dependency. Income inequality
as an outcome of transition processes is most strongly related to the stability
of the political system and the absence of political violence and terrorism. That
outcome is not exactly what the path-dependency theory would suggest. Path
dependency claims to be an alternative for such contingency factors and empha-
sizes government effectiveness and rule of law as the most encompassing insti-
tutions. However, according to this investigation these factors have much less
explanatory power.

5. Discussion

This paper discussed developments within CEE countries and Central Asian
countries as they evolved during the last two decades. These countries came out
of the box in the early 1990s and since then have done rather well. Incomes in-
creased, vast economic growth was visible, and the prosperity of the populations
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went up as indicated by the development of the human development in these
countries (health, education and standard of living).

However, differences in development are also seen between regions and espe-
cially between countries. In fact the comparative data from the World Bank, the
UN and NGOs show huge variation in development. One can doubt whether
there still is a single region now covered for 20 years by NISPAcee. The first
section of this paper mentioned that the aim of this paper was to analyze the
developments that took place and judge the implications thereof for paradigms
being dominant nowadays in Public Administration. We especially investigated
the extent to which path-dependency theory could be corroborated and whether
the developments in this “region” reflect the widely supported claim that good
governance results in economic growth.

The paper did not present advanced statistical methods using pooled-regres-
sion analysis or time-series analysis. With only 29 countries in the region this
would not result in reliable outcomes. Instead we looked at the raw figures, with
sometimes a correlation coefficient, and argued that during the last two decades
the countries grew apart, even within regions which are at first sight coherent
and at the start of the transition indeed were similar. This increasing variation
was seen in the development of what is called “good governance”, economic
growth, income inequality and human development. It is not easy to explain
these increasing differences between countries, which started off from a relative-
ly similar position. The variance in economic growth can hardly be explained
by a corresponding variance in the level of good governance in these countries.
Bad governance seems to do as good as, and in times of economic crisis even
better than, good governance. The increasing variance in outcomes is also not
well covered by the popular theory on path dependency in which the lasting ef-
fect of institution building is seen as the determining factor. Especially income
inequality seems to be much stronger related to something more basic, that is
political stability and the absence of violence and terrorism. Neo-institutionalists
could of course explain the occurrence of such violence by the absence of proper
institutions, but the fact is that the context, outside factors, not under the control
of the state, seems to have more explanatory power than the actions taken by the
governments themselves and the institution-building. Institution-building does
have an effect on government outlays, such as health, education and standards of
living, summarized in the Human Development Index.

Hence, the outcomes, based on this investigation into developments taking place
in this part of the world, do not refute the theories, nor did it aim to do so, but
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specify them. It argues that context does matter and that the countries in the CEE
and CA area have a very specific context.

Such outcomes beg for further research. Perhaps that is the main message of this
paper. Conducting comparative research into the developments taking place in
this region — these regions — is not only fun to do, but more importantly, neces-
sary in order to test, fine-tune and develop theories about social change, public-
sector change and transitions in general.

The contents of this paper argue that the existing frames are just not good enough
and do not yet grasp the crucial factors in transition processes. Too often the the-
ories are based on analyses in Anglo-Saxon countries, which may have resulted
in biases, neglect and shortcomings. The conclusions of such research could also
tell us that outside organizations, that is the World Bank, the EU and the IMF, can
make all the comparisons they want and provide all kinds of figures and stats,
but might still miss the point of what is crucial in the different regions in CEE and
Central Asia and in the countries within each of these regions.
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Twenty Years of Development: Poland at a Glance
PATRYCJA J. SUWAJ

This paper reviews and assesses the initiatives undertaken in Poland over the
course of the past quarter-century. Geographically, Poland is at the centre of Eu-
rope and increasingly is at the centre of the continent’s political and economic
life. In achieving this status, the country’s government has undergone much po-
litical, institutional, economic and administrative reform

The historical legacy

During Poland’s communist era, the country had a highly centralised party

system which controlled the organisation of state-administrative structures (in

Poland the term public administration did not exist) and administrative bod-

ies (Kudrycka et al. 2009). The Communist regime which ruled Poland from the

1940s to the 1990s can be characterised by the following four types of subordina-
tion:

* Organisational subordination — The crucial attributes of the centralised sys-
tem included close hierarchic subordination of lower-level bodies to higher-
level ones. Therefore, the practical existence of real and independent territo-
rial governments was non-existent. This subordination (dependence) was also
present in other spheres.

* Personal subordination — Elections to authoritative bodies either did not exist
or were fictitious, as there were no competing candidates. In practice, people
were assigned to government offices by way of party nominations. The hold-
ing of formal elections, in reality, was for political show, and the results were
falsified. Personal assignments at the territorial levels depended only on the
governing party. All members of councils, as well as other key persons per-
forming public functions, were determined in this way. Uneducated, but obe-
dient and easy to manipulate, individuals were appointed to high positions.

e Competence subordination — Even if formally some decision-making compe-
tences were located at the decentralised territorial levels, all important deci-
sions were made at the central level and were dependent on the nomencla-
ture. Deciding about the state’s actions and the matters it would address was
in the hands of the party even though from a formal point of view it should
have been beyond the control of the party. Within the government structure,
the central communist party and its bureaucracy made decisions.
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¢ Financial subordination — Local and regional levels were financially depend-
ent on the decisions of the communist party. Local budgets were part of the
central budget, where the division of financial resources took place in the
supreme bodies. Central grants composed the largest share of local income
since the possibility of deciding about financial resources at the local level was
very limited. Local-government property (community property) did not exist.
Land and buildings were part of the state’s property and were handled only
by the territorial administration.

The communist system in Poland survived until the end of the 1980s by retaining
the majority of the fundamental features of totalitarianism. A model of central
guidance affected not only the contemporary shape of administration, but also
its competence, as well as the way it was carried out. It also distorted the atti-
tudes of the people, for whom circumventing the law became the norm. Virtu-
ally every situation which fell under the rule of the bureaucracy (regardless of
whether it was planning permission, admitting a child to a pre-school, medical
and nursing services in a hospital or a trip abroad), required not only the ability
to negotiate and to persuade, but also having contacts in the governing party. Jan
Bo¢ (Btas et al. 2003, 291) referred to this phenomenon as “letaprivation” (from
French “I’Etat privée”). Nepotism, unequal treatment, an excessive use of power
and wide-spread corruption were the elements of normal life of that time. Even
today, some of those features are still problematic, such as routine losses by state
enterprises and deeply rooted corruption.

The fall of 1989, called the Autumn of Nations, resulted in the breakdown of
the Soviet empire and strongly affected the contemporary history of the Cen-
tral and Eastern European countries (CEE). Poland is an example of a country
where the government takeover and the building of a new democratic coun-
try was conducted in a peaceful way. The two individuals who are considered
to be most responsible for this successful peaceful transition are the founder
and leader of the independent, self-governing trade union “solidarity” — Lech
Walesa — and the highest-ranking member of the Roman Catholic Church at the
time, Pope John Paul II.

Reform efforts in 1990 and after

It has often been suggested by various institutions, and some international ex-
perts, that public administration, following the fall of communism, required a
very rapid rearrangement because it was the best time at which political trans-
formations aiming to strengthen democracy and the market economy could be
made. These rapid changes mainly focused upon:
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¢ abandoning central planning, as well as the command system of economic
management;

* beginning the process of privatisation and re-privatisation;
e restricting the functions and influences of government administration;

* more frequently using different forms of civil law, not only by administration
but also within administration;

* abandoning the provision of some public services by the state and implement-
ing equivalent benefits through the private sector.

* acquiring a fresh attitude towards the management of public matters;

* appointing (or re-appointing) a self-governing administration.

The first major reform of the political system was the reactivation of autonomy
at the municipal level. The restoring of municipalities in 1990 broke the monopo-
lies of the socialist state. First, it eliminated the political monopoly of the Com-
munist Party. Elections to municipalities in 1990 were fully democratic. Second,
it revoked the monopoly of the single state power. Local authorities obtained
the constitutional right to carry out many public functions on their own behalf.
Third, the monopoly of state ownership was broken. Municipalities obtained
legal personalities, and a great part of state property was turned over to local
and/or private authority by law. Fourth, the monopoly of highly centralised pub-
lic finances was abolished. Fifth, the government monopoly was eliminated. In
1990, about 100,000 workers were shifted from the centralised national govern-
ment to the local governments (Regulski 2000).

Since 1989, Poland, as well as other CEE countries, has been involved in a fun-
damental transition consisting of three distinct paths which are connected and
interrelated to each other: introducing democracy and democratic state institu-
tions; shifting to a market system; and moving towards integration into the Eu-
ropean Union (e.g. Fournier 1998a). Initially, democratisation meant establishing
new constitutional provisions for transferring power to elected representatives,
establishing laws protecting freedom of opinion and expression, the establish-
ment of a multi-party system and ensuring the possibility for the electorate to
replace those in power. Additional steps toward democracy also required the
creation of a legally constituted state acting under the rule of law. These steps
involved the elimination of the arbitrary use of public power, the fostering of
openness and transparency, and initiating the systemic fight against corruption.
This all presupposed a thorough transformation of the system of governance; the
government was no longer at the service of a particular party or class of individu-
als (Fournier 1998a).
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The present structure, relationships and the division of powers and duties of
government and public administration have been shaped by reforms carried out
primarily in the 1990s. The most important of these were the municipal reform
of 1990, the economic centre-of-government reform of 1996 and the administra-
tive reform of 1999. A crucial and stabilising turning point was the adoption of
the Constitution of the Republic of Poland in 1997 (Czapuowicz and Sakowicz
2011). The government and public-administration model of Poland is now based
on the constitutional premise that the public sector is composed of both national-
government administration and local-self-government administration.

Of strategic importance for the reform of public finances were Leszek Balcerow-
icz’s reforms carried out from 1990 to 1993. A radical project called the “Balcero-
wicz plan” was geared to deal with the hyperinflation of 1989. The programme
led to market balance and, thus, eliminated the shortage economy.

The process of economic transformation was based on the required actions for
building a market economy. Reforms in the direction of a free-market economy
meant leaving the central planning and command-and-quota system of econom-
ic management behind in favour of reliance upon individual initiative. These
developments had to be institutionalised through the reform of the legal and ad-
ministrative framework. Privatisation of state-owned enterprises, trade